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1. INTRODUCTION 

1.1 This Statement of Case has been prepared in support of a Section 78 appeal by 

Renaissance Retirement against the decision of the New Forest District Council (the 

Council) to refuse planning permission at the site of The Rise and three 

neighbouring properties, Stanford Hill, Lymington (the Appeal Site) for: 

"Demolition of existing buildings and the erection of 44 sheltered 

apartments for the elderly with associated access, mobility scooter 

store, refuse bin store, landscaping and 34 parking spaces." (the 

Proposal) 

1.2 The application was submitted to the Council on 1st May 2020 by Pegasus Group, 

acting as agent for the appellant, Renaissance Retirement, and ascribed planning 

reference 20/10481 (the Application). The Council refused planning permission on 

14th October 2020 (the Refusal).  

1.3 A copy of the decision notice is attached at Appendix 1 

APPENDIX 1: DECISION NOTICE 20/10481 

1.4 A list detailing the application submissions, subsequent amendments and further 

information submitted to the planning application is contained at Appendix 2.  

APPENDIX 2: PLANNING APPLICATION DOCUMENT LIST 

1.5 A copy of the Officer’s Committee Report in respect to the application is attached 

at Appendix 3. 

APPENDIX 3: COMMITTEE REPORT 

1.6 The Appeal Site is also the subject of a lodged planning appeal (reference 

APP/B1740/W/20/3253378) (the 2019 Scheme Appeal) which relates to the 

Council's refusal to grant the appellant planning permission for a similar proposal 

comprising 45 sheltered apartments for the elderly (the 2019 Scheme) (planning 

application reference 19/11180). 

1.7 The Statement of Case should be read in conjunction with the draft Statement of 

Common Ground also submitted with the appeal. This Statement provides 

background information relating to the Appeal Site and the Proposal. It summarises 
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the relevant planning policy and reviews the Council’s decision, to demonstrate that 

the application is in fact acceptable in planning terms.  
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2. THE REFUSAL REASONS 

2.1 The reasons for refusal on the decision notice (ref. 20/10481) are as follows: 

1. The proposed development is not considered to constitute sustainable 

development as set out in NPPF section 2 and Policy STR1 of the New Forest Local 

Plan Part One: Planning Strategy (2016-2036). The proposal is limited in terms of 

the benefits in economic terms with no significant social benefits, and directly 

results in demonstrable environmental harm. 

 

2. The proposal is considered to be contrary to New Forest Local Plan Policy (2016-

2036) ENV3 and the Lymington Local Distinctiveness SPD, together with 

government advice as set out in the NPPF 2019, with particular reference to 

paragraphs 127 and 130, and Government Design Guidance. The proposal by virtue 

of its site layout, scale, mass, and position in a prominent location does not 

positively contribute to local distinctiveness and sense of place. The proposal is 

considered to be unsympathetic in terms of its overall design and site layout, mass, 

bulk, height and scale in this key and sensitive location in Lymington.  

 

3. By virtue of its scale, mass, position and height in a key location near to and 

impacting on the setting of Designated Heritage Assets, the proposed development 

fails to satisfy the statutory tests as set out in the Listed Buildings and Conservation 

Areas Act 1990 as set out in Section 66 and 72. The proposal does not preserve or 

enhance the setting of the Lymington Conservation Area or the Listed Buildings at 

Highfield causing less than substantial harm which is not offset by any public 

benefits that might accrue from the development. The proposal is considered to be 

contrary to New Forest Local Plan (2016-2036) Policy ENV3, New Forest Local Plan 

Part 2 Policy (2014) DM1, the Lymington Local Distinctiveness SPD, and with 

government advice as set out in the NPPF 2019. 

 

4. The proposal has a direct impact on protected wildlife species within the site and 

fails to demonstrate that the impact on those species is sufficiently offset by any 

imperative reasons of overriding public interest, in that there is insufficient social 

or economic benefits that accrue from the development and the Council is not 

satisfied that there are no reasonable alternatives to providing this development 

on this particular site. The applicant has provided no substantive evidence that 

alternative sites within Lymington have been properly and adequately considered. 

The proposal does not comply with local and national policy for the reasons set out 

above and does not pass the required tests as set out in the Conservation of 
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Habitats and Species Regulations 2017. The proposal is therefore considered to be 

contrary to New Forest Local Plan Policy (2014) DM2 and New Forest Local Plan 

(2016-2036) Policy ENV1  

 

5. To ensure that the proposal may proceed as sustainable development, there is 

a duty upon the local planning authority to ensure that sufficient mitigation is 

provided against any impacts which might arise upon the designated sites. The 

proposal will result in a new unit of overnight residential accommodation which will 

potentially have an adverse impact through greater nitrates being discharged into 

the Solent catchment area thereby having an adverse impact on the integrity of 

the Solent Special Protection Area (SPA) and Special Areas of Conservation (SAC). 

A precautionary approach is required to be adopted and in the absence of a 

completed Section 106 Agreement an adverse impact on the integrity of the SPA 

and SACs cannot be ruled out. As such, the proposal does not accord with 

Regulation 63 of the Conservation of Species and Habitats Regulations 2017 in that 

at present there is inadequate mitigation in place. The proposal is therefore 

contrary to the provisions of the Conservation of Species and Habitats Regulations 

2017, and New Forest Local Plan (2016-2036) Policy ENV1.  

 

6. The proposal is considered to have a detrimental impact on neighbouring 

amenity in particular with regard to the position of an electricity sub station close 

to the boundary of Nos. 14 and 15 Bucklers Mews, together with the close proximity 

of car parking. These create an unacceptable relationship between the development 

and the adjoining properties and is considered to be contrary to Policy ENV3 of the 

New Forest Local Plan (2016-2036) 
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3. THE APPEAL PROPOSAL 

3.1 The Proposal at Stanford Hill, Lymington is for: 

" Demolition of existing buildings and the erection of 44 sheltered 

apartments for the elderly with associated access, mobility scooter 

store, refuse bin store, landscaping and 34 parking spaces." 

3.2 The key features of the Proposal are: 

• Demolition of existing 4 no. dwellinghouses; 

• Erection of a single 'T' shaped building providing sheltered residential 

accommodation for older people; 

• 44 no. apartments (a mix of one-bed and two-bed flats), a resident's lounge 

and guest suite; 

• Provision of new vehicular access and egress arrangement to Stanford Hill 

using two existing driveways (and stopping up of others driveways); 

• Communal gardens; 

• Comprehensive hard and soft landscaping scheme; 

• Scooter store; 

• Bin store; 

• Car parking for 34 no. vehicles.  

3.3 The Proposal will provide sheltered housing to provide secure, self-contained 

accommodation to meet the needs of independent older people. On-site concierge, 

secure entry systems and a 24-hour emergency call system fitted in all apartments 

will be provided.  

3.4 The Proposal would generate jobs through construction. There would also be direct 

and indirect employment in the general management of the premises (e.g. on-site 

warden, grounds management, refuse collection, general repairs, cleaning, window 

cleaning etc.) as Renaissance Retirement would retain a long term interest in the 

Scheme and fully maintain the property in perpetuity.  
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4. APPEAL SITE 

The Appeal Site 

4.1 The Appeal Site is located within the built-up area of Lymington on the eastern side 

of Stanford Hill, between Belmore Road and Anchorage Way.  

4.2 The Appeal Site is currently occupied by 4 no. detached 20th century dwellings of 

between 1 ½ - 2 storeys, with long rear gardens.  

4.3 These existing properties are characterised by a dominance of hard surfacing to 

the front, primary elevation of the Appeal Site, with brick walls and/or vegetation 

defining the boundary with the back edge of the footway. The dwellings are distinct 

from each other, displaying a varied mix of designs, styles, materials and finishes.  

4.4 The Appeal Site is currently accessed by four private driveways off Stanford Hill, 

serving each existing dwelling.  

4.5 The land uses immediately surrounding the Appeal Site are all residential. To the 

north of the Appeal Site is a two and a half storey block of retirement development 

which was granted planning permission in the early 1990's by McCarthy & Stone. 

To the north-east lies a predominantly flatted development known as Bucklers 

Mews, also constructed in the 1990's. The eastern edge of the Appeal Site is 

bounded by the rear gardens of existing properties on Belmore Road. To the 

southern boundary of the Appeal Site lies a residential property, known as 

Concorde. There is a significant number of trees and existing vegetation along most 

of the Appeal Site boundaries, including to Stanford Hill. 

4.6 The Appeal Site is located within the settlement boundary for Lymington. 

4.7 The Appeal Site is not within the Lymington Conservation Area, but is located 

immediately adjacent to its southern boundary. There are several Listed Buildings 

to the north of the Appeal Site; the closest of which are the grade II listed Down 

House, Hill House and nos. 5 & 6 on Highfield and nos. 1-7 on Priestlands Place, all 

between approximately 90m and 130m from the Appeal Site.  

4.8 The Appeal Site is located in flood zone 1, the area at least risk of flooding. 

4.9 The Appeal Site is located with the New Forest SSSI Impact Zone. It is also with 

2kms of the following designations: 

• New Forest SAC; 
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• Lymington River SSSI; 

• Lymington Reedbeds SSSI; 

• Lymington-Keyhaven Marshes LNR; 

• Boldre Foreshore LNR; 

• Solent and Isle of Wight Lagoons SAC; 

• Solent and Southampton Water SPA; 

• Hurst Castle and Lymington River Estuary SSSI; and 

• Solent Maritime SAC and RAMSAR. 

The Local Area 

4.10 Stanford Hill (A337) is a main route into Lymington from the west. It leads directly 

to the main town centre via St. Thomas Street.   

4.11 Lymington High Street (including St Thomas Street) provides access to immediate 

services and facilities required for day to day living within a range of 170m to 1km 

walking distance from the Appeal Site. These include: 

• Supermarkets (Waitrose, Marks and Spencer, Tesco Metro); 

• Coffee shops and cafes; 

• Restaurants, pubs and take-aways;  

• Pharmacy and hairdressers;  

• Place of worship; 

• Clothing, shoe and outdoor/active shops; and 

• Pet supply shops. 

 

4.12 The Appeal Site is also within walking distance of the following health, wellbeing 

and social facilities: 
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• GP surgeries: Chawton House, Webb Peploe House and Wisteria & Milford 

Surgeries (all approximately 400m); 

• Dentists: Smiles of New Forest (200m) plus 4 more within a 1km radius; 

• Community Groups: The Lymington Community Association (750m), 

Pennington Social Club (1km); 

• Public Open Spaces: Pennington Woods (150m), Lymington Sports Ground 

(400m), Woodside Park (750m); and 

• Health and Fitness: Lymington Health and Leisure Centre (500m). 

Sustainability and Context 

4.13 The Appeal Site is in a sustainable location, being located within the existing built 

up area of Lymington and in close proximity to the town centre and a range of 

services, as set out above. The site therefore represents an excellent location for 

older persons housing. 

4.14 Stanford Hill has dedicated on-road cycle lanes and frequent bus services pass the 

Appeal Site. Lymington railway station is approximately 1.6km from the Appeal 

Site.  

4.15 The sustainability of the Appeal Site, the development opportunity and the benefits 

of the scheme, should also be considered relative to the context of the New Forest 

District, whereby 68%1 of the land mass falls within the National Park, and only 

17% of land mass of the District boundary is 'built up area'2. There are also a range 

of restrictive designations that apply to land within the District, including Green 

Belt and heritage constraints.   

  

 
1 Paragraph 2.1, Local Plan 2016-2036 
2 Figure 2.4, page 11. Local Plan 2016-2036 
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5. PLANNING POLICY AND MATERIAL CONSIDERATIONS 

The Development Plan 

5.1 The adopted Development Plan for the Council consists of: 

• Local Plan 2016-2036 Part 1: Planning Strategy (Adopted July 2020) 

• Saved policies (CS7, CS19 and CS21) of the Local Plan Part 1: ‘Core 

Strategy’ (Adopted in October 2009); and 

• Saved Local Plan Part 2: ‘Sites and Development Management' (Adopted in 

April 2014). 

5.2 On 6th July 2020, the Local Plan 2016-2036 Part 1: Planning strategy for New 

Forest District (outside of the New Forest National Park) was formally adopted. 

5.3 The relevant policies are as follows: 

• Policy STR1: Achieving Sustainable Development; 

• Policy STR3: The strategy for locating new development; 

• Policy STR4: The settlement hierarchy; 

• Policy STR5: Meeting our housing needs; 

• Policy STR8: Community services, infrastructure and facilities; 

• Policy ENV1: Mitigating the impact of development on International Nature 

Conservation sites; 

• Policy ENV3: Design quality and local distinctiveness; 

• Policy HOU1: Housing type, size, tenure and choice; 

• Policy HOU2: Affordable housing; 

• Policy HOU3: Residential accommodation for older people; 

• Policy CCC1:  Safe and healthy communities; 

• Policy CCC2: Safe and sustainable travel; and 

• Policy IMPL1: Development Contributions; and 
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• Policy IMPL2:  Development Standards. 

5.4 The Local Plan Part 1: ‘Core Strategy’ (Adopted in October 2009) policies pertinent 

to the proposals are set out below. 

• Policy CS7:  Open space standards, sport & recreation including the 

preservation of green spaces; 

5.5 The Local Plan Part 2: ‘Site and Development Management' (Adopted in April 2014) 

policies pertinent to the proposals are set out below. 

• Policy DM1:  Heritage and Conservation; 

• Policy DM2:  Nature Conservation, Biodiversity and Geodiversity; 

• Policy DM3:  Mitigation of Impacts on European Nature Conservation Sites; 

and 

• Policy DM4:  Renewable and Low Carbon Energy Generation. 

5.6 The Proposal is in accordance with the Development Plan. 

National Planning Policy Framework 

5.7 The following paragraphs are most pertinent to the appeal: 

• Paragraph 11: Presumption in Favour of Sustainable Development; 

• Paragraph 59: Supporting the Government's objective to boost the         

supply of housing; 

• Paragraph 61: Planning housing for the needs of different groups; 

• Paragraphs 91 and 92: Creating healthy, inclusive and safe places; 

• Paragraph 108: Key transport criteria for new developments; 

• Paragraphs 117 and 118: Making effective use of land; 

• Paragraph 120: Responding to changes in demand for land; 

• Paragraph 121: Positive approach to applications for alternative uses 

of unallocated land; 
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• Paragraph 122: Efficient use of land; 

• Paragraph 127: Principles of good design; 

• Paragraph 170: Minimising impacts on biodiversity; 

• Paragraph 175: Key biodiversity principles for new developments; 

• Paragraph 193: Conservation of heritage assets; and 

• Paragraph 196: Less than substantial harm vs. public benefits. 

5.8 The NPPF is supported by National Planning Practice Guidance which provides more 

detailed guidance on a range of topics including Housing for Older and Disabled 

People. The appellant will refer to the NPPG in evidence, including:  

• Paragraph: 001 Reference ID: 63-001-20190626 

• Paragraph: 004 Reference ID: 63-004-20190626 

• Paragraph: 010 Reference ID: 63-010-20190626 

• Paragraph: 012 Reference ID: 63-012-20190626 

• Paragraph: 015 Reference ID: 63-015-20190626 

• Paragraph: 016 Reference ID: 63-016-20190626 

Supplementary Planning Guidance 

5.9 The following SPDs are relevant to the assessment of the proposals: 

• Mitigation Strategy for European Sites SPD; 

• Parking Standards SPD; 

• Housing Design, Density and Character SPD; and  

• Lymington Local Distinctiveness SPD. 

 

Lymington Conservation Area Appraisal (July 2002) 

5.10 The appeal site lies immediately adjacent to, but outside the Conservation Area.  
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5.11 The Conservation Area Appraisal, whilst now somewhat dated, sets out detailed 

guidance for the Lymington Conservation Area. It divides the Conservation Area 

into zones with the Appeal Site within 'Zone D - Western', but not referenced within 

this. Page 21 of the Appraisal describes the Western zone as containing buildings 

that are domestic in character and significant areas of housing redevelopment.  

5.12 Criteria for new development are identified based around modern design, materials, 

detailing, relationship to space, utilities/infrastructure, focal points and views, as 

well as open spaces, landscape and negative features.  

Advice on Achieving Nitrate Neutrality in the Solent Region- Version 5 
(June 2020), Nitrogen Budget Calculator and Non-Technical Summary 
(produced by Natural England) 

5.13 These documents set out guidance on how nitrate neutrality can be achieved to 

prevent harmful effects on the Solent protected habitats, based on joint working 

between the Environment Agency, Natural England and Partnership for Urban 

South Hampshire (PUSH). 

Other Legislation 

5.14 Beyond the requirements of the chief planning legislation (Town and Country 

Planning Act 1990 and Planning and Compulsory Purchase Act 2004) the following 

are of relevance to this application: 

The Conservation of Habitats and Species Regulations 2017 (as amended) 

(the Habitats Regulations) 

5.15 Regulation 63 of the Habitats Regulations establishes that the Council is required 

to undertake a Habitats Regulation Assessment where proposed plans or projects 

relate to conservation sites which have been selected and designated on scientific 

criteria under European law to protect certain species and habitats. These include 

SPAs which are sites classified in accordance with Article 4 of the EC Directive 

2009/147/EC on the conservation of wild birds, for certain rare and vulnerable 

birds, and for regularly occurring migratory species. 

5.16 The HRA comprises several distinct stages. The first stage of the HRA process 

includes formally screening a proposed plan or project to decide whether it is likely 

to have a significant effect on a European designated site. If, at the screening 

stage, any significant effects of a plan or project on a SPA or SAC (alone or in 

combination with other plans or projects) can be excluded, then the plan or project 
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can be “screened out” and no further assessment is required. However, where any 

significant effect of a plan or project on a SPA or SAC (alone or in combination with 

other plans or projects) cannot be excluded, then the competent authority will be 

required to assess the effects in more detail through an appropriate assessment, 

to ascertain whether an adverse effect on the integrity of any SPA or SAC can be 

ruled out. 

Listed Buildings and Conservation Areas Act 1990 (as amended) 
 

5.17 Section 66 sets out the duty of decision makers in determining applications 

affecting a listed building or its setting, to have special regard to desirability of 

preserving the building or its setting or any features of special architectural or 

historic interest which it possesses. 

5.18 Section 72 confers a similar duty upon decision makers in respect of land within 

conservation areas, namely to pay special attention to the desirability of preserving 

or enhancing the character or appearance of the area. It therefore is not applicable 

to the appeal proposals that lie outside of the Lymington Conservation Area. 

Community Infrastructure Regulations 2010 (as amended) 

5.19 Regulation 122 sets out limitations on the use of planning obligations as follows: 

"(a) necessary to make the development acceptable in planning 

terms; 

(b) directly related to the development; and 

(c) fairly and reasonably related in scale and kind to the 

development." 
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6. HOUSING LAND SUPPLY 

6.1 The issue of housing supply remains a critical issue, both nationally and locally, 

given past persistent under delivery of housing in the District and the need to 

increase the supply of housing in response to changing patterns and types of need. 

6.2 The Housing White Paper ‘Fixing our Broken Housing Market’, published in February 

2017, set out the Government’s plan for tackling the housing crisis by planning for 

“the right homes in the right places”. It placed great emphasis on the need to plan 

for and deliver homes much more quickly. 

6.3 The NPPF is an important vehicle to assist the government's target to deliver 

300,000 net additional homes a year (The Single Departmental Plan, updated 23 

May 2018). NPPF Para. 59 asserts: 

"To support the Government’s objective of significantly boosting the 

supply of homes, it is important that a sufficient amount and variety of 

land can come forward where it is needed, that the needs of groups 

with specific housing requirements are addressed and that land with 

permission is developed without unnecessary delay." 

6.4 The Local Plan Part 1 Strategy was adopted in July 2020. The Inspector's 

Examination Report concluded (at paragraph 268) that 'it is not absolutely clear 

whether or not there would be a five-year supply of housing sites when the Local 

Plan is adopted'.  

APPENDIX 4: LOCAL PLAN EXAMINATION REPORT 

6.5 The Council considers (as at September 2020) that it can demonstrate a 6.1 year 

housing land supply.  

6.6 The Appellant will wish to contest the Council’s stated Housing Land Supply 

position. The Appellant’s case is not dependant upon demonstrating that the 

Council cannot provide a 5 Year Housing Land Supply. However, the Council’s 

calculations to reach a supply of 6.1 years are considered incorrect, and the 

Inspector will be provided with evidence accordingly.  

6.7 Our high level review of the Council's housing supply position is at Appendix 5. We 

intend to submit further evidence to the inquiry in support of this issue, but for 

reasons already explained within the accompanying assessment at Appendix 5, it 
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is strongly considered that the Council cannot demonstrate a 5 year housing land 

supply.  

APPENDIX 5: HOUSING LAND ASSESSMENT: INITIAL REVIEW 

6.8 At the heart of the National Planning Policy Framework (NPPF) (February 2019) is 

the ‘presumption in favour of sustainable development’, as set out in Para. 11.  

6.9 For decision taking this means:  

“approving development proposals that accord with the development plan 

without delay [often referred to as a ‘straight balance’]; and where the 

development plan is absent, silent or relevant policies are out-of-date, 

granting permission 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  

– specific policies in this Framework indicate development should be 

restricted1 [often referred to as a ‘tilted balance’].”  

6.10 The circumstances in which policies are deemed 'out of date' is confirmed in 

footnote 7, which include, for applications involving the provision of housing, where 

an LPA cannot demonstrate a five-year supply of deliverable housing sites or the 

Housing Delivery Test cannot be met.  

6.11 Exclusions to this rule are confirmed in footnote 6, which states that the 

circumstances in which policies in the NPPF 'provide clear reason for refusing' a 

proposed development (such that the presumption does not apply) are as follows: 

 "The policies referred to are those in this Framework (rather than those in 

development plans) relating to: habitats sites (and those sites listed in 

paragraph 176) and/or designated as Sites of Special Scientific Interest; 

land designated as Green Belt, Local Green Space, an Area of Outstanding 

Natural Beauty, a National Park (or within the Broads Authority) or defined 

as Heritage Coast; irreplaceable habitats; designated heritage assets (and 

other heritage assets of archaeological interest referred to in footnote 63); 

and areas at risk of flooding or coastal change."  
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6.12 In respect of impacts on local habitat sites specifically, Paragraph 177 confirms that 

the presumption in favour of sustainable development does not apply where "the 

plan or project is likely to have a significant effect on a habitats site (either alone 

or in combination with other plans or projects), unless an appropriate assessment 

has concluded that the plan or project will not adversely affect the integrity of the 

habitats site."  

6.13 In respect of heritage assets specifically, Paragraph 196 confirms that where a 

development proposal will lead to less than substantial harm to the significance of 

a designated heritage asset, this harm should be weighed against the public 

benefits of the proposal including, where appropriate, securing its optimum viable 

use. The correct approach, confirmed by the Courts, is that it is only if the harm to 

the significance of the heritage asset is outweighed by the public benefits that the 

decision maker should return to the tilted balance and determine the proposal in 

accordance with the presumption in favour of sustainable development.  

6.14 Since none of these policies serve to provide a clear reason for refusing this 

proposal, provided the Council cannot demonstrate a five-year housing land supply, 

then the presumption applies. 

6.15 The Proposal would clearly make an important contribution to the overall supply of 

housing in the District, and to the number of homes that the Plan seeks to provide 

at Lymington specifically.  

  



Renaissance Retirement Ltd 
Lymington 
Statement of Case 
 
 

 
DECEMBER 2020 | CC | P19-2758 Page | 17  
 

7. NEED FOR AND BENEFIT OF OLDER PERSON'S HOUSING 

National Level 

7.1 The ageing population of the UK mirrors that in many other European countries. It 

is partly a consequence of the age structure of the population alive today, in 

particular the ageing of the large number of people born during the 1960s baby 

boom. 

7.2 The 2011 Census statistics showed that approximately 1 in 6 people in the 

population of England and Wales are over 65 years of age, and approximately half 

a million people over the age of 90. The over 65-year-old age group is by far the 

quickest growing age group 

7.3 The need to provide specialist housing for older people has been recognised in 

paragraph 61 of the NPPF.   

7.4 The Planning Practice Guidance on 'Housing for Older and Disabled People' explains 

the importance of planning for the housing needs of an aging population: 

"Why is it important to plan for the housing needs of older people? 

The need to provide housing for older people is critical. People are living 

longer lives and the proportion of older people in the population is 

increasing. In mid-2016 there were 1.6 million people aged 85 and 

over; by mid-2041 this is projected to double to 3.2 million. Offering 

older people a better choice of accommodation to suit their changing 

needs can help them live independently for longer, feel more connected 

to their communities and help reduce costs to the social care and health 

systems. Therefore, an understanding of how the ageing population 

affects housing needs is something to be considered from the early 

stages of plan-making through to decision-taking." (our emphasis) 

 

(Paragraph: 001 Reference ID: 63-001-20190626) 

7.5 Specialist research by Knight Frank shows that around 25% of over 55’s said they 

wanted to move into some form of retirement housing in the future. This equates 

to 2.5 million households. However, there are only 725,000 retirement housing 

units across the UK. This compares to around 28 million homes in total – so 

retirement housing accounts for just around 2.6% of homes across the UK. Of 

these, private retirement housing units (162,000) account for 0.6% of stock.   
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APPENDIX 6: KNIGHT FRANK, RETIREMENT HOUSING UPDATE, 2018 

7.6 A report by Knight Frank indicates that there are four people who would consider 

downsizing for every existing senior living property currently in use.  

APPENDIX 7: KNIGHT FRANK, SENIOR LIVING SURVEY, 2019 

7.7 Indeed, Savills report that in order to meet future demand, the UK’s retirement 

housing stock needs to grow to 1.2 million homes – 65% more than existed in 

2018.  

APPENDIX 8: RETIREMENT LIVING, SAVILLS, 2018 

Local Level 

7.8 At page 50, the committee report confirms that policy HOU3 acknowledges the 

significant need in the sector, but suggests that 'the supporting text to the policy 

states the significant need in this sector is likely to be more towards specialist care 

rather than the type of sheltered accommodation proposed here…'. We disagree 

with that interpretation of policy HOU3 and its supporting text.  

7.9 2011 Census data reveals that 39.6% of the New Forest's residents are over 55 

years of age, compared with 29.2% in the South East and 28% nationally.  

7.10 The Local Plan Part 1: Planning Strategy (paragraphs 6.23 and 6.24) identifies the 

specific need of housing for older people in the district: 

"The resident population of the Plan Area is ageing and living longer, 

and the number of people aged 75 and over is projected to increase 

by 65% (12,800) in the Plan Period, and by 2036 almost half the 

Plan Area population is projected to be aged 55 and over…  

Whilst turnover in and renewal of the existing stock of specialist 

older persons accommodation will help to meet some future needs, 

there remains a significant need to provide new specialist 

accommodation during the Local Plan period, especially for the very 

elderly. Based on national prevalence rates of health and other 

factors affecting the ability of local residents to live independently, 

homes designed to be suitable for the changing needs of older 

people, including sheltered and extra care housing may need to 

comprise around a fifth of the new homes provided in the Plan 
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period. Whilst this figure is best treated as indicative, such provision 

can help local people to continue to live independently in more 

suitable accommodation if they wish to, freeing up existing family 

houses for others. Some homes designed to meet the needs of older 

people are also likely to be suitable for households with impaired 

mobility or some other specialist care needs." (our emphasis).  

7.11 Therefore, there is a recognised need for the Proposal in this locality.  

New Forest District Council Demographic Projections Final Report (July 2017) 

7.12 JG Consulting prepared the above report that forms part of the Council's evidence 

base for the Local Plan Part 1.  

7.13 The report finds that the older person population of the New Forest is 

proportionately larger than in a range of comparator areas (Hampshire, the South 

East and England), with a particular concentration in older age groups (aged 75+) 

and the South Coastal Towns sub-area, which includes Lymington.  

7.14 Using a Housing LIN derived methodology, the report (figure 4.6) identifies an 

existing need for 2,450 dwellings for older people in the New Forest District 

(including the National Park area), plus a need for an additional 3,048 dwellings for 

older people by 2035. The report confirms that this method of calculation was 

adopted in informing the 2014 SHMA.  

7.15 Using a different methodology, the report (at paragraph 4.17) identifies a need for 

2,175 units of older persons accommodation in the period 2016-36 (109 units per 

annum). The report confirms that this estimate is driven by the proportion of older 

people already living in institutional accommodation.  

7.16 We therefore consider this figure of 2,175 units to be a low estimate of need.  

Whereas it is primarily based around population growth, the Housing LIN 

methodology, (which is specifically referenced by Planning Practice Guidance as a 

reputable tool for assessing need) advocates making assumptions about the 

growing prevalence for older people to choose to live in new forms of older persons 

accommodation.  

7.17 This growth in new forms of older persons accommodation is occurring in the 

market, encouraged by wider social care and health policy support, planning policy, 
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and a growing interest and acceptance of such housing products by prospective 

residents.  

APPENDIX 9: NEW FOREST DISTRICT COUNCIL DEMOGRAPHIC 

PROJECTIONS FINAL REPORT  

7.18 The appellant has undertaken its own assessment of the need for older persons 

housing, which is submitted with this appeal and appended at Appendix 10.  

7.19 The report concludes that there is a very large need for specialist housing for older 

people and identifies a current shortfall in the Market sector of more than 2,000 

units to meet the needs of older home-owners in the New Forest. By 2035, there 

is a need for 7,719 additional specialist Market sector homes.  

7.20 As the report explains, this is driven by factors including the very substantial 

forecast rise in the population of elderly people, an appreciation of the overall 

health of older people, including any struggles with day-to-day tasks, and a 

recognition of the health and other benefits of specialist accommodation.  

APPENDIX 10: NEED REPORT BY CONTACT CONSULTING 

7.21 In relation to supply, the Council does not publish data relating to anticipated 

delivery of housing specifically for older people in its most recent Housing Land 

Supply Report (September 2020). However, based on the policies of the Local Plan 

Part 1: Planning Strategy and past general housing delivery rates, there is no 

evidence that the framework is in place to meet the (low estimate) need of 

approximately 2,084 homes (calculated as one fifth of the total Local Plan housing 

requirement, as stated in the Local Plan). 

7.22 In preparing its new Local Plan, Policy 18 'Residential Accommodation for Older 

People' (draft policy 18 became policy HOU3), the Council intended that site specific 

Strategic Site Allocations should refer to a requirement to provide self-contained 

homes designed to meet the need of older people, including both sheltered and 

extra-care housing.  

7.23 However, paragraph 118 of the Inspectors Report on the Examination of the New 

Forest District Local Plan states: 

"Policy 18 sets out a justified approach to the provision of residential 

accommodation for older people which is consistent with national policy. 
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However, in order to be effective and consistent with the modified Policy 16, 

it is necessary to remove reference to specific requirements on strategic site 

allocations". 

7.24 As a result of this modification, adopted policy HOU3 is a non-specific and generic 

policy which encourages that homes are adaptable. Frankly, the policy has no teeth, 

and it cannot be considered a proactive strategy for ensuring that the 

accommodation, social, health and care needs of the rapidly ageing population of 

the District will be met.  

7.25 Even if the 6,000 homes identified at the Strategic Site Allocations did offer up 

some accommodation for older people, each site would need to provide around one 

third of all units as housing for older people, to meet what we consider to be the 

low estimate of need.  

7.26 In short, there is a rapidly ageing population, an existing unmet and rapidly growing 

need for housing for older people in New Forest District; and no planning policies 

of any real purposeful or practical use, that will ensure the housing needs of this 

population will be met. 

7.27 We have reviewed the delivery pipeline of new older persons housing in the District. 

This is provided at Appendix 11. Given that there are no allocations for older 

persons housing, the emerging supply comprises of only planning permissions.  

7.28 It is evident that in (approximately) the last 5 years, the Council has granted 

planning permission for an average of approximately 27 units of older persons 

accommodation per year. On the basis of the (low figure) need for 2,084 homes 

for older people, it would take 77 years to meet this need at the current pipeline 

delivery rate.   

APPENDIX 11: PIPELINE OF OLDER PERSONS ACCOMMODATION    

7.29 In summary, it is very clear that there is an existing local need, which is not being 

met, and very little supply coming forward to address this. Need is growing much 

faster than supply.   

7.30 The Knight Frank Senior Living Survey (2019) shares the results of its survey of 

2,000 over-65s on their behaviours and opinions around moving home in later life. 

They identify the three main factors in which choosing a location to live are 

affordability, good transport links and being close to family and friends. When asked 
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how far their most recent home move was, 60% said within 10 miles, and 32% 

said within 2 miles.  

7.31 Whilst there is often a perception that seaside locations may attract in-migration 

of retirees from more urban locations, clearly, this research highlights the 

importance of local connections and the likelihood of local need being met. 
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8. WIDER BENEFITS OF OLDER PEOPLE’S HOUSING 

Construction Economy 

8.1 The Proposal could support up to 29-person years of direct employment within the 

construction sector. This translates to up to 20 roles on-site per annum over the 

estimated build programme of 18 months.  

8.2 Across the wider construction supply chain (indirect employment), up to a further 

34 jobs could be supported each year locally and across the wider region through 

indirect and induced effects during the construction phase.  

APPENDIX 12: PEGASUS GROUP ECONOMIC BENEFITS NOTE 

Revitalising the Housing Market 

8.3 The benefits of older persons moving into sheltered accommodation is readily 

acknowledged in terms of its wider positive economic on the housing market by 

freeing-up large or under-occupied homes, and aiding first time buyers.  

APPENDIX 13: CHAIN REACTION REPORT 

8.4 There were 18 million surplus bedrooms in 2009/2010, 9 million of which were 

under occupied by those aged 60 and over. Shelter calculated that if 20% of older 

households currently under occupying were to downsize, around 840,000 family 

homes would be released, including 760,000 that were owner occupied in tenure. 

APPENDIX 14: SHELTER REPORT, 2012 

8.5 Under occupation is particularly prevalent locally. Paragraph 3.61 of the SHMA 2014 

identifies that: 

"All of the sub-areas in the New Forest District experience levels of 

under-occupation which are at or above the Hampshire average 

(75%); however, the issue is particularly acute in the National Park 

Authority Area where just under 85% of homes are under-

occupied." 

8.6 Paragraph 3.90 goes on to acknowledge that: 

"The provision of high-quality smaller property options to encourage 

downsizing, particularly of older households, could be beneficial to 
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secure greater liquidity of larger properties – the benefits of which 

are identified in the recent Demos (September 2013) research." 

Savings to the NHS and Social Care Services 

8.7 A report by WPI Strategy for Homes for Later Living establishes that on average 

each person living in a home for later living enjoys a reduced risk of health 

challenges, contributing to fiscal savings to the NHS and social care services of 

approximately £3,500 per year. Building 30,000 more retirement housing dwellings 

every year for the next 10 years would generate fiscal savings across the NHS and 

social services of £2.1bn per year. 

 APPENDIX 15: HEALTHIER AND HAPPIER, 2019 

8.8 Residents of specialist accommodation also had a lower average number of visits 

per year to a GP (4.2 compared to an average of 6 visits amongst the national 

population aged 75+). 

APPENDIX 16: ORB REPORT, 2003 

Local Spending 

8.9 Older people are more inclined to shop locally and support the vitality and viability 

of local centres. A specialist retirement development of 55 residents spends 

approximately £610,000 in local shops per year, and when compared to a 

conventional housing development, some £2.3million in additional local spending 

over the Proposal’s lifetime. 

8.10 More generally, spending by those aged 65 and over increased by 75% between 

2001 to 2018, compared with a 16% fall in spending by those aged 50 and under 

during the same period, according to the ILC report, Maximising the Longevity 

Dividend. It estimates that by 2040, older people will be spending 63p in every 

pound spent in the UK economy – up from 54p in 2018. 

APPENDIX 17: ILC REPORT, 2019 

8.11 Specifically, for this scheme, Pegasus Group has estimated that once built and fully 

occupied, the new households are estimated to generate expenditure in the region 

of £1.6million per annum.  

Personal Finances 
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8.12 ‘Rightsizing’ to a retirement property enables older people to free up cash from 

their homes. Polling in 2017 found the average amount older persons estimate they 

could release as equity if they downsized, was nearly £80,000. Utility bills, 

insurance and maintenance costs of retirement properties are typically lower than 

the properties they vacate. Energy bills are estimated to be around £600 lower. 

Once insurance and grounds maintenance are factored in, evidence suggests that 

the cost savings can be as high as £1,530 per year. 

REFER TO APPENDIX 18: DEMOS REPORT, 2017 

Mental and Physical Wellbeing 

8.13 Specialist elderly housing helps to reduce anxieties and worries experienced by 

many elderly people living in housing which does not best suit their needs in 

retirement by providing safety, security and reducing management and 

maintenance concerns. It prolongs independent living. 

8.14 Specialist elderly housing is a form of housing which addresses the on-set and 

increasing problems of mobility/frailty through maintaining health and general well-

being. On a selection of national well-being criteria such as happiness and life 

satisfaction, an average person aged 80 feels as good as someone 10 years 

younger after moving from mainstream housing to housing specially designed for 

later living. 

8.15 This form of development provides companionship and a self-contained community 

which helps to reduce isolation, loneliness and depression. The impact of loneliness 

on one’s health can be significant and is well documented, having a detrimental 

impact to an individual’s mental health to an increased risk of falls and 

hospitalisation. Whilst no-one has quantified the country-wide cost of loneliness in 

later life, small scale schemes have delivered savings to the public purse of £3 for 

every £1 invested. 

APPENDIX 19: DEMOS AND MCCARTHY AND STONE REPORT, 2016 

Environmental Sustainability 

8.16 Specialist small unit elderly housing makes more efficient use of land thereby 

reducing the need to use limited land resources for housing in accordance with the 

NPPF and local planning policy. 
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8.17 Older persons housing – including this proposal – is typically sustainably located 

because of the need for good access to services, which reduces the need to travel 

by private car. There are excellent opportunities for the promotion of sustainable 

transport to and from the Appeal Site. 

8.18 Modern specialist accommodation is built to modern design and sustainability 

standards, so is far more favourable compared with the equivalent number of 

traditional homes in meeting energy reduction targets. The Proposal complies with 

the Council's sustainability policy requirements. 

Homes for Later Living Reports 

8.19 The appellant is part of the Homes for Later Living initiative, alongside other leading 

later living developers Churchill Retirement Living, McCarthy & Stone and 

PegasusLife and the Home Builders Federation. Homes for Later Living have 

produced two reports which demonstrate the benefits of later living development 

and these are appended to this statement at Appendix 13 and 15.  

Appeal Decisions 

8.20 The appellant will refer to previous appeal decisions to support their case in 

evidence. An appeal Inspector for a retirement housing scheme in Hythe, in the 

same District as the Site, acknowledged (paragraph 84) the need for older persons 

housing in the District and concluded that the provision of such housing must be 

given significant weight.  

APPENDIX 20: HYTHE APPEAL DECISION 

8.21 At an appeal for an extra care housing scheme at Chester, the Inspector 

acknowledged (at paragraph 41) that such facilities can reduce pressure on local 

community and health facilities, provide short and long term employment and free 

up market housing. The Inspector attributed substantial weight to these social and 

economic benefits.  

APPENDIX 21: CHESTER APPEAL DECISION  

8.22 At Brockenhurst, in the nearby New Forest National Park, an Inspector allowed a 

scheme for 24 older persons apartments. This Inspector also recognised 

(paragraph 17) the social and economic benefits of older persons housing, including 
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maintaining independence, reducing the costs to health and social services and to 

free up under-occupied housing.   

APPENDIX 22: BROCKENHURST APPEAL DECISION 

 



Renaissance Retirement Ltd 
Lymington 
Statement of Case 
 
 

 
DECEMBER 2020 | CC | P19-2758 Page | 28  
 

9. PLANNING ASSESSMENT: MATTERS AT ISSUE 

9.1 Having regard to the Committee Report and the reasons for refusal, it is considered 

that the points at issue in this appeal may be identified as follows: 

1) Sustainability;  

2) Design; 

3) Heritage; 

4) On-Site Ecology;  

5) Impact on the SPA – Nitrates;  

6) Neighbour amenity; and 

7) The Planning Balance. 

 

Sustainability  

9.2 The Council asserts, in reason for refusal 1, that 'the proposed development is not 

considered to constitute sustainable development as set out in NPPF section 2 and 

Policy STR1 of the Local Plan'. We disagree very strongly.  

9.3 Paragraph 7 of the NPPF states that: 

"The purpose of the planning system is to contribute to the 

achievement of sustainable development. At a very high level, the 

objective of sustainable development can be summarised as 

meeting the needs of the present without compromising the ability 

of future generations to meet their own needs." 

9.4 Paragraph 8 goes on to confirm the three overarching objectives or facets of 

sustainable development as economic, social and environmental.  

9.5 There is clear evidence to support the fact that the Proposal will make a positive 

contribution to the three facets of sustainability. This will be demonstrated through 

evidence in relation to the planning balance and is demonstrated by sections 7 and 

8 of this Statement of Case.  
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9.6 For the reasons set out in Section 4 of this Statement, we consider, and will 

demonstrate through our evidence, that the Appeal Site is in a sustainable location.  

9.7 We note that the officer's Committee Report appears to accept the Appeal Site is 

in a sustainable location where residential development will normally be permitted. 

On that basis, the disagreement between parties is with regard to other 

considerations of sustainable development.  

9.8 The Council's position that the proposals do not constitute sustainable development 

has led their assessment of the planning balance to be fundamentally flawed; it is 

in effect a consequence of the Council’s conclusion on design and heritage matters. 

We will demonstrate this through evidence.   

Design 

9.9 Reason for Refusal 2 can be summarised as the alleged failure of the proposal to 

respond sympathetically or contribute positively to the local character and 

distinctiveness of a "key and sensitive" location.  

9.10 The Committee Report clarifies that the concerns of the Council have evolved via 

joint commentary from the urban design and conservation officer. The following 

criticisms are made in respect of design (excluding heritage addressed below): 

(i) The size of the building in this particular location is not appropriate (i.e. 

it is too large); 

(ii) The scheme represents a panopoly of different design styles without any 

coherence; 

(iii) The extent of building frontage and the depth of the floor plan; 

9.11 The Appellant’s starting position has been to deliver the sheltered accommodation 

in an approach that can be accommodated by and within the character of the area. 

The proposal has been created through a process of analysis of the context of the 

Appeal Site and surrounding area. This will be demonstrated through evidence. 

9.12 Whilst the Appeal Site sits on a transition between the town centre area and less 

dense building forms beyond, as defined in the Lymington Local Distinctiveness 

SPD, that is not to say that reflecting the denser approach of the 'town centre' (and 

indeed development immediately to the north of the Appeal Site) is inherently 

harmful to the character of the area as a whole.  
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9.13 The Appeal Site is not a "key and sensitive" location, as described in Reason for 

Refusal 2. The Council has not demonstrated why it considers this site to be either 

key, or sensitive. We will demonstrate this further in evidence.   

9.14 Our evidence will also demonstrate how, through a full and thorough understanding 

of local character, urban form and sense of place, the Proposal is an appropriate 

response to both its immediate and wider context.  

9.15 The design approach is in accordance with para 127(c) of the NPPF that states that 

decisions should ensure that developments "are sympathetic to local character and 

history, including the surrounding built environment and landscape setting, while 

not preventing or discouraging appropriate innovation or change (such as increased 

densities)" and is compliant with the relevant Development Plan policies and the 

Lymington Local Distinctiveness SPD. We will demonstrate this further in evidence.  

9.16 Through our evidence, we will demonstrate that the proposal accords with policies 

ENV3 and DM1. 

Heritage 

9.17 The third reason for refusal claims: 

• The proposal does not preserve or enhance the setting of the Conservation 

Area or nearby Listed Buildings contrary to the tests at Sections 66 and 72 of 

the Listed Buildings and Conversation Areas Act 1990; 

• The proposal causes 'less than substantial harm' which is not offset by any 

public benefits contrary to the NPPF; and 

• The proposal is contrary to the development plan - New Forest Local Plan 

(2016-2036) Policy ENV3, New Forest Local Plan, Part 2 Policy (2014) DM1, the 

Lymington Local Distinctiveness SPD, and with government advice as set out 

in the NPPF 2019. 

9.18 The statutory ‘tests’ contained at Section 66(1) and 72 of the Planning (Listed 

Buildings and Conservation Areas) Act 1990 are not in fact tests, but duties placed 

upon the decision maker to have regard to listed buildings and conservation areas.  

9.19 Our evidence will address the way in which the relevant heritage assets are 

preserved. The Appeal Site does not contribute to the setting of the Grade II listed 

properties at Highfield. This was made clear in the heritage statement that 
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accompanied the application and is addressed in more detail in the heritage 

statement of case. This is our starting position and the heritage Statement of Case 

discusses the appellants position further.  

9.20 The defined edge of the Conservation Area and change in forms is indicative that 

the Appeal Site does not contribute to the Conservation Area, beyond the visual 

experience of the Conservation Area when approaching from the south at this 

location. The design response of a transition in scale and set-back reminiscent of 

the area would not result in any harm to the Conservation Area. Overall, the 

scheme has a neutral impact upon heritage assets. 

9.21 As such, we will demonstrate that the Proposal is in accordance with policies DM1 

and ENV3 and the relevant SPD.  

9.22 The harm/benefits test is set out at paragraph 196 of the NPPF, which demands 

that: 

"Where a development proposal will lead to less than substantial 

harm to the significance of a designated heritage asset, this harm 

should be weighed against the public benefits of the proposal 

including, where appropriate, securing its optimum viable use." 

9.23 The Committee Report includes no reference to the term “significance” and does 

not make any assessment on the basis of significance. The Council’s assessment of 

the proposals upon the historic environment is therefore fundamentally flawed. 

9.24 Indeed, having assessed the impact of the proposals on the significance of the 

designated heritage assets, this test does not apply as the proposal would cause 

no harm to the designated heritage assets. This is demonstrated by the heritage 

statement and the heritage statement of case. 

9.25 The Committee Report reflects the approach taken by the Council’s conservation 

officer (whose reasoning the Committee Report adopts). The Council’s conservation 

officer states that there is “a strong presumption against planning permission being 

granted. The presumption against planning permission is a statutory one and the 

authority must be conscious of the statutory presumption in favour of preservation 

and should demonstrably apply that presumption to the proposal it is considering”. 

The Council’s conservation officer did not identify that this presumption is 

rebuttable. 
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9.26 However, even if the decision-maker were to find less than substantial harm, the 

public benefits of the proposal outlined here, and in more detail in later evidence, 

would significantly outweigh such harm. As such, we strongly disagree with the 

Council in relation to refusal reason 3. 

9.27 The substantial public benefits arising principally from the contribution to housing 

need at the Application Site (set out in detail in sections 7 and 8 of this Statement 

of Case) would in this case outweigh the less than substantial harm. This has 

recently been confirmed by the Secretary of State in another appeal decision where 

a similar balancing exercise for a similar scheme was undertaken. 

9.28 In the Hythe appeal decision at Appendix 20, the Inspector concluded (paragraphs 

53 to 57) that the provision of housing, the provision of housing for older people 

where a need exists, reducing demand on healthcare, freeing up family housing 

and making efficient use of land close to services and facilities were all public 

benefits.  In considering the heritage balance, the Inspector concluded the public 

benefits far outweigh the less than substantial harm to the significance of the 

Conservation Area.  

9.29 In a very recent decision in Westergate, near Chichester at Appendix 23, an 

Inspector found (at paragraph 21) that a proposal for 10 dementia care bedrooms 

would be a "public benefit of very substantial weight in the context of the need and 

the projected profile of the district's significantly ageing population".  

APPENDX 23: WESTERGATE APPEAL DECISION 

9.30 We note that Policy ENV3 of the Local Plan Part 1, and the Lymington Local 

Distinctiveness SPD, are general design policies (rather than heritage policies per 

se). 

On-Site Ecology 

9.31 Reason for refusal 4 alleges that the proposal has a direct impact on protected 

wildlife species within the appeal site without demonstrating compliance with the 

relevant tests of the Habitats Regulations. 

9.32 This is not an accurate reflection of the ecology officer's consultee comments which 

state: 
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" I am generally satisfied with the approach to mitigation and as 

stated this will require a European Protected Species Mitigation 

Licence." 

9.33 The habitat regulations require that where a license for protected species is to be 

granted – in this case for bats – a proposal must meet three key tests: 

• Imperative reasons of overriding public interest; 

• No satisfactory alternative; and  

• Favourable conservation status.  

9.34 The way that Reason 4 is framed, it is based on a failure of the Proposal to meet 

the derogation requirements pursuant to the Habitats Regulations. This is a matter 

for Natural England to determine when the appellant applies for an EPS licence. 

9.35 The Council has misdirected itself on the correct approach that it should take to the 

Habitats Regulations and EPS licensing in light of R. (Morge) v Hampshire CC [2011] 

UKSC 2; [2011] Env. L.R. 19. It is not the Council’s duty to step into Natural 

England’s shoes and seek to determine whether the derogation tests are met. 

9.36 The appellant brought this to the Council’s attention before the Council issued the 

Decision Notice, on the basis that the appellant was concerned that the Council 

misunderstood the application of the Habitats Regulations and its role in EPS 

licensing.  

9.37 The appellant’s position is that Reason 4 will be capable of being addressed through 

the imposition of an appropriate planning condition. 

9.38 Notwithstanding this, the public interest, or public benefits, in relation to this 

scheme, are outlined in detail elsewhere in this statement; as part of the 

consideration of the package of social, economic and environmental benefits. 

9.39 There is a clear and identified need for older persons housing in the New Forest 

and the Southern Coastal sub-area which must be met within sustainable locations. 

Suitable mitigation will be provided on-site and the Appeal Site is not considered 

to be particularly constrained or significant in terms of bats. Indeed, in the context 

and location of the Appeal Site in Lymington and the wider New Forest District, the 

Appeal Site is not considered to be particularly sensitive or unfavorable in terms of 

bats.  
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9.40 Moreover, the favourable conservation status of the bats under the proposals is not 

at issue; and the proposed mitigation goes beyond the proportionate requirement 

for compensation in this case.  

9.41 Our evidence will assert that the proposal is compliant with Policy ENV1 of the Local 

Plan Part 1 and policy DM2, in preserving and enhancing the habitats and species 

on site. 

Impact on the Solent SPA and SAC 

9.42 The 5th reason for refusal concerns the potential impact on the Solent SPA and 

SAC as a result of nitrates discharge into the Solent catchment area. Given the way 

that Reason 5 is framed, and given the context of the Committee Report and 

correspondence received from the Council and Natural England, it is the lack of a 

completed Section 106 Agreement that is the real reason for refusal and that this 

reason for refusal should be capable of being addressed through the completion of 

a Section 106 Agreement. 

9.43 Through ongoing joint working with the PUSH authorities, Natural England and the 

Environment Agency - nitrate mitigation mechanisms have, or are, being put in 

place in the near future to secure financial contributions which can then be pooled 

for off-site nitrate mitigation programmes. It is understood that, like other Local 

Authorities, the Council is taking steps to prepare its own programme.  

9.44 However, at the time of this planning application, and indeed this appeal, no such 

programme was in place.  

9.45 The appellant therefore explored on-site options to reduce nitrates discharge, but 

the Council has confirmed that dealing with the issue on site will not provide the 

necessary mitigation. This is because it is the discharge from the treatment works 

that is the critical issue, and the treatment works discharges at a set concentration 

level, irrespective of what nitrates concentration arrives at the treatment works. 

We accept this point.  

9.46 The appellant has therefore pursued its own off-site proposals, by using a nitrate 

offsetting scheme involving land on the Isle of White (IoW Mitigation), owned and 

manage by Heaton Farms (the Heaton Farm Scheme). Natural England has 

confirmed that the Heaton Farm Scheme is appropriate to offset nitrogen from 

waste water discharging from the Pennington waste water treatment works.  The 

Application was supported by a report to inform an appropriate assessment 
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undertaken by Abbas (the Abbas AA). The Abbas AA does not address on-site 

mitigation. However, it does conclude that there will not be an adverse effect based 

on the IoW Mitigation. 

9.47 In terms of the mitigation to be secured via the Heaton Farm Scheme: 

• Natural England have confirmed that the Heaton Farm Scheme is sufficient to 

mitigate the impacts of development which discharges wastewater within the 

same catchment of Pennington WWTW (which the Proposal does).  

APPENDIX 24: LETTER FROM NATURAL ENGLAND TO HEATON FARMS  

• before issuing the Decision, Natural England had not provided specific 

confirmation that the Heaton Farm Scheme was appropriate to mitigate the 

impacts of the Proposal;  

• since issuing the Decision, Natural England have provided specific confirmation 

that the Heaton Farm Scheme is appropriate to mitigate the impacts of the 

Proposal.  

APPENDIX 25: EMAIL FROM NATURAL ENGLAND TO PEGASUS 

• the Council have accepted the principle that the Heaton Farm Scheme is 

sufficient to mitigate the impacts of the Proposal 

9.48 The appellant sought to progress a Section 106 Agreement with the Council before 

the determination of the application in order to secure the mitigation via the Heaton 

Farm Scheme but the Council refused to engage with it. The appellant provided two 

options with slightly different mechanisms. These are set out below: 

• Option 1: This option comprises two separate agreements. The: 

o first is an agreement between Mr Heaton, NFDC and IWC which secures the 

mitigation scheme at Heaton Farm. This is substantially based on a draft of 

agreement that has been negotiated and agreed between Mr Heaton, 

Fareham Borough Council and IWC; and  

o second is an agreement between Lifestory (and the relevant owners) and 

NFDC which obliges Lifestory to acquire credits and restricts the use of the 

Development Land.  
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• Option 2: This comprises one composite agreement. This draft is substantially 

based on an agreement that Fareham Borough Council has entered into.  

9.49 In effect, Option 1 regulates a wider mitigation scheme as part of the Heaton Farm 

Scheme and allows Lifestory to acquire credits in that scheme, whereas Option 2 

regulates specific mitigation land as part of the Heaton Farm Scheme.  

9.50 The completion of the agreements under either Option 1 or Option 2 would address 

Reason 5. 

9.51 The appellant intends to enter into a Section 106 Agreement or planning obligation 

to mitigate the impact and achieve nitrate neutrality.  

Neighbour Amenity 

9.52 Reason for refusal 6 asserts that the proposals are contrary to Policy ENV3 of the 

Local Plan (Part 1) which require an acceptable relationship between a proposed 

development and its neighbours. Specifically, it states that: 

"The proposal is considered to have a detrimental impact on 

neighbouring amenity in particular with regard to the position of an 

electricity sub-station close to the boundary of Nos. 14 and 15 

Bucklers Mews, together with the close proximity of car parking..." 

9.53 The refusal reason does not make clear the specific reasons why the close proximity 

of the sub-station and car parking is unacceptable. The committee report (at page 

53) suggests that it is the proximity alone, of being "located less than 2m from the 

front wall of that property", that is the concern.   

9.54 It should be noted that the boundary wall is not the front wall of 14 and 15 Bucklers 

Mews. The proposals have been sensitively designed in respect of its relationship 

with No.s 14 and 15 Bucklers Mews, having regard to the orientation of facades 

(and therefore windows), scale and massing.  

9.55 The plans and reports submitted with the application and appeal demonstrate the 

satisfactory relationship between the proposed building and No.s 14 and 15 

Bucklers Mews, particularly given the design, layout, orientation, outlook and 

fenestration of these dwellings. We will demonstrate this further through our 

evidence.   

APPENDIX 26: PLANS FOR 14 AND 15 BUCKLERS MEWS 
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9.56 Although not referred to in the refusal reason, the committee report also suggests 

that moving the substation and parking away from the boundary "will also reduce 

the noise impact of parking so close to the front elevation of the two properties".  

9.57 It is not clear whether the Council sees this as a general potential improvement, or 

whether the Council considers noise to be an issue that is a reason for refusal. In 

the event that the Council is seeking to pursue noise as a reason for refusal, the 

applicant has undertaken a noise report to demonstrate that the relationship is 

acceptable.  

9.58 The report confirms that the noise created by the Proposal will not have a significant 

detrimental impact on the occupiers of 14 and 15 Bucklers Mews.  

APPENDIX 27: NOISE REPORT BY 24ACOUSTICS 

The Planning Balance 

Development Plan Conformity  

9.59 Section 38(6) of the Planning and Compulsory Purchased Act 2004 requires that 

applications for planning permission must be determined in accordance with the 

Development Plan, unless material considerations indicate otherwise.  

9.60 The Proposal is in accordance with the Development Plan.  

'Tilted' Balance 

9.61 In the event that the Inspector concludes that the Council cannot demonstrate a 5 

year housing land supply, this would put the proposal firmly within the 'tilted 

balance' in accordance with paragraph 11d of the NNPF.  

9.62 With regard to the criteria at paragraph 11, the restrictive policies listed at Footnote 

6 do not apply. Paragraph 177 in relation to impact upon European Sites does not 

apply because an appropriate assessment has concluded that the plan or project 

will not adversely affect the integrity of the habitats site. Secondly, in the event 

that the Inspector was to find less than substantial harm in respect of impact on 

heritage assets (although we say there is none), paragraph 196 of the NPPF would 

still direct back to the tilted balance because the public benefits outweigh any harm. 

9.63 The NPPF titled balance test provides that planning permission should be granted 

without delay unless any adverse impacts of doing so would “significantly and 
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demonstrably outweigh the benefits”, when assessed against the policies in the 

Framework taken as a whole. 

9.64 We will address this through evidence and will demonstrate that in respect of the 

social, economic and environmental dimensions of sustainability, the proposal will 

create the following impacts: 

Social 

Provision of housing to address a deficit in the Council’s  Very Significant 

HLS  Benefit  

Provision of new housing     Significant Benefit 

Provision of specialist housing    Significant Benefit 

Promoting physical and mental wellbeing of residents Moderate Benefit 

Economic 

Increased local spending     Moderate Benefit 

Employment generated by construction   Moderate Benefit 

Employment generated during operational phase  Moderate Benefit 

Economic benefits to NHS and government services Moderate Benefit 

arising from improved health of residents 

 

Boosting the housing market & freeing up family homes Moderate Benefit 

 

Environmental 

Re-use of brownfield site    Significant Benefit 

Focusing development at a sustainable location Moderate Benefit 

Accessible location reducing reliance on the car  Minor Benefit 

On-Site landscaping and open space   Minor Benefit 

On-Site Ecology net gain     Minor Benefit 
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Impact on Solent SPA     Neutral 

Heritage Impact      Neutral 

Design Impact       Neutral 

Other environmental impacts    Neutral 

Loss of 4 no. existing dwellings    Minor Adverse Impact 

Additional transport movements    Minor Adverse Impact 

9.65 The three dimensions of sustainable development have been assessed and it is 

concluded that not only do the adverse impacts not significantly or demonstrably 

outweigh the benefits when assessed against the policies in the NPPF as a whole, 

but very limited adverse impacts are identified at all 

9.66 In failing to recognise the proposals as 'sustainable development', the Council has 

fundamentally misunderstood, or ignored the benefits of the proposals, and 

misapplied the planning balance.   

'Straight' Balance- Material Considerations 

9.67 Should the Inspector find that the Council does have a 5 year supply, the relevant  

material considerations must be weighed against any conflict with the Development 

Plan (i.e. section 38(6) of the Act).  

9.68 The benefits associated with the Proposal, referred to above, would significantly 

and demonstrably outweigh any limited conflict with the Development Plan. 

9.69 Due to the need identified and the absence of specific policies in the Local Plan to 

meet the specific need for older people, the benefits of these proposals should be 

given even greater weight.    

9.70 The appellant will refer to other appeal decisions, including those appended to this 

Statement, where S73 Inspectors have undertaken similar balancing exercises. 

Heritage Balance 

9.71 The Council has failed to properly weigh the benefits of the scheme when 

considering whether public benefits exist to outweigh any harm. Notwithstanding 

the Appellant’s position that there is no harm to any heritage assets, if the 
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Inspector were to conclude that there were less than substantial harm to a heritage 

asset then a proper application of Paragraph 196 of the NPPF will lead to a 

conclusion that the benefits of the Proposal outweigh such harm. 

9.72 As discussed earlier in this Statement, there is a recent appeal scheme in the 

Council’s district at Hythe where a similar scheme to the Proposal (in terms of use 

and number of units) was held to cause less than substantial harm to heritage 

assets. In applying the proper balancing exercise, the Secretary of State concluded 

that the benefits of that scheme (which are substantially the same as the benefits 

of the Proposal) outweighed the less than substantial harm. 
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10. MATTERS NOT AT ISSUE 

10.1 Having regard to the Committee Report, it is considered that the following matters 

are not in dispute with the Council: 

•  The Appeal Site is accessibly located. 

• There is no objection to the principle of development in this location within 

the settlement boundary.  

• There is no objection in principle to the demolition of the 4 no. existing 

dwellings.  

• The proposed density of housing would make efficient use of the Appeal 

Site. 

• The Proposal is a lower density than the nearby developments for older 

people of Bucklers Court, Farrington Court and Knight's Lodge.  

• The Proposal will secure new housing which will contribute to meeting the 

Council's housing delivery targets, including the indicative target for around 

one-fifth of all new homes to be for older people. 

• The impact on the local highway network is acceptable.  

• The level of parking to be provided on-site is acceptable.  

• The proposed surface water strategy is acceptable.  

• There is no requirement for the provision of or contribution to off-site public 

open space (other than the habitat mitigation identified below).  

• There is no objection in relation to arboriculture and the impact of the 

proposals on the existing trees.  

• The proposal will be CIL liable.  

10.2 We are seeking to agree the above with the Council in the Statement of Common 

Ground. 
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11. CONCLUSION 

11.1 This Statement of Case has been prepared on behalf of Renaissance Retirement to 

support an appeal against the refusal of the Council to grant planning permission 

for the development of 44 no. sheltered apartments for older people at the Appeal 

Site of The Rise and three neighbouring properties, Stanford Hill, Lymington.  

11.2 The Proposal represents sustainable development as defined by the NPPF. The 

Appeal Site is located within a highly accessible location within the settlement 

boundary of Lymington, where there is excellent access on foot to a range of 

facilities, services and open spaces. The location makes this an excellent location 

for older persons housing, particularly in the context and associated development 

constraints of the District.  

11.3 In the context of the national and local need for more housing, the Proposals will 

make a vital contribution to the Council’s housing supply. More specifically, in 

delivering high-quality accommodation specifically suited to the needs of older 

people, it will play an important role in encouraging downsizing to free up under-

occupied housing, which is identified as a significant problem in the New Forest. It 

will also provide older people with the opportunity to enhance their wellbeing 

through community living, a model which evidence shows reduces the burden on 

the NHS and other providers of physical and mental health care.  

11.4 This statement has also highlighted the various social, economic and environmental 

benefits of the Proposal both to prospective residents and the wider community 

including the creation of new homes, the impact on local spending, employment 

opportunities and ecological enhancements.  

11.5 Given that the Council cannot demonstrate a 5 year housing land supply, paragraph 

11(d) of the NPPF is engaged, and the ‘tilted’ balance subsequently applied has 

been shown to support the scheme.  

 

11.6 This statement explains the appellants case that the Proposal is compliant with the 

Development Plan.  As a result, subject to material considerations, even if the 

Council are found to be able to provide a 5 year housing land supply, planning 

permission should still be forthcoming. 
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11.7 The ‘straight’ planning balance exercise is that even if there is found to be limited 

conflict with the Development Plan, the benefits and other material considerations 

far outweigh this limited harm. The heritage balance exercise is that even if there 

is less than substantial harm to a heritage asset as the Council alleges, the benefits 

of the Proposal far outweigh this less than substantial harm. 
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NEW FOREST DISTRICT COUNCIL
TOWN AND COUNTRY PLANNING ACT 1990

Town and Country Planning (Development Management Procedure) (England) Order 2015

Miss Holden
Pegasus Planning Group Ltd
First Floor
South Wing
Equinox North
Great Park Road, Almondsbury, Bristol
BS32 4QL

Application Number: 20/10481

Applicant: Renaissance Retirement Limited

Date of Application: 01 May 2020

THE NEW FOREST DISTRICT COUNCIL as the Local Planning Authority REFUSES TO GRANT
PERMISSION for the following development:

Development: Demolition of existing buildings and the erection of 44 sheltered
apartments for the elderly with associated access, mobility
scooter store, refuse bin store, landscaping and 34 parking
spaces.

Site Address: Site Of The Rise And Three Neighbouring Properties, Stanford
Hill, Lymington SO41 8DE

This decision has been taken in respect of the plans and particulars which were submitted with the
application and numbered as follows:

2810-SV-1 Topographical Survey
2810-SV-2 Existing Floor Areas 
1913 30 Location Plan
1913 31 Site Plan
1913 32 Site Plan – First Floor
1913 33 Lower Ground Floor
1913 34 Ground Floor Plan
1913 35 First Floor Plan
1913 36 Second Floor Plan
1913 37 Roof Plan REV C
1913 38 Proposed Elevations 
1913 39 Proposed Elevations 
1913 40 Indicative Street Scene and Site Section
1913 41 Section A-A
1913 42 Section B-B
1913 43 Section C-C
1913 44 Section D-D
1632-GA-100 General Landscape Arrangement REV K
1632-GP-101 Graphic Landscape Plan REV K
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1632-GP-102 Section A and B REV A
1632-GP-103 Section C REV A
1632-PP-300 Planting Plan REV L
1632-PP-301 Planting Schedule REV L
19028-BT2 Tree Survey

Planning Statement
Housing Land Supply Statement
Design and Access Statement
Transport Assessment
Preliminary Ecological Assessment
Phase 2 Survey
Shadow HRA      
Version 3
Mitigation and Enhancement Plan v2
Heritage Statement
Nitrogen Balance Calculations Rev B
Biodiversity Metric Calculation v2.0
Drainage Strategy
Hydraulic Modelling Calculations
Viability Report
Drainage Letter dated 15.06.20
Heritage Note dated 13.06.20
Arboricultural Assessment and Method Statement
Manual for Managing Trees on Development Sites
Preliminary Investigation Report
Phase 2 Investigation Report
4 no. Visualisations REV K
Visualisation Methodology REV K

Reason(s) for Refusal:

1 The proposed development is not considered to constitute sustainable development
as set out in NPPF section 2 and Policy STR1 of the New Forest Local Plan Part
One: Planning Strategy (2016-2036). The proposal is limited in terms of the benefits
in economic terms with no significant social benefits, and directly results in
demonstrable environmental harm.

2 The proposal is considered to be contrary to New Forest Local Plan Policy
(2016-2036) ENV3  and the Lymington Local Distinctiveness SPD, together with
government advice as set out in the NPPF 2019, with particular reference to
paragraphs 127 and 130, and Government Design Guidance. The proposal by virtue
of its site layout, scale, mass, and position in a prominent location does not
positively contribute to local distinctiveness and sense of place. The proposal is
considered to be unsympathetic in terms of its overall design and site layout, mass,
bulk, height and scale in this key and sensitive location in Lymington.  
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3 By virtue of its scale, mass, position and height in a key location near to and
impacting on the setting of Designated Heritage Assets, the proposed development
fails to satisfy the statutory tests as set out in the Listed Buildings and Conservation
Areas Act 1990 as set out in Section 66 and 72. The proposal does not preserve or
enhance the setting of the Lymington Conservation Area or the Listed Buildings at
Highfield causing less than substantial harm which is not offset by any public
benefits that might accrue from the development. The proposal is considered to be
contrary to New Forest Local Plan (2016-2036) Policy ENV3, New Forest Local Plan
Part 2 Policy (2014) DM1, the Lymington Local Distinctiveness SPD, and with
government advice as set out in the NPPF 2019.

4 The proposal has a direct impact on protected wildlife species within the site and
fails to demonstrate that the impact on those species is sufficiently offset by any
imperative reasons of overriding public interest, in that there is insufficient social or
economic benefits that accrue from the development and the Council is not satisfied
that there are no reasonable alternatives to providing this development on this
particular site. The applicant has provided no substantive evidence that alternative
sites within Lymington have been properly and adequately considered. The proposal
does not comply with local and national policy for the reasons set out above and
does not pass the required tests as set out in the Conservation of Habitats and
Species Regulations 2017. The proposal is therefore considered to be contrary to
New Forest Local Plan Policy (2014) DM2 and New Forest Local Plan (2016-2036)
Policy ENV1

5 To ensure that the proposal may proceed as sustainable development, there is a
duty upon the local planning authority to ensure that sufficient mitigation is provided
against any impacts which might arise upon the designated sites. The proposal will
result in a new unit of overnight residential accommodation which will potentially
have an adverse impact through greater nitrates being discharged into the Solent
catchment area thereby having an adverse impact on the integrity of the Solent
Special Protection Area (SPA) and Special Areas of Conservation (SAC).  A
precautionary approach is required to be adopted and in the absence of a
completed Section 106 Agreement an adverse impact on the integrity of the SPA
and SACs cannot be ruled out.  As such, the proposal does not accord with
Regulation 63 of the Conservation of Species and Habitats Regulations 2017 in that
at present there is inadequate mitigation in place.  The proposal is therefore contrary
to the provisions of the Conservation of Species and Habitats Regulations 2017, and
New Forest Local Plan (2016-2036) Policy ENV1.

6 The proposal is considered to have a detrimental impact on neighbouring amenity in
particular with regard to the position of an electricity sub station close to the
boundary of Nos. 14 and 15 Bucklers Mews, together with the close proximity of car
parking. These create an unacceptable relationship between the development and
the adjoining properties and is considered to be contrary to Policy ENV3 of the New
Forest Local Plan (2016-2036)
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Notes to applicant

1. Important notes, including the rights of appeal, are set out on a sheet attached to this
notice and you are advised to read these carefully.

2. New Forest District Council has adopted a Community Infrastructure Levy (CIL) charging
schedule and any application now decided, including those granted at appeal, will be CIL
Liable. CIL is applicable to all applications over 100sqm and those that create a new
dwelling.  Under Regulation 42A developments within the curtilage of the principal
residence are likely to be exempt from CIL so CIL may not be payable provided the
applicant submits the required exemption form prior to commencement of the development.

3. In accordance with paragraph 38 of the National Planning Policy Framework and Article
35 of the Town and Country Planning (Development Management Procedure) (England)
Order 2015, New Forest District Council takes a positive and proactive approach, seeking
solutions to any problems arising in the handling of development proposals so as to
achieve, whenever possible, a positive outcome by giving clear advice to applicants.

In this case all the above apply.

The application follows on from an earlier refusal and some of the earlier fundamental
objections have not been overcome so a refusal is warranted. Other matters have been
dealt with on a cooperative basis with the applicants and some further discussions could
take place through a Statement of Common Ground in the event of an appeal
submission.

Date: 14 October 2020 Claire Upton-Brown
Chief Planning Officer 
Development Management 
Appletree Court
Beaulieu Road
Lyndhurst
Hampshire
SO43 7PA



20/10481

Appeals to the Secretary of State

· If you are aggrieved by the decision of your Local Planning Authority to refuse
permission for the proposed development or to grant it subject to conditions, then you
can appeal to the Secretary of State under section 78 of the Town and Country
Planning Act 1990.

· If you want to appeal against your local planning authority's decision then you must do
so within 6 months of the date of this notice online at
https://www.gov.uk/planning-inspectorate or if you are unable to access the on line
appeal form please contact the Planning Inspectorate to obtain a paper copy of the
appeal form on Tel: 0303 444 5000

· The Secretary of State can allow a longer period for giving notice of an appeal, but he
will not normally be prepared to use this power unless there are special circumstances
which excuse the delay in giving notice of appeal.

· The Secretary of State need not consider an appeal if it seems to him that the Local
Planning Authority could not have granted planning permission for the proposed
development or could not have granted it without the conditions they imposed, having
regard to the statutory requirements, to the provisions of any development order and to
any directions given under a development order.

· In practice, the Secretary of State does not refuse to consider appeals solely because
the Local Planning Authority based their decision on a direction given by him.

 · If an enforcement notice is served relating to the same or substantially the same land
and development as in your application and if you want to appeal against your local
planning authority’s decision on your application, then you must do so within:

  28 days of the date of service of the enforcement notice, or within 6 months of the date
of this notice, whichever period expires earlier.

·     If you intend to submit an appeal that you would like examined by inquiry then you
must notify the Local Planning Authority and Planning Inspectorate
(inquiryappeals@planninginspectorate.gov.uk) at least 10 days before submitting the
appeal. Further details are on GOV.UK.

(2) Purchase Notices

· If either the Local Planning Authority or the Secretary of State refuses permission to
develop land or grants it subject to conditions, the owner may claim that he can neither
put the land to a reasonably beneficial use in its existing state nor render the land
capable of a reasonably beneficial use by the carrying out of any development which
has been or would be permitted.

· In these circumstances, the owner may serve a purchase notice on the Council. This
notice will require the Council to purchase his interest in the land in accordance with the
provisions of Part 6 of the Town and Country Planning Act 1990.
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Planning Committee    14 October 2020    Item 3   c

Application Number: 20/10481    Full Planning Permission

Site: SITE OF THE RISE AND THREE NEIGHBOURING

PROPERTIES, STANFORD HILL, LYMINGTON SO41 8DE

Development: Demolition of existing buildings and the erection of 44 sheltered

apartments for the elderly with associated access, mobility scooter

store, refuse bin store, landscaping and 34 parking spaces.

Applicant: Renaissance Retirement Limited

Agent: Pegasus Planning Group Ltd

Target Date: 04/08/2020

Case Officer: Stephen Belli

Extension Date: 09/09/2020
________________________________________________________________________

1 SUMMARY OF THE MAIN ISSUES

The key issues are:

1. Principle of development, sustainability and wider policy implications including
affordable housing and other development related contributions

2. Highway access/egress and parking

3. Impact on local character, appearance and setting of designated Heritage
Assets, including matters relating to site layout and design

4. Impact on local residential amenities

5. Biodiversity on-site and off-site ecological mitigation

6. Nitrate neutrality and potential ecological harm

7. Surface water drainage

This application is to be considered by Committee because of the differing views of
the Town Council.

2 SITE DESCRIPTION

The application site lies roughly on a north-south alignment and adjoins the A337
road known locally as Stanford Hill, located within the built-up area of Lymington
and within the identified settlement boundary as set out in the NFDC Local Plan
Part 2. The site is located within 300 metres to the north east of Lymington High
Street. The site lies immediately adjacent to the Lymington Conservation Area the
boundary of which runs along the party boundary with Bucklers Court a
development of sheltered housing built in the early 1990s on land formerly occupied
by a builder’s yard. The Conservation Area doglegs along the eastern boundary of
the property known as The Rise (one of four dwellings currently occupying the site).
Bucklers Court comprises a 2 to 2.5 storey building block extending along the

41
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highway with development in depth running to the rear of the site. The current
development site occupies a prominent and elevated position on the edge of the
Conservation Area with a pronounced drop in levels as one proceeds in a southerly
direction away from the High Street and on towards Pennington.

The site at present is occupied by four detached dwelling houses of varying 20th
century age of 1.5 to 2.5 storey height all fronting onto the highway with individual
vehicular access points. To the east of the site lies further residential development.
To the west lies an open green area fronting the A337 with a further modern estate
development well set back beyond the green. To the north-west of the site lies an
area of housing known as Highfield which is   orientated to look south towards
Pennington and the A337. Six of these dwellings are Listed as being of special architectural
interest. The row of housing on Highfield is also included within the Conservation Area.

The site occupies a transition area between the higher density development to the
north in the Conservation Area and running then into the High Street and town
centre, and the lower density of individual houses occupied by the site and its
general environs. Each of the dwellings contained within the site has an extended
linear garden running to the east away from the road of some 25-40 metres in
length containing a number of small trees, shrubbery and some larger boundary
trees.

3 PROPOSED DEVELOPMENT

The proposed development is for full planning permission for the demolition of the
four existing dwellings and the erection of a part 4 storey, part 3 storey block along
the A337 with a further 3 storey block at a right angle running to the rear.

The development for sheltered housing will provide a total of 44 self-contained
apartments for persons over the age of 60. The proposal is for 29 no. 2 bed
apartments and 15 no. 1 bed apartments. The apartments will be provided with a
total of 34 car parking spaces (including visitor spaces) arranged in a linear strip
along the road in one block of parking, with a further rear courtyard in the north
eastern corner of the site. The car parking areas will be accessed via two new
access points with a one way in and out system. The access into the site will be
directly adjacent to the Bucklers Court development with an egress point
onto the A337 in the southern corner of the site. The façade of the building will be
faced in a mixture of mostly render with some facing brick in a neo-Georgian style
with the building broken into various elements of varying height.

The applicant’s agent in their planning statement set out the changes to the revised
proposals presented in this application and summarise them as follows:

 Revised access arrangement to Stanford Hill;

 Loss of 1 no. apartment (and subsequently revised mix to 15 no. one-bed
apartments and 29 no. two-bed apartments);

 Reduction in height and massing to the rear of the building;

 Obscure glazing introduced on terrace and landscaping enhanced to
improve amenity to 'Concorde' (adjacent property);

 Proportionate increase in car parking;

 Increased landscaping;   
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 Revised drainage strategy to incorporate 'bio bubble' on-site treatment
apparatus to reduce nitrate output.

4 PLANNING HISTORY

NFDC/92/50342 53 units of sheltered accommodation & access alts (demolish
existing) (Site to north of current application site) – Approved October 1993

19/11180 – 45 apartments refused December 2019 - appeal lodged

5 PLANNING POLICY AND GUIDANCE

Local Plan 2016-2036 Part One: Planning Strategy

STR1 Achieving sustainable development
STR2 Protection of the countryside
STR3 Strategy for locating new development
STR4 Settlement hierarchy
STR5 Meeting our housing need

ENV1 Mitigating impact - International Nature Conservation sites
ENV3 Design quality and local distinctiveness

HOU1 Housing type, size and choice
HOU2  Affordable housing
HOU3 Residential accommodation for older people

CCC2 Safe and sustainable travel

IMPL1 Developer contributions
IMPL2 Development standards

Local Plan Part Two 2014

DM1 Heritage and conservation
DM2 Nature conservation and biodiversity

Supplementary Planning Guidance And Documents

SPD   Mitigation Strategy for European Sites   

SPD Parking standards

SPD Housing design, density and character

SPD   Lymington Local Distinctiveness   

Central Government advice   

National Planning Policy Framework 2019

 Section 2 Achieving sustainable development and the tests and
presumption in favour Including tilted balance

 Section 5 Delivering a sufficient supply of homes
 Section 9 Promoting sustainable transport
 Section 11 Making effective use of land including appropriate densities
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 Section 12 Achieving well designed places
 Section 15 Conserving and enhancing the natural environment
 Section 16 Conserving and enhancing the historic environment

National Design Guide 2019

6 PARISH / TOWN COUNCIL COMMENTS

PAR4: Recommend Refusal.

 The proposal is over-development of the site.  The development impacts on
the approach to Lymington. It does not match the nearby Conservation area.
 The conservation report is very critical. The design quality does not support
local distinctiveness. Ridge heights higher than the established make the
building over-dominant.  Proposed development is too bulky and large. The
application proposes a structure whose mass is inappropriate on the
boundary of the urban / suburban approach to Lymington, especially given
the local character in proximity to listed buildings and the Conservation
Area. Development is contrary to Core Strategy Policy CS2 and CS3, Policy
11 and 13 of the Emerging Local Plan Review Part 1 and the Lymington
Local Distinctiveness SPD together with government advice as set out in the
NPPF 2019.

 Does not meet housing needs. Does not address affordable housing needs.
Will not address the needs of local older people. Whilst there is ample
provision of residential accommodation for older people (Policy 18 of the
new Local Plan) there is an acute shortage of affordable housing (Policy 17)
in the town. Therefore Policy 17, which sets a target of 50% affordable
housing, must take precedence. A development plan for this site should be
able to meet the requirements of Policy 17 and make a substantial
contribution, whereas this applicant proposes to make none.

 There is a surplus of housing in the area for the elderly. Lymington has a
higher proportion of age 60 - 74 residents than other local areas. There is a
concern that this application may draw in more people in that age bracket
instead of accommodating local residents who would be moving out of
housing stock locally, thereby freeing up housing stock for younger families.

 Number of parking spaces is inadequate and does not meet NFDC
guidelines.   

 Highways have not visited the site or taken the traffic issues into account.
Concern remains over the entry and exit points onto the A337 and
associated junctions nearby. There are safety issues with two streams of
traffic approaching the dropped kerb entrance/exit of the development from
Highfield and Lymington town.   

 Trees on the site are threatened.

 There is no mitigation for existing flooding problems on Stanford Hill and
Belmore Road.

 In support of NHS concerns and cannot see the benefit of this development
to the local economy.
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 Overbearing large building block in such close proximity to residents of
Bucklers Mews, particularly no.14 and no.15. Results in a loss of privacy.
Unacceptable location with dominance over property 'Concorde. Location of
sub-station impinges and impacts on residents and their right to quiet living
without background noise and emissions.

 The ecology report recommends refusal of the package treatment plant as it
is not appropriate for mitigating nitrate and will not meet Environmental
Agency regulations. Dwellings do not meet nitrate-neutral requirements.
Does not support Conservation species & Habitat Reg 2017.

7 COUNCILLOR COMMENTS

No comments received
   

8 CONSULTEE COMMENTS

Comments have been received from the following consultees: Full details are
available to view on line.

NFDC Ecologist

Initial comments – Objects as on site waste treatment plant unacceptable and
contrary to guidance. Adverse impact on protected areas and nitrate neutrality not
proven.  Biodiversity net gain not proven (BNG); concerned regarding impact on
protected bat species; bird species adequately catered for in suggested
enhancement scheme.

Updated comments 18 August - I am content based on the evidence presented
that the >10% BNG can be delivered on-site with the amendments made to
landscaping at ground level and incorporating appropriately specified and sized
green roofs – I would be willing to condition the approval of the final specification. I
am likewise reassured and content that there is a suitable mechanism approach for
ensuring the green roofs are maintained in the long term. I can confirm that my
query with respect to bat potential in trees proposed to be felled has been
satisfactorily addressed.   

I will defer to you on the issue of the certainty regarding nitrate mitigation. I note
that the calculations have been updated with the occupancy rates as per my e-mail
of 06/08/2020 which from my perspective is accepted.   

NFDC Conservation

Objected previously to earlier scheme. Noted revised proposals but maintains
objections regarding impact on Conservation Area and setting of nearby Listed
Buildings. See detailed response letter dated 8 June 2020.

NFDC Trees

No objections on tree grounds to this proposal, subject to condition requiring tree
protection during all construction works.   

The submitted Arboricultural Assessment & Method Statement by Barrell Tree
Consultancy Ref: 19028-AA-PB dated 17/04/20 and accompanying Tree Protection
Plan provide sufficient measures to show that these trees can be adequately
protected though out the construction of this development.   
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Hampshire County Council Highways

No objections subject to conditions - Detailed comments set out in response letter
dated 12 June 2020. In essence no objection to revised traffic access
arrangements. Parking provision is a matter for the District Council to satisfy itself
on. No objections on traffic generation grounds as was the case previously. Stage 1
safety audit on new access arrangements has been undertaken and any necessary
changes can be dealt with via planning conditions and a later S278 Highways
Agreement. Recommend conditions  -  Construction Management Plan, wheel
cleaning scheme, car parking areas to be provided prior to occupation, all highway
works completed prior to occupation including all new signage.   

Hampshire County Council Lead Local Flood Risk Authority

Initial comments –   objects as insufficient information has been submitted to
demonstrate that surface water drainage is adequate or appropriate to serve this
development. See detailed response letter dated 1 June 2020

Update comments 3 September   

In summary, while we accept that there is a viable outfall, the information provided
is not sufficient to demonstrate that flood risk will not be increased on or off site and
therefore we consider our response to be a holding objection on the grounds of
insufficient information.

Further update 24 September

No objections subject to conditions being imposed to deal with surface water
issues.

Natural England

Object - On site waste water treatment plant is not acceptable particularly because
of high failure rates, fluctuation in efficiency, and issues around long term
management as well as potential discharges into local sewers. Nitrate neutrality not
secured and impact on protected areas cannot be ruled out. Alternative mitigation
proposals are therefore required.

No objection to habitat mitigation impact from additional recreational pressure
subject to contributions being secured.

Biodiversity net gain should be secured on site.

Southern Water Authority

No objections subject to conditions requiring full details of foul and surface water
drainage scheme to be agreed. However, package on site treatment plan is not
acceptable. See detailed comments in our letter dated 4 June 2020.

9 REPRESENTATIONS RECEIVED

Objections   

21 letters received raising the following issues

 Traffic and access impact – very busy area. Development will exacerbate
current problems, and congestion in the area
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 Proposed new access provisions still dangerous

 Inappropriate location and design having an adverse impact on heritage
assets and character of the town as you enter and leave, urban sprawl, no
local distinctiveness

 Insufficient demand for this type of accommodation, Lymington is already
saturated

 Impact on amenity of nearby residents from building blocks so close,
overlooking and location of electricity substation, increase in noise and
disturbance

 Lack of adequate health services exacerbated by additional older residents

 ‘Brownfield’ development of this nature should not include gardens and
inappropriate redevelopment of existing dwellings.   

In addition   

 Lymington Society objected to earlier scheme and see no great
improvement with this proposal.

 Bournemouth and Christchurch Hospitals NHS Foundation Trust consider
that a contribution of £63,633.00 is required to meet additional care costs
required as a direct result of any permission granted. Objection raised
otherwise. Evidence provided to support their claim.

In support or neutral comments

Two letters raising making the following comments   

 No real harm to Listed Buildings or Conservation Area

 Parking needs to be increased, charging points, consider needs of future
residents not current, affordable housing for young families needed,
concerned about infrastructure being able to cope

In addition   

 Hampshire Swifts recommend appropriate mitigation be put in place in the
event of an approval to encourage protected species.

10 PLANNING ASSESSMENT

The current application is a revised scheme following the refusal of application
19/11180 for 45no. dwellings issued on 20th December 2019.  Members are
referred to the earlier officer report which sets out the issues and reasons for
refusal in full. That application is now the subject of an appeal held in abeyance
awaiting the outcome of the current application. The following link can be used to
access the earlier report.

https://newforest.gov.uk/article/1051/View-or-Comment-on-a-Planning-Application

There were 10 reasons for refusal which in brief were as follows

1. The proposal does not represent sustainable development under Paragraph
11d of the NPPF;

47



2. The proposed design is unacceptable by virtue of detailed design, site layout,
mass, bulk, height and scale;

3. The impact on Lymington Conservation area and the Grade II Highfield listed
buildings result in less than substantial harm that is not off-set by public
benefits;

4. The proposed access is not safe and adequate and will result in an
unacceptable impact on highway safety;

5. The relationship with neighbouring properties at Concord and Nos. 14 and 15
Bucklers Mews would result in unacceptable overlooking and overbearing
impact;

6. The proposal would result in unacceptable impacts upon protected species
within the site;

7. The proposals have insufficient bio-diversity enhancement and retention of
existing features of nature conservation value,

8. The scheme represents a potential for adverse impact from increased nitrate   
 discharge into the Solent and there is no appropriate assessment to
demonstrate compliance with the Habitat Regulation's 2017;

9. No affordable housing is secured against the development;   

10. Inadequate details to demonstrate satisfactory surface water drainage.

Principle of Development and housing policy assessment

a) General principle

The site lies in one of the largest towns in the District in what might be considered
as a sustainable location within easy walking distance of a range of facilities such
as retail, health care and other community facilities. The site also lies close to public
transport opportunities. However, the definition of sustainable development as set
out in the National Planning Policy Framework 2019 covers matters relating to
environmental, social and economic development. Consequently, whilst the site is
located in an area where new residential development is usually permitted this is
subject to wider considerations than just the site’s general location.   

In their Planning Statement the applicants set out the benefits that would be derived
from this development. In particular the applicants point to the current need for
housing for the elderly within the Council’s area, as well as helping to meet the
Council’s current lack of supply in general terms. The design they claim will also
make a positive contribution to the appearance of the area. There will also be other
related benefits such as employment during the build stage and on-site employment
for those staff needed to run the facility (3 full time employees). New housing of this
type may also free up other market housing albeit there is no guarantee that the
new units will be occupied by local people and it is highly unlikely that any freed-up
units will be affordable. There is a need therefore to balance the applicant’s
suggested benefits of the scheme against any adverse impacts.
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b) 5-year housing land supply

The applicants contend that the Council does not have a 5 year housing land
supply. Since the adoption of the new Local Plan however this position has now
changed. The Council has published both a report setting out its 5 year supply and
confirmation from Central Government that the Housing Delivery Test has been met
with a current supply of 6.1 years. Where a LPA cannot demonstrate an adequate 5
year housing land supply then the NPPF requires a tilted balance to allow the
development unless it is proven that the harm significantly and demonstrably
outweigh the benefits when assessed against he polices in the NPPF taken as a
whole.

c) Affordable Housing

Policy HOU2 now requires developments outside the Waterside area of 11
dwellings or over to provide 50% affordable housing on site with a tenure mix target
of 70% affordable rent and 30% intermediate or affordable home ownership
including shared ownership. The NPPF provides a wider definition of affordable
housing which includes discount market sales and starter homes.   

There are two ways in which affordable housing is normally realised i.e. on-site
delivery or off-site financial contribution to acquire a serviced plot. The applicant’s
submission that on-site provision is difficult because of the particular housing model
for assisted living is generally borne out with other schemes throughout the
Council’s area. That leaves consideration that an off-site financial contribution
should be made. In this case the calculation for off-site contribution is of the order
of £750,000.

This proposal however offers no affordable housing on site citing the difficulty of
mixing tenures where sheltered housing of the type proposed is to be provided. The
applicants also offer no off-site contribution either citing viability issues.  The
applicants have submitted a viability statement setting out their reasons. In terms of
development costs the applicants point to the cost of acquiring the four properties
currently occupying the site which when added to build and other costs makes the
scheme not viable if affordable housing is included. Independent valuation puts the
four dwellings having a total valuation of the order of £3.7million. In assessing costs
the developer also includes CIL and habitat mitigation which between them amount
to some £430,000

The Council have assessed the viability case through their own independent
assessment. The Council’s policy requirements are clear through the Local Plan
policy but both the Local Plan and Government policy as expressed through the
NPPF and Planning Practice Guidance recognise that affordable housing may not
always be viable at the policy compliance target or indeed not at all given the
development costs associated with a proposal.   

The Council’s advisors have produced a report which can be found on the web site
in the documents list for this application. The summary of that report concludes that
whilst there may be some difference of opinion on build costs, the justification put
forward by the developer is generally sound. The benchmark land value, existing
use value and developer’s profit are all considered reasonable. Given this position
Officers have concluded that the developer’s case of nil affordable housing is
reluctantly accepted.
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d) Older person housing needs

The new Local Plan expresses an evidence based approach which indicates that
the Council’s area includes a population which is ageing and likely to be in need of
older person accommodation both in terms of specialist housing and purpose
designed housing types that allow occupiers to maintain their independence. The
Plan states it is likely that over the plan period up to 2036 an increase of 12,800
persons will be over the age of 75. Policy HOU3 encourages housing types
designed to be suitable for older persons be included in development proposals
where appropriate, along with more specialist extra care and C2 care home type
facilities. The supporting text to the policy states the significant need in this sector is
likely to be more towards specialist care rather than the type of sheltered
accommodation proposed here but nevertheless officers have no evidence to rebut
the applicant’s proposal. Anecdotal evidence from local residents who have
responded to the application is not of such weight as to warrant a refusal on these
grounds. The market demands will be a factor in the provision of such
accommodation and this rests with the developer to ascertain.

Design, site layout and impact on local character and appearance of area

The Council has a range of policy advice covering design, local distinctiveness and
local impact. Policy ENV3 has replaced the earlier Core Strategy policy CS2, and
the Lymington Local Distinctiveness SPD are key considerations in this case along
with Section 12 of the NPPF and the more recent Government Design Guidance.   

The previous application contained the following reason for refusal   
The proposal is considered to be contrary to Core Strategy Policy
CS2 and CS3, Policy 11 and 13 of the Emerging Local Plan Review
Part 1 and the Lymington Local Distinctiveness SPD, together with
government advice as set out in the NPPF 2019, with particular
reference to paragraphs 127 and 130, and Government Design
Guidance. The proposal by virtue of its site layout, scale, mass, and
position in a prominent location does not positively contribute to local
distinctiveness and sense of place. The proposal is considered to be
unsympathetic in terms of its overall design and site layout, mass,
bulk, height and scale in this key and sensitive location in Lymington.   
   

Policy ENV3 does not diminish the requirements to provide a high quality
development that is appropriate in its design, scale, mass, location and sensitive to
this part of Lymington.

The views of the Council’s Conservation and Building Design Officer indicate that
the development is not appropriate in design terms and that the amendments made
do not go any near far enough to warrant a positive recommendation. Both the
Case Officer and the Conservation Officer have consistently expressed the view
that this size of building in this particular location is not appropriate. In addition, the
chosen design represents a panoply of different design styles without any
coherence and with a massive and deep floor plan extending along the site frontage
and in depth into the rear verdant area of the site. The minor changes to the earlier
submission do not overcome the earlier objections.

Impact on Lymington Conservation Area and Listed Buildings including their setting

The Council in assessing and determining proposals which affect the character,
appearance and setting of designated heritage assets (in this case the Lymington
Conservation Area and the Grade II Listed Buildings at Highfield) are required to
consider the following matters under the   Listed Buildings and Conservation Areas
Act 1990
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 S66 duty - special regard to desirability of preserving the building or its
setting etc.

 S72 duty – special attention to the desirability of preserving or enhancing the
character or appearance of the area

Significance of the heritage asset
Setting - wider rather than narrower meaning
Substantial harm (complete loss) – exceptional circumstances
Less than substantial harm – weighed against the public benefit

The views of the Conservation and Urban Designer are set out in his detailed
consultee response.  The previous application resulted in a refusal reason as
follows based on the impact on heritage assets

By virtue of its scale, mass, position and height in a key location
near to and impacting on the setting of Designated Heritage
Assets, the proposed development fails to satisfy the statutory
tests as set out in the Listed Buildings and Conservation Areas
Act 1990 as set out in Section 66 and 72. The proposal does
not preserve or enhance the setting of the Lymington
Conservation Area or the Listed Buildings at Highfield causing
less than substantial harm which is not offset by any public
benefits that might accrue from the development. The proposal
is considered to be contrary to Core Strategy Policy CS2 and
CS3, Local Plan Part 2 Policy DM1, Policy 11 and 13 of the
Emerging Local Plan Review Part 1, the Lymington Local
Distinctiveness SPD, and with government advice as set out in
the NPPF 2019.

The applicant’s agent has rebutted the views expressed and considers the relevant
assessment on impact on the significance of the heritage assets has not been
properly carried out. He asserts the level of impact on the significance of the assets
will be neutral. In addition, photo montages of the development and its impact have
also been provided. Neither of these documents change officer views in that the
significance of the assets is harmed and that the level of this harm is not
outweighed by the perceived benefits of the scheme as set out in the NPPF para
196 test.

NPPF para 192 requires a LPA in determining applications to take account of in this
case the desirability of new development making a positive contribution to local
character and distinctiveness.

NPPF para 193 states that when considering the impact of a proposed
development on the significant of a designed heritage asset, great weight should be
given to the asset’s conservation irrespective of whether any potential harm
amounts to substantial harm, total loss or less than substantial harm to its
significance.

The NPPF provides a definition of sustainable development being one which
achieves, economic, social and environmental objectives. Given the objections
raised both on design grounds and in respect of the harm to the significance of
designated heritage assets officers consider that the earlier refusal on the grounds
that the development should not be considered as sustainable development still
applies.
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Highway safety, access and parking

a) Highway access and internal site layout

The previous application was refused for the following reason

The proposal is contrary to Core Strategy Policy CS2, Policy 13 of the
Emerging Local Plan Review Part 1 and Section 9 and 12 of the NPPF
2019 in that it proposes an access and egress from the site which could
potentially conflict with other road users given the current circulation
pattern of traffic and local junction arrangements. The proposal does not
demonstrate a safe and adequate access into and out of the site. It is
considered that there would be an unacceptable impact on highway
safety based on the plans as submitted.   

The earlier scheme has now however been significantly amended to create two
access points one in only and one out only very much as shown previously but with
the addition of a right turn lane and alterations to the current highway to be included
with the new application.   The Highway Authority have been pointed to the
concerns expressed but have commented that they have no objections subject to
conditions and the necessary Section 278 Agreement to deal with alterations to the
public highway. No objections are raised to the internal arrangements or to
pedestrian and vehicular access routes, nor to provision for service vehicles such
as refuse lorries.

b) Trip generation and highway capacity

The Highway Authority are satisfied that the development can be accommodated.
They raised no concerns previously and this remains their position.

c) Car and cycle parking    

The proposed development puts forward a total of 34 car parking spaces and no
cycle parking other than within an enclosed storage area dedicated to motorised
buggies. The standard for this size of development is 1 space per unit. Cycle
spaces should also be provided on a ratio of 1 space per unit for long stay and 1
loop/hoop per every 2 units for short stay. The standards confirm part of the cycle
parking can be dedicated to motorised buggies instead. That said some cycle
parking should be shown on the plans

The Highway Authority point out that parking standards are a matter for the LPA
taking into account the location and accessibility of the site to other facilities and
public transport options. In this case the site is located close to local facilities and
transport opportunities so an adherence to the standard is not considered essential.

Local Plan policy IMPL2 now requires electric charging points within parking areas.
A reasonable number of such points should be made available to serve the
development. None are shown at present.

Notwithstanding the concerns raised by the Town Council and local objectors there
are no substantive highway safety grounds to refuse this amended scheme subject
to the imposition of the conditions as suggested by the Highway Authority and to
cover the issues relating to electric charging and cycle parking noted above. In
terms of the site access the detailed Section 278 Agreement should be based on
the submitted plans. Any significant variation in the details of the new access may
trigger the need for a new permission or variation of condition. The Highway
Authority also suggest a construction method statement and wheel cleaning facility
for construction traffic along with other details.   
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Residential amenity

The last application was subject of a refusal reason as set out below

The proposal is considered to be contrary to Core Strategy Policy CS2
and Policy 13 of the Emerging Local Plan Review Part 1 which requires
an acceptable relationship between any development proposal and its
immediate neighbours and not to cause a loss of privacy, amenity or to
be generally inappropriate in terms of the relationship between buildings.
The proposal is also considered to be contrary to the advice contained in
Section 12 of the NPPF 2019 which requires well designed places. The
impact of the development is particularly unacceptable in terms of the
relationship of the buildings to Concord to the south and Nos.14 and 15
Bucklers Mews to the north east by virtue of the extent of overlooking
and loss of privacy, and the closeness and oppressive impact of a large
building block in such close proximity.   

The applicants have sought to address the issues raised last time with this
amended proposal. In particular the building closest to 14-15 Bucklers Mews has
been reduced in height from a three storey building with accommodation on each
floor to a single storey building with a flat roof. The impact on the properties
adjoining has been markedly reduced along with any overlooking to what is now an
acceptable level. That still leaves no 14 Bucklers Mews with the prospect of having
a new electricity substation located less than 2 metres from the front wall of that
property. This is considered un-neighbourly and creating an unacceptable amenity
loss. The substation should therefore be moved and parking re-arranged if
necessary. There should be a landscape buffer strip between the main car park and
these two properties of at least 2 metres depth measured from the common
boundary. This will also reduce noise impact of parking so close to the front
elevation of the two properties and provide a better relationship.   

The other property referred to in the earlier refusal reason Concord now has an
improved relationship with the new development by virtue of privacy screens to
balconies at first floor level. That still leaves a second lounge window to flat 33 and
a bedroom window to flat 34 directly facing Concord and creating some overlooking
but at the distance involved this is not considered to be so harmful as to warrant a
recommendation of refusal... The applicants have shown some tree planting on this
boundary and this should provide an effective screen from such a high level.   

Objections have also been received from some property owners to the east on
Belmore Road but given the limited windows on the rear elevation block and the 50
metre plus distance between those windows and the dwellings on Belmore Road
there are no substantive grounds to object.

Subject to the above matters being resolved any impact on adjoining amenity can
be considered at an acceptable level. A reason for refusal has been put forward to
cover the unacceptable impact on 14 and 15 Bucklers Mews in respect of the
proximity of an electricity substation and noise and disturbance from car parking
close to the boundary.
   
Impact on trees

Members are referred to the views of the Council’s Tree Officer set out below.
Currently this site consists of four separate dwellings on generous garden plots.
The majority of trees within these gardens are small ornamental garden species
with no public amenity value. However, to the rear of High Bank is a maturing oak
tree which has good form and character. To the rear of Hill View are Cedar trees,
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the public amenity value of these trees is currently restricted but if this development
was to be constructed then these trees would be important features to this site and
therefore are considered a constraint to development.

The submitted Arboricultural Assessment & Method Statement by Barrell Tree
Consultancy Ref: 19028-AA-PB dated 17/04/20 and accompanying Tree Protection
Plan provide sufficient measures to show that these trees can be adequately
protected though out the construction of this development.   

No objections are raised by officers subject to a condition that the works are carried
out in accordance with the arboricultural statement.

Notwithstanding the comments made by the Town Council there are no substantive
grounds to refuse this application based on impact on trees of importance.

Ecological impact   

a) Biodiversity Net Gain (BNG)

BNG essentially is measured using a DEFRA metric as the site currently exists. It is
then re-measured in accordance with a development proposal. The site as
developed needs to show a 10% net gain in biodiversity value over the site as exists
and undeveloped. This can be achieved in a number of ways such as planting and
introduction of bird and bat boxes for example. This concept has been recently
introduced through the Environment Bill, and more recently through the new Local
Plan and Cabinet Report of July this year which requires schemes of this size to
demonstrate BNG. This has pre-empted the Environment Bill enshrining the need to
demonstrate BNG into law. Policy STR1 of the Local Plan refers.

The revised proposal has provided a detailed landscaping plan and set of proposals
to illustrate how BNG can be achieved. This has been the subject of consultation
with the Council’s ecologist who has now withdrawn his earlier objection. The BNG
scheme must be implemented and maintained over a 30 year period following the
completion of the development. The mechanism for monitoring it is suggested
should be through either a S106 legal agreement or a Unilateral Undertaking setting
out a management regime. The applicants have agreed to a long term monitoring
regime with the mechanism to be confirmed in the event of an appeal against any
refusal. The Council will require this to be effectively demonstrated in the event of
an appeal.

b) On site protected species

In this case the existing dwellings within the site do have nature conservation
importance in that there is a destruction of known bat roosts and other features
which exhibit the potential for accommodating bats. The Council in determining
such applications where this issue arises must engage with the Habitat Regulations.
There is a separate need for a European Protected Species license to be granted
prior to any works taking place.   

In his earlier response to the previous application the Council’s Ecologist has
provided further information on another planning application case where the same
issues arose to clarify the requirements and duties imposed on the planning
authority or competent authority in the event of an appeal against a refusal.

The reference to Habitats Regulations in my response is in relation to the
protection afforded to species which is separate from protected sites such
as SPA/SAC
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In reaching a planning decision, a competent authority such as the Council
must have regard to the requirements of the Habitats Directive   

The Directive only allows unlawful activity such as loss or disturbance of the
resting places of species in cases where there are imperative reasons of
overriding public interest why the operation should be carried out, and
decision makers should also be satisfied that there is no satisfactory
alternative, and that any action licensed will not be detrimental to the
maintenance of the population of the species at favourable conservation
status in its natural range.  These criteria are often referred to as the ‘three
tests’.   

1. That the purpose of the work meets one of those listed in the Habitats
Regulations – in this case overriding public interest;

2. That there is no satisfactory alternative; and

3. That the action authorised will not be detrimental to the maintenance of the
population of the species concerned at a favourable conservation status
(FCS) in their natural range.

Guidance suggests that need and alternatives can be demonstrated by
development being acceptable in planning terms (e.g. in accordance with
policies).

These tests are also applied by Natural England when assessing an
application for a Protected Species Licence - such licences are required
when resting places are disturbed or destroyed by activities such as
development, irrespective of whether planning consent is required or not.   

In reaching a planning decision a LPA should be reasonably confident that a
licence is likely to be capable of being issued.   

It is advisable for a case officer to record their decision in respect of the
tests, preferably as part of their report   

An application for a species licence is normally required to provide evidence
of how planning permission has considered the tests in order to assist
Natural England’s considerations.

Notwithstanding the recommendation below is one of refusal, the Council at this
stage considers that the mitigation strategy put forward is acceptable   and that the
third test, i.e. maintenance of the population of the species concerned at a
favourable conservation status can be met and that the necessary wildlife
protection can be dealt with as part of a European Protected Species Mitigation
Licence. The Council’s Ecologist raises no objection in this regard. The on-site
presence of protected bat species will require a European Protected Species
Mitigation License before works   can begin. The timing of the works also needs to
be controlled and mitigation measures put in place to replace the lost roost facilities
on site.

That said the Council at this time does not consider the Habitat Directive tests have
been satisfied and will retain its reason for refusal as set out previously. The
Council considers that tests 1 and 2 have not been satisfied. In the event of an
appeal an Inspector will be required to carry out the duty imposed by the Directive.

In our function as a Local Planning Authority we are required to consider the
likelihood of a licence being granted (by the licensing authority – Natural England
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and ‘have regard for the Habitats Directive’). It should be noted that Natural
England applies the tests on a proportionate basis; thus the justification required
increases with the severity of the impact on the species or population concerned.
The roosts identified would be considered to be low conservation status. That said
the first two tests still need to be complied with.   

c) Habitat Mitigation   and off-site recreational impact

Recreational impact from the occupiers on protected areas and species can be
managed by a Unilateral Undertaking offering to pay the appropriate contributions.
The applicants have agreed to do so in the event of an approval recommendation.
Subject to a Unilateral Undertaking being submitted in the event of any appeal no
objections are raised.

d) Nitrate neutrality and impact on Solent SAC and SPAs

In accordance with the Conservation of Habitats and Species Regulations 2017
('the Habitat Regulations') an Appropriate Assessment has been carried out as to
whether granting permission   which includes an element of new residential overnight
accommodation would adversely   affect the integrity of the Solent Coast European
sites,   in view of that site's conservation objectives   having regard to nitrogen levels
in the River Solent catchment.   The Assessment concludes that the proposed
development would, in combination with other developments, have an adverse
effect due to the impacts of additional nitrate loading on the Solent catchment
unless nitrate neutrality can be achieved, or adequate and effective mitigation is in
place prior to any new dwelling being occupied.  In accordance with the Council
Position Statement agreed on 4 September 2019, these   adverse impacts would be
avoided if the planning permission were to be conditional upon the approval of
proposals for the mitigation of that impact, such measures to be implemented prior
to occupation of the new residential accommodation.   These measures to include
undertaking a water efficiency calculation together with a mitigation package to
addressing the additional nutrient load imposed on protected European Sites by the
development. A Grampian style condition has been used in the past.   

At the present time the Council does not have any projects in place and cannot
either be certain of the level of contribution required on a pro rata basis dependant
on the quantum of development proposed. It is likely the Council will not be in a
position to do so until Autumn of 2020. This information has been shared with the
applicant. They have declined to accept a Grampian condition because of the
uncertainty created.

The applicant has responded to suggest an alternative approach using a habitat
mitigation scheme that is already set up on the Isle of Wight. This works by the
developer buying nitrate credits dependant on the measured impact of their
scheme. The scheme then allows the developer to buy credits on the mitigation
land. The land in question will be taken out of active farming and planted with
woodland. This will then act as a compensatory drop in nitrate enrichment into the
same catchment area on the Solent (in this case the mitigation land lies on the
western part of the island facing Lymington). Such schemes have already been
successfully used by developers in the Fareham Borough Council area and have
been part of the extensive discussion and work that has been undertaken on
nitrates through the Partnership for Urban South Hampshire (PfSH). The scheme
can be regulated by a Section 106 Agreement entered into between the developer,
the current application site owners, the mitigation land owner (on the Isle of Wight),
the LPA, and the LPA who are the enforcing Authority which in this case is the Isle
of Wight Council. A model agreement has been provided to demonstrate the
principles of how this would work. Natural England have been advised of this new
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approach and their response is anticipated prior to the Committee meeting, they
have been party to the work through PfSH.   

On the basis that such a scheme will need a separate Appropriate Assessment
under the Habitat Regulations, the LPA should carry out such an Assessment. A
Shadow Appropriate Assessment has been submitted by the developers Natural
England has been consulted for comment though the LPA are the Competent
Authority. Subject to their comments this shadow assessment could be adopted by
the LPA. As the application has a number of issues that have led to a
recommendation of refusal it has not been appropriate for your officers to progress
the drafting of the Section 106. . The LPA whilst confirming the principle of this new
approach is acceptable  will need to include a reason for refusal referencing the
lack of a mechanism for securing this mitigation.

Surface water drainage

Members are referred to the current holding objection of the Hampshire Local Lead
Flood Authority. The applicants  The applicants have discussed these matters with
the LLFA and provided further details.  The LLFA have now withdrawn their
objection subject to conditions being imposed on any permission.

Developer contributions

As part of the development, subject to any relief being granted the following amount
Community Infrastructure Levy will be payable:

Type Proposed
Floorspace
(sq/m)

Existing
Floorspace
(sq/m)

Net
Floorspace
(sq/m)

Chargeable
Floorspace
(sq/m)

Rate Total

Dwelling
houses 4535 720 3815 3815 £80/sqm £392,064.62 *

Subtotal:   £392,064.62
Relief:   £0.00
Total
Payable:   £392,064.62

11 CONCLUSION

Whilst some of the earlier reasons for refusal have now been overcome it is still
considered that there are objections to the proposal based on the design, scale and
mass and location of the building, together with its impact on designated heritage
assets and two adjoining properties. In addition, the Council is obliged to offer
reasons for refusal based on potential harm to European protected species and
areas. In that regard the Council is not convinced that the benefits of the scheme in
bringing housing forward is outweighed by these objections. Neither is there
considered to be an overriding social benefit given the complete lack of affordable
housing. The balance on this occasion is therefore judged to be one of refusal.
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12 OTHER CONSIDERATIONS

Bournemouth and Christchurch NHS Trust

Throughout the preparation of the Council's Local Plan Review 2016-2036 Part One:
Planning Strategy we have not received any indication from the Southampton NHS
Trust of a requirement for increased service delivery based on the proposed housing
delivery within the plan area. As the proposals do not meet the definition for
infrastructure then any contribution would need to be secured via a S106 agreement.

For a contribution to be legally secured it would need to meet the tests of Regulation
122 of the CIL Regulations 2010 (as amended) namely:

 necessary to make the development acceptable in planning terms;

 directly related to the development; and   

 fairly and reasonably related in scale and kind to the development

Their request states it to be required for service delivery but it is not clear how this
would be achieved in relation to this specific development.  The contribution
requested does not appear to meet the test of Regulation 122   

The response provided indicates some evidence to support their claim that a
contribution of is required to make the development acceptable. The Council needs
therefore to take a view on whether or not this is reasonable and required on this
occasion taking into account the particular circumstances of this application and the
other potential benefits that will flow from the development.   

The Council considers that the development is not able to provide any off-site
financial contribution towards affordable housing as the applicants consider the
scheme is not viable because of other costs. The Council considers that the
development is not able to provide the key policy-based requirement on this
occasion and that other non-policy-based requirements should not take precedence.   

13 RECOMMENDATION

Refuse

   
   
   
   
   

   Reason(s) for Refusal:
   

1. The proposed development is not considered to constitute sustainable
development as set out in NPPF section 2 and Policy STR1 of the New
Forest Local Plan Part One: Planning Strategy (2016-2036). The proposal is
limited in terms of the benefits in economic terms with no significant social
benefits, and directly results in demonstrable environmental harm.   
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2. The proposal is considered to be contrary to New Forest Local Plan Policy
(2016-2036) ENV3  and the Lymington Local Distinctiveness SPD, together
with government advice as set out in the NPPF 2019, with particular
reference to paragraphs 127 and 130, and Government Design Guidance.
The proposal by virtue of its site layout, scale, mass, and position in a
prominent location does not positively contribute to local distinctiveness and
sense of place. The proposal is considered to be unsympathetic in terms of
its overall design and site layout, mass, bulk, height and scale in this key
and sensitive location in Lymington.     

3. By virtue of its scale, mass, position and height in a key location near to and
impacting on the setting of Designated Heritage Assets, the proposed
development fails to satisfy the statutory tests as set out in the Listed
Buildings and Conservation Areas Act 1990 as set out in Section 66 and 72.
The proposal does not preserve or enhance the setting of the Lymington
Conservation Area or the Listed Buildings at Highfield causing less than
substantial harm which is not offset by any public benefits that might accrue
from the development. The proposal is considered to be contrary to New
Forest Local Plan (2016-2036) Policy ENV3, New Forest Local Plan Part 2
Policy (2014) DM1, the Lymington Local Distinctiveness SPD, and with
government advice as set out in the NPPF 2019.

4. The proposal has a direct impact on protected wildlife species within the site
and fails to demonstrate that the impact on those species is sufficiently
offset by any imperative reasons of overriding public interest, in that there is
insufficient social or economic benefits that accrue from the development
and the Council is not satisfied that there are no reasonable alternatives to
providing this development on this particular site. The applicant has
provided no substantive evidence that alternative sites within Lymington
have been properly and adequately considered. The proposal does not
comply with local and national policy for the reasons set out above and does
not pass the required tests as set out in the Conservation of Habitats and
Species Regulations 2017. The proposal is therefore considered to be
contrary to New Forest Local Plan Policy (2014) DM2 and New Forest Local
Plan (2016-2036) Policy ENV1   

5. To ensure that the proposal may proceed as sustainable development, there
is a duty upon the local planning authority to ensure that sufficient mitigation
is provided against any impacts which might arise upon the designated
sites. The proposal will result in a new unit of overnight residential
accommodation which will potentially have an adverse impact through
greater nitrates being discharged into the Solent catchment area thereby
having an adverse impact on the integrity of the Solent Special Protection
Area (SPA) and Special Areas of Conservation (SAC).  A precautionary
approach is required to be adopted and in the absence of a completed
Section 106 Agreement an adverse impact on the integrity of the SPA and
SACs cannot be ruled out.  As such, the proposal does not accord with
Regulation 63 of the Conservation of Species and Habitats Regulations
2017 in that at present there is inadequate mitigation in place.  The proposal
is therefore contrary to the provisions of the Conservation of Species and
Habitats Regulations 2017, and New Forest Local Plan (2016-2036) Policy
ENV1.
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6. The proposal is considered to have a detrimental impact on neighbouring
amenity in particular with regard to the position of an electricity sub station
close to the boundary of Nos. 14 and 15 Bucklers Mews, together with the
close proximity of car parking. These create an unacceptable relationship
between the development and the adjoining properties and is considered to
be contrary to Policy ENV3 of the New Forest Local Plan (2016-2036)   

   

Further Information:
Stephen Belli
Telephone:   023 8028 5588      
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Non-Technical Summary 
 
This report concludes that the New Forest District (outside the National Park) Local 
Plan-Part 1: Planning Strategy (the Local Plan) provides an appropriate basis for 
the planning of the New Forest District Council planning authority area, provided 
that a number of main modifications are made to it.  The Council has specifically 
requested that we recommend any main modifications necessary to enable the 
Local Plan to be adopted. 
 
The main modifications all concern matters that were discussed at the examination 
hearings.  The Council has provided the detailed wording for the main 
modifications, most of which are based on suggestions it put forward during the 
examination.  The Council carried out sustainability appraisal of the main 
modifications and an updated Habitats Regulations Assessment (HRA) report was 
also produced.  Following the hearings, the main modifications, sustainability 
appraisal and HRA report were subject to public consultation over a seven-week 
period.  We have recommended the inclusion of the main modifications in the Local 
Plan after considering all the representations made in response to consultation on 
them, the sustainability appraisal and the updated HRA report.  
 
The main modifications can be summarised as follows: 

• Amending Policy 5 so that the housing requirement accurately reflects the 
Objectively Assessed Need and to adjust the details of the phased housing 
requirements to reflect actual completions so far in the plan period and to 
provide more realistic requirements in the short term to ensure that the 
Local Plan is justified and effective; 

• Adding a new policy and amending text on minerals safeguarding to ensure 
the Local Plan is effective in relation to this issue; 

• Making it clear that the concept masterplans for the strategic site allocations 
are illustrative and that specific proposals will be subject to consideration 
and discussion, to ensure that the Local Plan is effective in this respect; 

• Ensuring that the concept masterplans are effective by removing 
unnecessary prescription; 

• Ensuring that the Local Plan is effective in addressing the issues of nutrient 
management, flood risk and education requirements; 

• Adjusting the figures for the minimum number of homes on strategic site 
allocations SS1, SS2 and SS18 to reflect evidence on capacity and ensure 
that the policies are justified; 

• Amending a number of policies to ensure that they are justified, effective 
and consistent with national policy. 
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Introduction 
1. This report contains our assessment of the Local Plan in terms of Section 

20(5) of the Planning & Compulsory Purchase Act 2004 (as amended).  It 
considers first whether the Local Plan’s preparation has complied with the duty 
to co-operate.  It then considers whether the Local Plan is sound and whether 
it is compliant with the legal requirements.  The National Planning Policy 
Framework (NPPF) 2012 (paragraph 182) makes it clear that in order to be 
sound, a Local Plan should be positively prepared, justified, effective and 
consistent with national policy. 

2. The revised NPPF was published in July 2018 and further revised in February 
2019.  It includes a transitional arrangement in paragraph 214 which indicates 
that, for the purpose of examining this Local Plan, the policies in the 2012 
NPPF will apply.  Similarly, where the Planning Practice Guidance (PPG) has 
been updated to reflect the revised NPPF, the previous versions of the PPG 
apply for the purposes of this examination under the transitional arrangement. 
Therefore, unless stated otherwise, references in this report are to the 2012 
NPPF and the versions of the PPG which were extant prior to the publication of 
the 2018 NPPF. 

3. The starting point for the examination is the assumption that the Council has 
submitted what it considers to be a sound plan.  The submitted document 
(SD01) reproduced a number of saved policies from previous Local Plans 
stating that they were included for ease of reference only.  However, in all but 
one case the document included amendments to the wording of these saved 
policies and/or supporting text.  It is clear that these saved policies have 
already been examined and adopted and they were not open to further 
representations.  These saved policies and the amendments to them cannot be 
regarded as part of the Local Plan that was submitted for examination and we 
have no remit to consider them.  

4. The Council produced a Schedule of Errata (SD13).  This contains minor 
modifications providing clarification and addressing typographical errors etc. 
which can be considered to be part of the submitted Local Plan (other than 
where they concern saved policies).   

5. The basis for the examination is therefore the submitted Local Plan document 
SD01 (which is the same as the document published for consultation in June 
2018), excluding those sections relating to saved policies but incorporating the 
minor modifications set out in SD13 other than where these concern sections 
of SD01 which relate to saved policies.   

6. The Council is undertaking a review of the Local Plan in two parts.  This Local 
Plan Part 1 deals with strategic matters and policies and includes strategic site 
allocations which are capable of accommodating 100 or more homes.  A 
number of policies in the existing Core Strategy and Local Plan Part 2 are to be 
retained and we have considered this Local Plan in this context.  The Council is 
proposing to produce a Part 2 Local Plan Review which will focus on more 
detailed matters and allocations for smaller sites.  There are also a number of 
Neighbourhood Plans proposed.  Again, we have considered this Local Plan 
within this context.   
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Main Modifications 

7. In accordance with section 20(7C) of the 2004 Act the Council requested that 
we should recommend any main modifications necessary to rectify matters 
that make the Local Plan unsound and /or not legally compliant and thus 
incapable of being adopted.  Our report explains why the recommended main 
modifications, all of which relate to matters that were discussed at the 
examination hearings, are necessary.  The main modifications are referenced 
in bold in the report in the form MM1, MM2 etc, and are set out in full in the 
Appendix. 

8. The Council has provided the detailed wording for the main modifications, 
most of which are based on suggestions it put forward during the examination.  
The Council carried out sustainability appraisal of the main modifications and 
an updated HRA report was also produced.  Following the hearings, the main 
modifications, sustainability appraisal and HRA report were subject to public 
consultation over a seven-week period.  We have recommended the inclusion 
of the main modifications in the Local Plan after considering all the 
representations made in response to consultation on them, the sustainability 
appraisal and the updated HRA report.  Following consultation, we have 
amended the wording of main modification MM1 to clarify that the impact on 
the setting of the AONB will also be taken into account.  This clarification does 
not alter the substance or meaning of the main modification or the policy 
itself.   

Policies Map   

9. The Council must maintain an adopted policies map which illustrates 
geographically the application of the policies in the adopted development plan. 
When submitting a Local Plan for examination, the Council is required to 
provide a submission policies map showing the changes to the adopted policies 
map that would result from the proposals in the submitted Local Plan.  In this 
case, the submission policies map is document SD02. 

10. The policies map is not defined in statute as a development plan document 
and so we do not have the power to recommend main modifications to it. 
However, in some cases the published main modifications to the Local Plan 
require further corresponding changes to be made to the policies map.  These 
further changes to the policies map were published for consultation alongside 
the main modifications. 

11. When the Local Plan is adopted, in order to comply with the legislation and 
give effect to the Local Plan’s policies, the Council will need to update the 
adopted policies map to include all the necessary changes.  
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Assessment of Duty to Co-operate  
12. Section 20(5)(c) of the 2004 Act requires that we consider whether the 

Council has complied with any duty imposed on it by section 33A in respect of 
the Plan’s preparation. 

13. The New Forest District Council planning authority area forms part of three 
Housing Market Areas (HMAs), Southampton, Bournemouth and Salisbury.  
This reflects strong functional, commuting and economic links, particularly 
with larger urban areas of Southampton and other parts of South Hampshire 
but also with Bournemouth.   

14. The geographical extent of the New Forest District Council planning authority 
area is unusual in that it comprises three separate sub-areas around the edges 
of the New Forest National Park (the National Park) which has its own recently 
adopted Local Plan.   

15. Progress on plan making has varied across authorities within the three HMAs 
and a Strategic Housing Market Assessment (SHMA) for urban South 
Hampshire has been produced, which includes the Totton and the Waterside 
sub-area but does not extend across the whole New Forest District Council 
planning authority area.   

16. Within this context, the Council commissioned a joint assessment of 
Objectively Assessed Need for housing (OAN) with the National Park Authority 
(the 2014 SHMA) which was updated in 2017 (the 2017 OAN Study).  Given 
the particular circumstances that apply, this was a pragmatic and justified 
approach. 

17. We deal with soundness issues in relation to the OAN, the housing 
requirement and the supply of housing land later in our report.  However, on 
the basis of the 2017 OAN Study, the aim of the Local Plan is to provide an 
adequate supply of housing land to meet the OAN for the New Forest District 
Council planning authority area in full.   

18. In the case of the National Park, due to the particular environmental 
constraints that apply, the adopted Local Plan does not provide for the OAN in 
full.  There would be an unmet need of some 23 dwellings per annum or 460 
dwellings over the plan period 2016-2036.  

19. The Council and the National Park Authority have worked closely in identifying 
housing needs and preparing the respective Local Plans.  The National Park 
Authority accepts the Council’s position that it is unable to specifically plan to 
accommodate the unmet need from the National Park due to the constraints 
that exist.  It has not raised concerns in relation to the duty to co-operate or 
matters of soundness.  The agreement between the two planning authorities is 
set out in a Statement of Common Ground (SCG01).  Our conclusions in 
relation to the approach to housing provision and the supply of housing land 
are set out in detail later in our report.  However, in overall terms we are 
satisfied that the Council’s position is justified.   

20. The Council is a member of the Partnership for Urban South Hampshire 
(PUSH) and the Totton and the Waterside sub-area is within the PUSH area.  
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There is a significant history of close co-operation between authorities through 
this mechanism and this has continued.  The Council has also discussed 
emerging housing needs and the potential to accommodate them with other 
relevant planning authorities.  No other authority has made a request for the 
Council to accommodate unmet housing needs in this Local Plan.  Given that 
the Local Plan involves alterations to the Green Belt to meet housing needs, 
the Council was proactive in asking other authorities if they would be able to 
accommodate any of its housing need on non Green Belt land within their 
areas.  None of the other authorities have stated that they would be able to do 
so.  Again, no other authorities have raised concerns over the level of housing 
provision in the Local Plan or the duty to co-operate.   

21. The Council has liaised closely with Natural England, the Environment Agency, 
the National Park Authority and other relevant authorities and organisations in 
relation to strategic matters concerning habitat protection, water 
quality/nutrient enrichment and mitigation.  This co-operation has been 
effective and has resulted in agreements and collaborative approaches to a 
range of protection measures and mitigation schemes.    

22. Close working and co-operation have also taken place with relevant authorities 
and organisations in relation to the strategic site allocations where they raise 
cross boundary issues.  This has included specific work relating to nutrient 
enrichment in the River Avon, culminating in a Memorandum of Understanding 
(NC14) and Statement of Common Ground (SCG06).  The Council has also co-
operated effectively with the National Park Authority and other key 
organisations to achieve a co-ordinated and comprehensive approach in 
relation to proposals at the former Fawley Power Station which involves site 
allocations in both this Local Plan and the National Park Local Plan. 

23. Overall, the Council has demonstrated constructive, active and ongoing 
engagement with local authorities and relevant organisations on strategic 
matters.  The issues have been resolved effectively and there are no concerns 
from these authorities and organisations regarding the duty to co-operate.  We 
conclude therefore that the Council has complied with the duty to co-operate.     

Assessment of Soundness 
Main Issues 

24. Taking account of all the representations, the written evidence and the 
discussions that took place at the examination hearings we have identified the 
following main issues upon which the soundness of the Local Plan depends.  
Under these headings our report deals with the main matters of soundness 
rather than responding to every point raised by representors.   

Issue 1 – Whether the Spatial Strategy is justified, effective and 
consistent with national policy  

25. Policy 1 is effective in setting out strategic principles relating to sustainable 
development which guide other policies and specific proposals within the Local 
Plan.  Within the particular context of the area and the issues that face it, the 
policy is justified and consistent with national policy. 
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26. Together, Policy 3 and Policy 4 set out a clear and effective strategy for the 
location of new development and the role of particular settlements in meeting 
development needs.  The settlements have been appropriately categorised in 
Policy 4 on the basis of evidence relating to service provision, employment 
opportunities and accessibility to public transport.  The identification of Fawley 
as a Main Village sensibly takes account of the significant scale of development 
proposed as part of the strategic site allocation (SS4) and on adjoining land in 
the National Park and the range of commercial and community uses 
envisaged.   

27. The strategy of focussing most growth and large-scale development on the 
Towns is justified given their size, range of services and employment 
opportunities and accessibility.  Providing for some growth and small to 
medium scale development at the Main Villages is again justified given their 
relative scale, level of service and employment provision and accessibility.  
Taking account of their existing size and the limited range of services 
available, the strategy justifiably identifies the Small Rural Villages as suitable 
for small-scale development only.  It is also justified in seeking to limit 
development in the countryside to that which is appropriate to such locations 
in terms of its scale, form and use.  

28. The scale of development proposed and already committed, and its 
distribution between settlements, is in line with this Spatial Strategy with a 
significant majority being focussed on the Towns whilst the Main Villages 
would make a smaller but significant contribution.  The allocation of strategic 
sites and the effect that this has on the distribution of proposed development 
between settlements has also been influenced strongly by the constraints that 
exist, notably by the Green Belt and the relative contribution to Green Belt 
purposes that particular areas of land make.  We return to the approach 
towards the Green Belt and strategic site allocations later in our report.       

29. The second part of Policy 3 is not justified or consistent with national policy 
insofar as it includes a specific requirement for development proposals to 
deliver a net environmental gain.  Main modification MM2 would address this 
concern. 

30. Overall, subject to this main modification, the Spatial Strategy is justified, 
effective and consistent with national policy.   

Issue 2 – Whether the Local Plan has been positively prepared and 
whether it is justified, effective and consistent with national policy in 
relation to OAN and the housing requirement 

31. As set out above, given the particular circumstances, it is appropriate for the 
Council to have produced evidence on OAN jointly with the National Park 
Authority rather than for the wider HMAs.  The 2017 OAN Study reaches 
conclusions on the OAN for the National Park, the New Forest District Council 
planning authority area and the combined New Forest District area1.   

 
1 “combined New Forest District area” is the geographical area of New Forest District 
covered by two separate Local Plans prepared by New Forest District Council and the 
National Park Authority.  Approximately 94% of the National Park is within this area.   
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Demographic projections 

32. At the time that the 2017 OAN Study was produced, the 2014 based sub 
national household projections (SNHP) were the most up to date.  For the 
combined New Forest District area, these projections indicated a growth of 
approximately 13,700 households between 2016 and 2036 (684 per annum).  
They were underpinned by the 2014 based sub national population projections 
(SNPP) which indicated population growth of around 21,900 over the same 
period.  

33. This level of projected population growth would be significantly higher than 
past trends over a five, ten or fifteen-year period up to 2016.  Actual 
population growth between 2014 and 2016 taken from mid-year estimates 
(MYE) was significantly less than that projected by the 2014 based SNPP 
(approximately 300 compared with a projected 1,900).  The 2014 based 
projections indicate levels of net migration which would also be significantly 
higher than past trends up to 2016.  The projections indicated an increase in 
net migration over time, whereas actual migration up to 2016 was on a 
generally downward trend.   

34. Given this disconnect between past trends and the projections, the 2017 OAN 
Study goes on to consider alternative demographic scenarios, using five, ten 
and fifteen-year population trend data and considers that the ten-year trend is 
the most robust.  Such a time period has been used elsewhere and would give 
a projection in the middle of the range of alternative scenarios.  The projection 
based on the ten-year trend indicates population growth of some 11,930 
(6.7%) between 2016 and 2036.  It would involve a level of net migration 
above the past trend.   

35. After the 2017 OAN Study was produced, a number of data sets were 
published including the 2016 based SNPP; the 2016 based SNHP; the 2017 
MYE and 2017 affordability data.  A 2019 OAN Update Report was prepared in 
order to analyse the implications of these most recent data sets for the 2017 
OAN Study and to test whether the conclusions of the 2017 OAN Study remain 
valid.   

36. The 2016 SNPP remain the most up-to-date projections.  They indicate 
population growth for the combined New Forest District area of approximately 
12,480 (6.9%) between 2016 and 2036, a figure very similar to the ten-year 
trend scenario.   

37. In the combined New Forest District area, the household representative rate 
(HRR) for 25-34-year olds fell between 2001 and 2011.  However, the 2014 
based SNHP indicated that this trend would stop and the rate would increase 
again, albeit dropping off once more after about 2029.   

38. The causes of past decline in household formation are not clear, nor is it clear 
to what extent this trend may form part of a more fundamental and 
permanent shift in household formation.  There is no specific evidence of a 
suppression of household formation due to constraints in housing supply.  As 
noted above, there is a projected recovery in HRR for the 25-34 year old age 
group.   
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39. We deal below with the justification for a 15% uplift to the demographic 
starting point to address market signals.  However, this would allow for some 
increase in household formation rates compared with the 2014 based SNHP.   

40. Applying the 2014 based HRR to the ten-year population trend scenario would 
see an annual average growth in households of some 490 between 2016 and 
2036.  Taking account of the 4% vacancy rate, the 2017 OAN Study concluded 
that this would translate into a demographic based need for 509 dwellings per 
annum in the combined New Forest District area and 453 dwellings per annum 
for the New Forest District Council planning authority area.  

41. The 2016 based SNHP indicate household growth of 465 per annum between 
2016 and 2036 in the combined New Forest District area (this compared with 
the figure of 490 above).  Due to concerns with the figures, the 2019 OAN 
Update Report developed scenarios based on both the 2016 and 2014 based 
SNHP.   

42. The 2019 OAN Update Report used the same methodology as the 2017 OAN 
Study but with the base data being updated to reflect the 2016 based SNPP 
and to take account of Office for National Statistics (ONS) projected changes 
to birth/death rates and also changes to the age/sex profile.  The population 
growth figures were all slightly lower than in the 2017 OAN Study due to the 
inclusion of 2017 MYE.  

43. Using the 2016 based SNPP and SNHP there would be a need for 484 dwellings 
per annum in the combined New Forest District area.  This compares to the 
preferred scenario of a 10-year population trend and 2014 based HRRs which 
suggests a need for 496 dwelling per annum in the combined New Forest 
District area.   

44. This translates to a demographic need in the New Forest District Council 
planning authority area of 441 dwellings per annum, compared to a need of 
453 in the 2017 OAN Study.  The 2019 OAN Update Report, therefore, 
concludes that the more up-to-date information does not suggest that there 
has been a meaningful change such that housing figures in the emerging plans 
need to be revised.  

45. Taking account of the above, we consider that the 2017 OAN Study was 
justified in moving away from the 2014 based SNHP to establish an alternative 
demographic starting point for the assessment of OAN based on the ten-year 
trend scenario.  This would still see significant population growth and net 
migration in the combined New Forest District area.  Furthermore, we are 
satisfied that the 2019 OAN Update Report demonstrates that the 2017 OAN 
Study remains an appropriate basis to determine OAN for the New Forest 
District Council planning authority area.   

Market signals 

46. The 2017 OAN Study considered a full range of market signals however it 
mainly focussed on the house price to income affordability ratio.  In 2016 the 
lower quartile affordability ratio (lower quartile house price to income ratio) for 
the combined New Forest District area was 11.83.  This was above that for 
Hampshire, the South East and England as a whole and whilst the ratio had 
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seen fairly modest fluctuations since about 2004, it had increased noticeably 
between 2015 and 2016.   

47. Based on an analysis of information submitted to the Waverley Local Plan 
examination which compared lower quartile affordability ratios with market 
signals uplifts in a wide range of Local Plans, the 2017 OAN Study concluded 
that an uplift of around 15% would be appropriate, taking into account 
affordability pressures.   

48. The 2019 OAN Update Report did not update information in relation to 
affordable housing set out in the 2017 OAN Study.  However, it considered 
more recent affordability ratios to test if the 15% uplift figure should be 
adjusted.  The analysis shows that the affordability ratio had increased slightly 
to 12.04 in 2017.  This would suggest a market signals uplift of around 17.5% 
based on the evidence referred to above.   

49. On the basis of the 2019 OAN Update Report, including a 17.5% uplift there 
would be a need for 583 dwellings per annum across the combined New Forest 
District area.  This would translate into a need of 518 dwellings per annum for 
the New Forest District Council planning authority area or an OAN of 10,360 
for the Plan period.  A 20% uplift would result in a need of 529 dwellings per 
annum for the New Forest District Council planning authority area.  This is 
compared to a need of 521 dwellings per annum, including an uplift of 15% in 
the 2017 OAN Study.  Consequently, there is no meaningful difference in 
figures between the 2017 OAN Study and the 2019 OAN Update Report.   

50. On this basis, we consider that the 2017 OAN Study justifiably identifies a 
market signals uplift of 15% to the demographic starting point for OAN, 
particularly taking into account affordability pressures.    

Economic Activity 

51. The 2017 OAN Study does not include a forecast of potential job growth or 
test what level of housing would be necessary to ensure that there is an 
adequate labour force to match such growth.  This is an unusual approach but 
one which the 2017 OAN Study considers is appropriate due to the nature of 
the combined New Forest District area, its position in between the urban areas 
of Bournemouth and Southampton and the strong economic reliance on these 
areas.   

52. Based on the ten-year population trend scenario, the 2017 OAN Study 
estimates that there would be an increase of approximately 4,200 in the 
economically active population in the combined New Forest District area 
between 2016 and 2036.  It concludes that this would be sufficient to allow 
the economy to grow.  The estimated increase is based on a growth in those 
of pensionable age who are economically active (4,548).  The number of 
people of working age who are economically active is estimated to actually 
decrease by 377.   

53. The 2019 OAN Update Report has updated this estimate and now shows that 
the number of economically active people would increase by around 5,100.  It 
concludes that on this basis there is no evidence to adjust housing need on 
account of economic growth.   
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54. The Solent Local Enterprise Partnership (LEP) commissioned Oxford Economics 
to prepare forecasts for the LEP area over the next 20 years.  For the Solent 
LEP area in the period 2015-2036 Oxford Economics forecast jobs growth of 
0.4% per annum reflecting GVA growth of 2% per annum.  As this data is not 
available at the more local level, the Council has applied the Solent growth 
forecast growth rate of 0.4% per annum to the latest Nomis labour market 
profile for the combined New Forest District area which identifies a total of 
82,000 jobs.  This calculation suggests that 6,109 net additional jobs would be 
created by 2036 or 6,436 if the annual rate of change is applied to the full 
plan period 2016-2036 (322 per annum).   

55. This figure is higher than the 2019 OAN Update Report’s estimate of growth in 
the economically active population (around 5,100).  Whilst there is a larger 
level of net out-commuting (7,400 people, Census 2011) which could provide 
an additional labour supply to take up local opportunities, this would be reliant 
on a shift in commuting patterns.   

56. At our request further work has been carried out to understand the potential 
increase in the resident labour supply (number of economically active people) 
linked to an OAN of 521 (the OAN from the 2017 OAN Study) taking into 
account the market signals uplift. 

57. The analysis in the 2017 OAN Study and 2019 OAN Update Report in terms of 
changes to the economically active population was based on the combined 
New Forest District area.  Therefore, to provide a comparable analysis linking 
to the OAN of 521, the further work was undertaken for the combined New 
Forest District area, based on an OAN of 585.  It includes a further projection 
scenario that links to the projections in the 2019 OAN Update Report but 
includes an uplift to migration so that there is sufficient population to fill 585 
dwellings each year.  This projects the effect on the working age population of 
the market signals uplift.  

58. Given that the profile of migrants is biased towards people of working age 
including this uplift sees an increase in estimates of the resident labour supply.  
This uplift would result in a total change in the economically active population 
of 7,491 of which 6,581 (88%) would be expected in the New Forest District 
Council planning authority area.  On this basis we are satisfied that the OAN 
would address the projected jobs growth in the plan period.   

Conclusion on OAN 

59. Overall, the 2017 OAN Study provides a robust and credible assessment and 
we therefore conclude that the OAN for the New Forest District Council 
planning authority area is 10,420 for 2016-2036 (an average of 521 per year).  

Housing requirement 

60. As discussed under the duty to co-operate, given the constraints that exist, it 
is not necessary or appropriate for this Local Plan to accommodate the unmet 
housing need from the National Park.  No other authority has made a request 
for the Council to accommodate unmet housing need or indicated that they 
could accommodate any of the housing need identified by the Council.  
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61. The 2017 OAN Study identifies a need for 361 affordable homes per year in 
the New Forest District Council planning authority area.  This is a substantial 
proportion of the overall housing requirement and is significantly higher than 
past rates of affordable housing delivery.     

62. Meeting this need represents a considerable challenge and would require an 
increase in delivery both in terms of actual affordable dwellings and the 
proportion of total housing completions compared with past trends.  However, 
the Local Plan takes a proactive approach to the delivery of affordable 
housing.  As modified, it would set targets of 35% or 50% affordable housing 
on eligible market housing sites, including the strategic site allocations.     

63. The Local Plan also includes a positive policy approach to rural exceptions sites 
and community led housing schemes (Policy 20) which will provide 
opportunities to deliver affordable housing.  The 15% uplift to the OAN for 
market signals is likely to have some benefit in terms of improving 
affordability. 

64. The Local Plan should meet the OAN in full.  There is no need to set the 
housing requirement any higher than the OAN to accommodate unmet needs 
from elsewhere or to assist in affordable housing delivery or for any other 
reason. 

65. Policy 5 sets out a housing target (requirement) of 10,500 homes for the plan 
period.  In order for this to be effective and justified in accurately reflecting 
the OAN of 10,420, main modification MM3 is necessary. 

Overall conclusion on OAN and housing requirement 

66. The Local Plan has been positively prepared and is justified, effective and 
consistent with national policy in relation to OAN and the housing requirement. 

Issue 3 – Whether the approach to the alteration of the Green Belt and 
development within it is justified, effective and consistent with national 
policy 

67. The Council has carried out a comprehensive assessment of the potential 
capacity to accommodate housing through the Strategic Housing Land 
Availability Assessment 2018 (SHLAA).  The SHLAA was based on an 
appropriate methodology which took account of environmental and other 
constraints and the assessment of potential sites in light of the Spatial 
Strategy and other policies.  It reaches justified conclusions in terms of 
housing land availability.  

68. Taking account of existing commitments and reasonable estimates of the 
potential supply from sites to be identified through the Part 2 Local Plan 
Review and Neighbourhood Plans along with future windfalls, there is a need 
for strategic site allocations to accommodate approximately 6,000 homes in 
order to meet the housing requirement of 10,420 homes over the plan period.   

69. Given the Spatial Strategy and the significant constraints that exist in many 
areas, there is insufficient capacity to meet the housing requirement in full on 
land currently outside the Green Belt.  Whilst there is likely to be some scope 
to increase estimated dwelling numbers on non Green Belt sites and consider 
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higher densities, this would have a relatively limited effect on supply overall 
and would more realistically only serve to provide some flexibility.   

70. The Council has discussed the potential for other authorities to accommodate 
some of its housing requirement and none have stated that they would be able 
to do so.   

71. In order to meet the housing requirement in full, land currently within the 
Green Belt would need to be allocated for approximately 1,500 homes 
therefore. 

72. The New Forest District Green Belt Study of 2016 (the Green Belt Study) 
provided a comprehensive assessment of the contribution of areas of land to 
the purposes of the Green Belt.  The definition of broad areas and specific land 
parcels inevitably involves an element of professional judgement, as do the 
conclusions regarding the contribution that a particular broad area or land 
parcel makes to the purposes of the Green Belt.  We are satisfied that the 
assessment was carried out in a consistent, objective and robust manner, 
following an appropriate methodology.    

73. The Council used the findings of the Green Belt Study as a key factor in 
preparing the Local Plan and specifically in identifying strategic site allocations.  
The submitted Local Plan avoids strategic site allocations on land which makes 
a strong or relatively strong contribution to at least one Green Belt purpose2.  
In many cases, the only strong or relatively strong contribution is in relation to 
assisting in safeguarding the countryside from encroachment.  However, this 
is clearly one of the five purposes of Green Belt established by national policy 
and in itself carries significant weight.  Despite the potential for on or off-site 
mitigation, significant built development in such areas would undermine this 
purpose.  The approach taken by the Council is logical, justified and consistent 
with national policy.  Focussing on the remaining Green Belt and taking 
account of the Spatial Strategy and constraints; strategic site allocations for 
approximately 1,500 homes have been identified.  

74. The housing requirement can realistically only be fully met by allocating 
strategic sites on land currently within the Green Belt.  Strategic sites with 
sufficient capacity to do this have been identified on land which does not make 
a strong or relatively strong contribution to any of the Green Belt purposes.  
These factors provide the exceptional circumstances to alter the Green Belt in 
principle.  We deal with individual strategic site allocations and the 
implications for the Green Belt and the issue of housing land supply later in 
our report.  Employment land requirements and the needs for other forms of 
development can be met without altering the Green Belt.     

75. The identification of safeguarded land when defining Green Belt boundaries 
(i.e. through Local Plan preparation) is not a requirement of national policy.  
In this case safeguarded land would be likely to involve land parcels which 
make a strong or relatively strong contribution to Green Belt purposes.  Future 
longer term housing needs and the strategy to accommodate them through 

 
2 In the case of sites SS7, SS9 and SS13 the site boundaries include such land but policies 
make it clear that appropriate uses e.g. open space are proposed on these parts of the site 
and that part of the site is retained in Green Belt 
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co-operation with other authorities remain uncertain.  Given the above, the 
Local Plan is justified in not identifying safeguarded land.   

76. Policy 12 lacks sufficient clarity and is not consistent with national policy in 
relation to the factors to be taken into account and the approach to the 
consideration of development proposals in the Green Belt.  Main modification 
MM8 would simplify and clarify the policy, ensuring that its wording is 
effective and consistent with national policy.   

77. Subject to this main modification the approach to the alteration of the Green 
Belt and development within it is justified, effective and consistent with 
national policy.   

Issue 4 – Whether the Local Plan has been positively prepared and 
whether it is justified, effective and consistent with national policy in 
relation to the approach to the economy 

78. The Business Needs and Commercial Property Market Assessment of 2017 
concludes that there is a need for a total of 6,300sqm of employment 
floorspace per annum or 126,000sqm between 2016 and 2036.  This equates 
to approximately 32ha of land.  Whilst it points to some issues in terms of the 
demand for and availability of B2 and B8 uses and the relatively low vacancy 
rate for such premises, it does not identify floorspace requirements for these 
specific use classes.   

79. The PUSH Spatial Position Statement 2016 identifies a need for 32,000sqm of 
employment floorspace in the New Forest District part of its area between 
2011 and 2034.  This equates to approximately 8ha of land.  This is included 
within the figure of 32ha above.  

80. Taking account of completions between 2016 and 2018 and existing 
commitments, there is a residual need for some 10.7ha of employment land 
up to 2036.  For the PUSH area within the New Forest District the residual 
need is calculated as 1.8ha. 

81. The Local Plan allocates a total of 18ha of land for employment development 
as part of residential led developments on three strategic sites (SS1, SS4 and 
SS14).  In the case of SS1 and the allocation of 5ha, this falls within the PUSH 
area.   

82. There will be sufficient land to meet identified employment land requirements 
and provide for a reasonable degree of flexibility in supply.  The existing 
commitments and new allocations will provide a range of sites in terms of type 
and location.  The allocation at the former Fawley Power Station (SS4) will 
include provision for B2 uses.  Committed floorspace includes some specifically 
for B2 and B8 use and a significant amount of open B1-B8 use.  Opportunities 
would also exist for additional employment development to come forward 
under Policy 21.   

83. Policy 6 provides a justified strategic approach to sustainable economic growth 
which is consistent with national policy.  However, it does not clearly and 
effectively set out employment land requirements and how they will be met.  
Main modification MM4 would address this concern.   
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84. Policy 21 provides a positive and flexible approach to the development of 
employment uses in a range of locations whilst setting out appropriate criteria 
in relation to the potential adverse effects of such development.  The Council 
has carried out a comprehensive assessment of the quality of existing 
employment sites which concludes that the vast majority perform a valuable 
role in the provision of employment land and premises.  Policy 22 gives a 
suitable level of protection for such sites whilst providing reasonable flexibility 
to allow for redevelopment for other uses under specific circumstances. 

85. Marchwood Port is an important and strategic facility for military and more 
recently, commercial use.  Policy 23 sets out clear and comprehensive criteria 
which will safeguard its continued use and guide development proposals.  
Policy 24 along with Figure 7.2 of the Local Plan sets out clearly the Council’s 
approach to potential port related development at Dibden Bay within the 
context that it is likely to be a Nationally Significant Infrastructure Project.  
Such a proposal would be of considerable significance to the area for a number 
of reasons and it is appropriate that the Local Plan addresses the issue insofar 
as it can.  

86. Subject to main modification MM4, the Local Plan has been positively 
prepared and is justified, effective and consistent with national policy in 
relation to the approach to the economy.  

Issue 5 – Whether the approach to retail and other main town centre uses 
is justified, effective and consistent with national policy  

87. There has been little market interest in new development for retail or other 
main town centre uses in recent years and the need for additional retail 
floorspace identified in the 2009 Core Strategy has largely not materialised.  
There is a strong reliance on the larger sub-regional centres of Southampton, 
Bournemouth and Salisbury for higher order retail, cultural and commercial 
leisure activities and there are continuing shifts in retail spending patterns 
with growth in online shopping.  There are inherent difficulties in planning for 
a particular scale of development with any degree of certainty.  Within this 
context, the Council took a reasonable and proportionate approach to the 
issue and has not updated evidence on the need for retail and other main town 
centre uses.   

88. Policy 25 sets out a positive and flexible approach to such uses which aims to 
focus development on town centres whilst potentially allowing for development 
in other locations subject to a sequential approach and safeguards in relation 
to accessibility and the impact on existing centres.  In order for the policy to 
be effective and justified, main modification MM13 is required to ensure that 
the approach to thresholds for retail impact assessments in different 
settlements is clear and accurately reflects the evidence.    

89. Policy 26 is justified in seeking to protect the character, vitality and viability of 
Primary, Secondary and Local Shopping Frontages.  In order for the policy to 
be effective and reflect the up to date situation regarding changes of use and 
permitted development, main modification MM14 is required.     
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90. The approach to retail and other main town centre uses is justified, effective 
and consistent with national policy subject to the main modifications referred 
to above. 

Issue 6 – Whether the approach towards protecting the environment is 
justified, effective and consistent with national policy  

91. Policy 2 seeks to protect the countryside, Cranborne Chase Area of 
Outstanding Natural Beauty (AONB) and the adjoining National Park.  The 
policy fails to differentiate between the hierarchy of international, national and 
locally designated sites and is, therefore, inconsistent with paragraph 113 of 
the NPPF.  As such the general reference to the landscape and coastline of the 
Plan area needs to be removed.   

92.  Furthermore, the Policy requires amendment to refer to ‘great weight’ as 
opposed to ‘very significant weight’ in order to reflect the wording in 

paragraph 115 of the NPPF in relation to conserving landscape and scenic 
beauty in National Parks, the Broads and AONBs.  Reference should also be 
made to the setting of the National Park and the AONB.  Following 
consultation, we have amended the wording of main modification MM1 to 
clarify that the impact on the setting of the AONB will also be taken into 
account.  This clarification does not alter the substance or meaning of the 
main modification or the policy itself.  Main modification MM1 addresses the 
above concerns and is necessary in order for the policy to be justified, 
effective and consistent with national policy.   
 

93. Policy 10 sets out the approach to the mitigation of development on 
International Nature Conservation sites which include the New Forest Special 
Area of Conservation (SAC), Special Protection Area (SPA) and Ramsar site; 
Solent Maritime SAC, Solent and Southampton Water SPA and Ramsar site; 
River Avon SAC, the Avon Valley SPA and Ramsar site; and the Dorset Heaths 
SAC and Dorset Heaths SPA.   

94. The HRA of the Local Plan identified that without appropriate mitigation, 
planned development (either alone or in combination with development 
elsewhere) would be likely to have a range of significant effects on a number 
of International Nature Conservation Sites, or that significant effects could not 
be ruled out.  These include potential effects on plants and species due to 
traffic emissions on roads through the New Forest, water quality impacts to 
the River Avon from increased discharge of phosphorous and recreational 
disturbance in the Solent and New Forest arising from an increased population.   

95. The HRA identified that appropriate mitigation measures would need to be in 
place to ensure that the proposed development can take place without a 
harmful impact on the integrity of protected international sites.   

96. The mitigation measures set out at Policy 10 for developments adversely 
affecting international nature conservation sites will be supplemented by 
detailed guidance set out in the Mitigation for Recreational Impacts on 
European Sites Supplementary Planning Document (SPD).  The mitigation 
strategy comprises of a number of elements which build on the approach 
established in the Local Plan Part 2.  The approach has been modified and 
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refined in order to deal with the higher level of development now being 
proposed.   

97. For non-residential development, the requirement for mitigation would be 
considered on a case by case basis.  For residential development providing 49 
or fewer dwellings, financial contributions would be required towards the 
provision of recreational mitigation measures including projects for the 
provision of alternative natural recreational green spaces and recreational 
routes; access and visitor management and monitoring.   

98. For developments of 50 or more dwellings direct provision of alternative 
natural recreational greenspace (ANRG) would be required on the 
development site or directly adjoining together with financial contributions 
towards access and visitor management and monitoring.  Provision of ANRG 
would be at the rate of 8ha per 1,000 people.  This rate was originally 
established in the mitigation strategy for the Thames Basin Heaths SPA.  
There is no evidence to indicate that an alternative rate of provision would be 
more appropriate.  The threshold of 50 dwellings reflects Natural England 
advice and the practical limitations of providing meaningful greenspace on 
sites below this threshold.   

99. The approach differs from the more traditional Suitable Alternative Natural 
Greenspace (SANG) in the Thames Basin Heaths and Dorset Heaths where the 
aim is to provide areas of SANGs with car parks that provide alternative 
recreational opportunities that are similar in character and attractiveness to 
the smaller, more fragmented remaining heathlands in those areas.   

100. Mitigation land provision on or close to development sites aims to avoid, rather 
than to compensate for, recreational impacts by diverting recreational visits 
from residents of the planned development that would otherwise have gone to 
protected sites in the New Forest.  It is acknowledged that due to the 
proximity of the site allocations to international sites and the National Park, 
that not all recreational visits can be diverted.  The emphasis is, therefore, on 
ensuring that new areas of mitigation land are attractive with a strong natural 
character, but also convenient for existing residents for daily recreational use 
such as walking and dog walking.  Diverting resident visits away from 
designated sites avoids a significant net increase in recreational visits to the 
international sites.  ANRG are identified as part of the strategic site allocations 
and also on the concept masterplans.    

101. Policy 10 contains other mechanisms to effectively manage and minimise 
potential harmful effects from visits that cannot be avoided.  These include 
contributions to access and visitor management; programmes to enhance 
existing greenspace and walking routes; and on-going monitoring of site’s 
habitats, species and visitor numbers and of progress with mitigation projects.  

102. The HRA concludes that reliance can be placed on the mitigation provided by 
Policy 10, the New Forest (outside of the National Park) Recreational Mitigation 
Strategy (Review 1) and the Solent Recreation Mitigation Strategy to 
adequately mitigate potential recreation pressure from development proposed 
by this Local Plan and that adverse effects on integrity due to recreation 
pressure can be ruled out for all European sites both alone and in combination.   
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103. Natural England confirms that the proposed approach would avoid or mitigate 
potentially significant recreational impacts on the international nature 
conservation sites arising from future development [Statement of Common 
Ground (SCG05)].  Natural England also confirms in SCG05 that the 
recreational impact mitigation or avoidance measures are based on expert 
judgement informed by the best available evidence (Appendix 2 of the HRA 
[SD04]).  We give particular weight to this favourable conclusion by Natural 
England given its statutory role and its experience of the implementation of 
similar mitigation strategies elsewhere.  

104. Furthermore, progress with the implementation of mitigation measures will be 
subject to review annually to ensure that the approach to mitigation is 
effective.  Monitoring measures will be put in place in the emerging Mitigation 
for Recreational Impacts SPD 2018.  It is intended to adopt the SPD following 
adoption of the Local Plan.  Monitoring of the effectiveness of the ANRGs would 
be required to ensure that they are attractive to those who might otherwise 
visit protected areas. Where necessary the approach to mitigation would be 
modified to ensure its effectiveness.   

105. The Council have undertaken some monitoring on the impact of recreational 
projects which have been or are in the process of being implemented.  
Although it is still early days, the initial results are showing an increase in 
recreational use of enhanced and new green spaces indicating that the 
mitigation projects are accommodating or absorbing increased levels of 
recreational activity and that the projects appear to be functioning for their 
intended purpose.  Some limited evidence also points to a decrease in activity 
on nearby Public Rights of Way in the National Park.   

106. On this basis, we consider that the approach proposed in Policy 10 would 
provide effective mitigation for the potential recreational impacts of residential 
development in combination with saved Policy DM2 which contains a 
presumption against development which would adversely affect the integrity of 
international sites.   

107. There are also potential effects on plants and species due to emissions on 
roads through the New Forest.  A traffic-based air quality assessment 
identified the potential for in-combination effects of Nitrogen Oxides, nitrogen 
deposition and ammonia emissions.  The second-stage screening concludes 
that whilst the impact from residential development would be minimal, further 
monitoring should be undertaken to ensure that air quality remains within 
acceptable levels.  Policy 10 requires a contribution to such monitoring and if 
necessary, managing or mitigating air quality effects in accordance with the 
precautionary principle.  

108. Phosphorous concentrations in the River Avon have reached levels where 
adverse effects upon the integrity of water quality in the River Avon SAC 
cannot be ruled out.  Policy 10, therefore, requires a financial contribution or 
other mechanism to achieve phosphorous neutral development.   

109. Natural England recently published advice in relation to the effect of the 
increase in waste water arising from new housing and overnight 
accommodation on the Solent European sites.  The achievement of nutrient 
neutrality is a means of ensuring that development does not add to existing 
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nutrient burdens.  Main modification MM7 ensures that the policy reflects the 
nutrient management strategy for the Solent and Southampton Water and 
that the requirement for nitrogen neutrality for the Solent and Southampton 
Water is also reflected in the Policy.   

110. Main modification MM7 also ensures that mitigation, management and 
monitoring measures are secured in perpetuity and that the mitigation 
measures apply to the provision of overnight visitor accommodation in 
addition to residential development in recognition that visitors can increase 
recreational pressure on international sites.  In addition, main modification 
MM7 also includes: alterations to the supporting text to clarify the 
requirements for recreational habitat mitigation for the implementation of sites 
in multiple-ownership or which would be developed in phases; and, changes to 
the supporting text to reflect the Final Report of the Solent Waders and Brent 
Goose Strategy.  Main modification MM7 is necessary to ensure that the policy 
is effective and justified.   

111. The HRA concludes that effective avoidance and reduction measures can be 
secured through policies of the plan and that the Local Plan would not have an 
adverse effect on the integrity of any European site, either alone or in 
combination.  

112. A site specific HRA may be required where potential harm to the integrity of 
international nature conservation sites cannot be ruled out, which would 
provide a further opportunity to appraise the effectiveness of mitigation 
measures in relation to individual development proposals.  Regular monitoring 
will also ensure that the mitigation measures are effective and identify where 
revisions to the approach may be required in the future.  

113. Overall, with the main modifications, we consider that the approach set out in 
Policy 10, in combination with saved Policy DM2 will be effective in mitigating 
the impacts of development on International Nature Conservation sites.   

114. Policy 13 seeks to ensure that all development is of a high-quality design 
which contributes to local distinctiveness.  The policy is justified, effective and 
consistent with national policy.    

115. Policy 14 seeks to protect valued landscapes, landscape features and 
characteristics through sensitive design, mitigation and enhancement 
measures.  It is necessary to amend the policy and supporting text to refer to 
the local landscape context, historic features, the coast and areas of 
tranquillity and dark skies in order to be justified, effective and consistent with 
national policy and reflect alterations to Policy 2.  Main Modification MM9 
addresses these concerns.   

116. Taking into account the above, we consider that, subject to the main 
modifications referred to above, the Local Plan is justified, effective and 
consistent with national policy in relation to the approach towards protecting 
the environment.  
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Issue 7 – Whether the housing policies are justified, effective and 
consistent with national policy  

117. It is appropriate for the Local Plan to seek a range of housing to meet the 
varied needs of the local community.  However, Policy 16 lacks sufficient 
flexibility in terms of the specific requirements it sets out.  Main modification 
MM10 would introduce necessary flexibility in relation to the mix and type of 
housing sought, the need to take account of the effect on viability and the fact 
that evidence on housing needs will change over time.  It is required to ensure 
that the policy is justified and effective. 

118. Policy 18 sets out a justified approach to the provision of residential 
accommodation for older people which is consistent with national policy.  
However, in order to be effective and consistent with the modified Policy 16, it 
is necessary to remove reference to specific requirements on strategic site 
allocations.  Main modification MM12 would address this.    

119. As noted above, the 2017 OAN Study identifies a need for 361 affordable 
homes per year.  This is a substantial proportion of the overall housing 
requirement and is significantly higher than past rates of affordable housing 
delivery.  Policy 17 would provide a key mechanism to deliver much needed 
affordable homes as a proportion of the total housing on sites, including the 
strategic site allocations.  Evidence points to greater pressure on viability in 
the Totton and the Waterside sub-area and this is reflected in the lower 
percentage of affordable housing sought (35%) compared with the rest of the 
plan area (50%).  The viability evidence also recognises however that there 
may be specific issues with particular site typologies and sites requiring 
significant infrastructure investment.  In order for Policy 17 to fully reflect this 
evidence and provide sufficient flexibility in terms of the amount and tenure 
mix of affordable housing, main modification MM11 is required.  This main 
modification would allow for the particular circumstances and viability of 
individual sites to be clearly taken into account and ensure that the policy is 
justified and effective.   

120. Policy 20 sets out a positive approach to rural housing exception sites and 
community led housing schemes which will be able to make an important 
contribution to affordable housing needs.  It sets out suitable criteria to ensure 
that such developments are appropriately located and that the benefits of the 
schemes are secured.  Evidence demonstrates that subject to an appropriate 
tenure mix, there is no need to include an element of market housing in such 
schemes to ensure their viability.  The policy is justified, effective and 
consistent with national policy.  

121. The Hampshire Consortium Gypsy, Traveller and Travelling Showpeople 
Accommodation Assessment 2017 identifies a need for one additional 
permanent pitch for Gypsies and Travellers and four plots for Travelling 
Showpeople over the plan period.  An existing allocated and permitted site at 
Little Testwood Farm has capacity for around eight Gypsy and Traveller pitches 
and satisfies the need for this form of accommodation.  Policy 19 sets out a 
positive approach to meeting identified needs including for plots for Travelling 
Showpeople.  This would involve permitting extensions or new sites in 
appropriate locations and addressing any remaining unmet needs through the 
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Part 2 Local Plan Review.  This is an appropriate and proportionate response to 
the issue which is justified, effective and consistent with national policy.  

122. Subject to the main modifications set out above, the housing policies are 
justified, effective and consistent with national policy.    

Issue 8 – Whether policies relating to transport and travel, community 
services, infrastructure and facilities, safe and healthy communities, 
developer contributions, development standards and monitoring are 
justified, effective and consistent with national policy  

123. Policy 7 sets out the Council’s approach to strategic transport priorities whilst 

Policy 31 seeks to support safe and sustainable travel in development 
proposals.  Transport assessment work has been prepared in order to assess 
the potential impact of Local Plan proposals on the local road network 
including the Strategic Transport Network Assessment (STNA) (2016) for the 
Waterside Area (TI01) and Western Area (TI02) and the STNA 2018 update 
(2018).  The Infrastructure Delivery Plan (2018) identifies strategic transport 
priorities and the specific infrastructure requirements of strategic sites.  Some 
site-specific infrastructure requirements will be identified through a transport 
assessment at the point of a planning application. 

124. Policy 7 needs to refer to improving accessibility for pedestrians and cyclists to 
encourage more sustainable modes of travel and reduce reliance on the 
private car in order to be consistent with the NPPF.  Main modification MM5 
addresses this concern and is necessary to ensure consistency with national 
policy.  With this main modification we are satisfied that together Policies 7 
and 31 provide an effective basis to address transport and travel issues and 
are justified, effective and consistent with national policy.  

125. Policy 8 seeks to avoid the loss of existing infrastructure and services and 
ensure the provision of adequate infrastructure and services to meet the 
current and future needs of residents and businesses in the area.  The Local 
Plan was informed by consultation with infrastructure and service providers 
and a comprehensive evidence base.  The Infrastructure Delivery Plan 
identifies the types of infrastructure required and the potential sources of 
funding identified to support the delivery of the Local Plan.  We are satisfied 
that the policy provides an effective approach to the provision of and retention 
of community services, infrastructure and facilities and is justified, effective 
and consistent with national policy.   

126. Policy 29 seeks to ensure that development does not result in pollution or 
hazards which would prejudice the health and safety of communities and their 
environments.   

127. The Air Quality Assessment (AQH01) assesses potential air quality impacts at 
specific locations.  Overall, it concludes that the Local Plan would have an 
impact on local air quality at a small number of locations in Lyndhurst, 
Ringwood and the M27 and A31.  The HRA identified that air quality issues 
arising from an increase in traffic associated with new development proposed 
in the Local Plan may have a significant effect on European sites.  Further 
work was commissioned which concluded that it was not possible to discount 
the potential for significant effects.  In addition, the need for an Air Quality 
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Ecological Mitigation Strategy identifies that there was no clear evidence at the 
current time of any traffic related nitrogen pollution impacts on the qualifying 
habitats of the New Forest SAC or other international designations but that the 
situation needed to be monitored.  New development would be required to 
contribute to the cost of such monitoring through Policy 10.    

128. Policy 29 seeks to avoid development in areas at risk of flooding unless 
development is in accordance with the sequential and exceptions tests.  
Following initial concerns, the Environment Agency (EA) now confirm in the 
Statement of Common Ground that the sequential and exceptions tests have 
been applied.  Furthermore, reflecting the EA’s response main modifications 

are proposed for strategic sites SS2-SS4 and SS12-SS17 to ensure a site-
specific Flood Risk Assessment is prepared.  With these main modifications we 
consider that the approach to flood risk set out in the Local Plan and in Policy 
29 is justified, effective and consistent with the national policy.  

129. Policy 34 sets out the Council’s approach to securing appropriate contributions 
from developers to meet the needs arising from the development, or to 
mitigate its impact on existing infrastructure, facilities and services.  The 
policy needs to reflect a more collaborative approach between the Council and 
the applicant in order to restore viability where required and to ensure that 
any reductions in returns to the developer are within acceptable margins of 
profitability relative to development risk.  There is no requirement for a site to 
be ‘strategically important’ to the implementation of the Local Plan in order for 
there to be a flexible approach to viability.     

130. Furthermore, it is necessary to amend paragraphs 9.5 and 9.6 in order to 
reflect changes to the Community Infrastructure Levy Regulations.  Main 
Modification MM15 addresses these concerns and is necessary in order to 
ensure that the policy is effective, justified and consistent with national policy.   

131. Policy 35 sets out the Council’s approach to setting standards in new 

developments.  Part M4 (2) of the Building Regulations is an optional standard 
and the Planning Practice Guidance [Paragraph:002 Reference ID: 56-002-
20160519] states that Local Planning Authorities will need to gather evidence 
to determine whether there is a need for additional standards in their area and 
justify setting appropriate policies in their Local Plans.  It goes onto say that 
based on their housing needs assessment and other available datasets it will 
be for local planning authorities to set out how they intend to approach 
demonstrating the need of Requirement M4 (2) (assessible and adaptable 
dwellings) and/or M4 (3) (wheelchair user dwellings) of the Building 
Regulations. 

132. In order to justify the requirement for new development to meet Accessible 
and Adaptable Dwellings standards of Part M4 (2) of the Building Regulations 
set out at Clause i. the Council draw on evidence set out in the Sustainability 
Appraisal (SD03 pages 41-44) which shows that there is an increasing 
population of retirement age and over within the Plan area and evidence in 
section 4 of the Demographic Projections report (HOU02) which shows that 
there will be a sizeable increase in the number of residents with a long-term 
disability, mobility-limiting medical condition and care needs.   
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133. The Demographic Projections report attempts to estimate the need for 
sheltered, extra-care and registered care housing and clearly occupants of this 
nature of accommodation are likely to require Wheelchair Adaptable Dwellings 
to Part M4 (3) 2a standard.  This supports the requirement for sheltered 
homes to meet Part M4 (3) 2a of the standard.  However, the PPG states (009 
Reference ID: 56-009-20150327) that Local Plan policies for wheelchair 
accessible homes should be applied only to those dwellings where the local 
authority is responsible for allocating or nominating a person to live in that 
dwelling.  Hence clause i. b relating to extra care homes is inconsistent with 
the PPG.   

134. Furthermore, whilst the Demographic Projections report shows a generally 
ageing population profile, other than for sheltered housing and extra-care 
housing the need has not been analysed further in terms of how this translates 
into the size, location and type of housing, the accessibility and adaptability of 
existing housing and how needs vary across tenure.  Consequently, we do not 
consider that the proposed blanket requirement for the higher optional 
requirement of Part M4 (2) of the Building Regulations has been sufficiently 
demonstrated.  Clause (i) of the Policy is, therefore, required to refer to 
visitable dwelling standards Part M4 (1) of the Building Regulations as opposed 
to Part M4 (2).   

135. An amendment to the supporting text at paragraph 9.16 is required in relation 
to digital communications infrastructure in order to recognise that the 
provision of a high-quality connection to an exchange with superfast 
broadband should be provided wherever practicable.  Main Modification MM16 
remedies the above concerns in order for Policy 35 to be justified, effective 
and consistent with national policy.  

136. Policy 36 commits the Council to monitoring the implementation of the Local 
Plan using the Strategic Objective monitoring framework set out at figure 9.1.  
We are satisfied that these provide an effective framework for monitoring the 
objectives and policies of the Local Plan.  

137. Taking into account the above, we conclude that, subject to the main 
modifications referred to above, the policies relating to transport and travel, 
community services, infrastructure and facilities, safe and healthy 
communities, developer contributions, development standards and monitoring 
are justified, effective and consistent with national policy. 

Issue 9 – Whether the proposed strategic site allocations are justified, 
effective and consistent with national policy  

Overview and general issues  

138. As noted above, in order to meet the housing requirement in full, the Local 
Plan needs to identify strategic site allocations which can accommodate 
approximately 6,000 homes over the plan period.  The Council has taken a 
pragmatic and proportionate approach in only seeking to allocate sites for 100 
or more homes.  Smaller sites can be allocated through the Part 2 Local Plan 
Review and Neighbourhood Plans and realistic estimates of the supply of 
housing land from these sources have been made.  
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139. Working within the context of the Spatial Strategy and the constraints that 
exist, the Council has undertaken a comprehensive and robust assessment in 
order to identify the strategic site allocations.  It has justifiably sought to 
balance the requirement for new homes with the need to take account of the 
range of other social, economic and environmental factors.  It has accepted 
the need to alter the Green Belt to accommodate much needed new housing 
whilst seeking to avoid sites which make a strong or relatively strong 
contribution to at least one Green Belt purpose.  

140. The policies relating to the strategic site allocations set out a comprehensive 
range of criteria to guide development on the sites.  Subject to specific main 
modifications referred to below, and along with other policies in this Local Plan 
and the existing Core Strategy and Local Plan Part 2 they will ensure that 
appropriate infrastructure and mitigation is put in place and that site specific 
issues relating to the potential adverse impacts of development are addressed 
effectively.  

141. In overall terms, the approach that the Local Plan takes to strategic site 
allocations is justified. 

142. The Local Plan includes concept masterplans for each of the strategic site 
allocations.  These provide useful guidance on the broad form and layout of 
development, the relationship between built development and green space and 
the location of key constraints.  In order for the Local Plan to be effective 
however, main modification MM17 is necessary to ensure that paragraph 9.28 
makes it clear that the concept masterplans are illustrative rather than 
prescriptive and that flexibility will be employed when considering and 
discussing the details and layouts of specific proposals. 

143. A number of the strategic site allocations are within Minerals Consultation 
Areas and/or Minerals Safeguarding Areas.  In order for the Local Plan to set 
out an effective approach to the prior extraction of minerals where 
appropriate, taking account of the particular circumstances and constraints of 
a site and the impact on housing delivery, main modification MM6 is required.  
This would introduce a new policy dealing with this issue.  To ensure that the 
site allocation policies are effective and justified in reflecting information and 
discussions on potential mineral resources and the practicality and potential 
form of extraction, a number of main modifications are necessary (MM20, 
MM22-23, MM27-29 and MM33-35).  

144. Main modifications MM18-MM35 are required to ensure that the strategic site 
allocation policies are effective in setting out clear guidance on infrastructure 
requirements for education whilst providing sufficient flexibility to take account 
of updated evidence on educational provision and catchment areas, which may 
change over time. 

145. To ensure that the strategic site allocation policies are effective in addressing 
the issue of nutrient management and reflect modified Policy 10, main 
modifications MM18-MM28 and MM30-MM35 are necessary.  These 
modifications relate to all of the strategic site allocations except for site SS12 
which is served by the Christchurch Waste Water Treatment Works and does 
not affect the mitigation strategies for the River Avon or the Solent and 
Southampton Water.   
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Totton and the Waterside 

SS1 – Land to the north of Totton 

146. The site represents a sizeable urban extension to the north of Totton and to 
the south of the M27 motorway.  Development would comprise of residential 
mixed-use development and open space including 35% affordable homes; a 
commercial core; five hectares of employment land; and a community focal 
point.  The site is within a sustainable location, adjacent to the existing 
settlement boundary and close to a range of existing services, facilities and 
employment opportunities within Totton.  

147. The site is within multiple land ownership and can be divided into four land 
parcels including north of Salisbury Road; west of Pauletts Lane; East of 
Pauletts Lane; and Loperwood.  The site was originally identified for 900 
dwellings based on masterplanning work carried out by the Council; however, 
due to viability concerns main modification MM18 is required to increase the 
capacity of the site to 1000 dwellings in order to make sure that the site is 
deliverable and that the policy is justified and effective.  

148. Main modification MM18 is necessary to emphasise the need for the 
preparation of a comprehensive Development Framework to ensure the 
effective coordination between multiple land interests to deliver an integrated, 
whole site approach to the provision of the access, community facilities, open 
space and greenspace for habitat mitigation.  Consequential changes are 
required to paragraph 9.42 of the supporting text to reflect the increased 
capacity and the coordinated approach to site delivery and these are included 
in main modification MM18.  Main modification MM18 is necessary to ensure 
that the policy is justified and effective.   

149. To address impacts on the New Forest and Solent international designations, 
on-site mitigation in the form of an integrated network of natural greenspaces 
is required together with contributions in line with Policy 10.  The concept 
master plan shows that there would be a sufficient quantity of green space to 
mitigate or avoid the recreational impacts arising from the housing on this 
site.  The network of greenspaces would also help to integrate development 
into the surrounding landscape.  Furthermore, the A326 creates a strong 
physical feature between the site and the National Park.  

150. The STNA 2016 – Waterside Area (TI01) identifies the need for improvements 
along the A326 corridor and early engagement with Highways England and 
Hampshire County Council is required in order to assess the potential effect of 
development on the A326, M27 and the A36 junction.  It is necessary to 
amend clause (iii) c to also include reference to enhancements to the A36 
junction in addition to the A326 junction in the interests of highway safety.  
Main modification MM18 addresses this concern and is necessary to ensure 
the policy is justified and effective.  

151. An additional criterion is necessary in order to ensure that the Grade II listed 
building Broadmoor Cottage, Pauletts Lane is retained and its setting 
protected.  Main modification MM18 addresses this concern and is necessary 
to ensure that the policy is justified and effective.   
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152. The site lies predominately within Flood Zone 1, with small areas of fluvial 
Flood Zones 2 and 3, which is shown as land for recreational mitigation and 
open space provision.  An additional criterion and consequential changes to 
the supporting text (paragraph 9.47a) requiring the submission of a detailed 
site-specific Flood Risk Assessment (FRA) are necessary to ensure that 
properties are safe from flooding and that there would be no inappropriate 
development within flood zone 3b.  Main modification MM18 addresses this 
matter and is necessary in the interests of effectiveness and consistency with 
national policy.  

153. Furthermore, it is necessary to amend the Concept Masterplan in order to 
provide the basis for a more comprehensive site brief including a development 
delivery framework; to provide sufficient flexibility by avoiding unnecessary 
prescription; to show the land susceptible to flooding; and to take on board 
comments from site promoters.  MM18 addresses these points to ensure the 
concept master plan is effective.  

SS2 – Land south of Bury Road, Marchwood 

154. The site is situated to the north of Marchwood and is identified for at least 860 
dwellings.  Development would include a community focal point; land reserved 
for a primary school, if required, and on-site provision of open space.  The site 
is partly in use as a solar farm and for ongoing mineral workings.  A number of 
applications relating to mineral extraction allow the final phases to complete 
extraction by the end of 2025 and can be progressively restored in accordance 
with the agreed scheme.  

155. The permissions allow operation of the solar farm until 2043 or until the use 
ceases.  Removal of the solar farm would be required to enable development 
to take place on the southern part of the site (around 10ha).  In order to 
reflect this, the capacity of the site needs to be reduced from at least 860 to 
700 homes in the Plan period and around 300 additional homes in the future 
on the land occupied by the solar farm.  Consequential amendments are also 
required to the supporting text in the interests of clarity.  Main modification 
MM19 addresses these points and is required in order to be justified and 
effective.  

156. The green corridors running from the woodlands towards the coast would 
incorporate amenity and play areas and accessible natural greenspace to 
provide effective avoidance and mitigation measures to ensure that the 
development would not have an adverse effect on international designations.   

157. Main modification MM19 amends criterion iii b to refer to a safe and suitable 
vehicular, cycle and pedestrian access for the development in the interests of 
highway safety and in order for the Policy to be justified and effective.   

158. Main modification MM19 provides an additional criterion and consequential 
changes to the supporting text (paragraph 9.55b) clarifying the approach to a 
site-specific flood risk assessment in order to ensure that properties are safe 
from flooding and to ensure that the policy is justified, effective and consistent 
with national policy.  
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159. The site is situated within close proximity to the Port of Southampton from 
which there is potential for noise and light impacts to arise.  Consequently, an 
additional criterion is necessary to ensure that appropriate measures are 
incorporated into any new development to minimise and mitigate any potential 
effects.  Recognition is also required in the supporting text that the Port of 
Southampton is an established use and is likely to expand its operations.  Main 
modification MM19 addresses these points and is necessary for the policy to 
be justified and effective. 

160. Furthermore, it is necessary to amend the Concept Masterplan in order to 
identify the solar array area and potential ANRG/public open space for its 
future development; identify a general area for the potential school location; 
add one new non-vehicular access and; otherwise simplify the plan in order to 
provide sufficient flexibility by avoiding unnecessary prescription.  Main 
modification MM19 is necessary for the policy to be justified and effective.   

SS3 – Land at Cork’s Farm, Marchwood 

161. The site is situated to the north of Bury Road and adjacent to the waterside.  
Development would include at least 150 homes and public open space 
including accessible natural greenspace to provide for habitat mitigation.   

162. Masterplanning objective ii a requires a ‘well designed seaward frontage’.  

However, it is important to ensure that the whole development is well-
designed and so main modification MM20 addresses this point to ensure that 
the policy is justified and effective.  

163. Main modification MM20 ensures that the proximity of the Port of 
Southampton is reflected in the policy and supporting text to ensure that new 
development minimises and mitigates the effects of potential noise and light 
pollution.  With this modification the policy will be effective.  

164. Main modification MM20 amends criterion iii b to refer to a safe and suitable 
vehicular, cycle and pedestrian access for the development in the interests of 
highway safety and in order for the policy to be justified and effective.   

165. In terms of flood risk, the site has passed the sequential and exception 
flooding tests (as confirmed in EA Statement of Common Ground SCG04).  
However, main modification MM20 ensures that the sequential approach to 
flood risk is carried out within the site itself and requires that a site-specific 
flood risk assessment be submitted as part of any planning application to 
ensure the policy is justified, effective and consistent with national policy.    

166. Main modification MM20 amends the Concept Masterplan in order to provide 
the basis for a more comprehensive site brief and to provide sufficient 
flexibility by avoiding unnecessary prescription by the removal of secondary 
and tertiary vehicle routes and a simplified presentation of footpath/cycle 
route opportunities.  Vegetation of landscape value has also been added in 
order to indicate where existing green infrastructure has influenced the 
masterplan concept.  
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SS4 – The former Fawley Power Station 

167. Fawley Power Station closed in 2013 although the imposing station building, 
chimney and associated structures remain.  The 49-hectare site lies within the 
New Forest District Local Plan area but is entirely enclosed by the National 
Park.  The site is proposed for residential-led mixed use development and 
public open space including around 1,380 new homes; around 10,000 square 
metres of ancillary community, retail, leisure and service uses appropriate to 
serve a village scale community; offices and a marina; and around 10 hectares 
of land in the northern part of the site for business and industrial uses.  

168. The site will be developed as part of a comprehensive and integrated approach 
with adjoining land within the National Park and in tandem with Policy SP25 of 
the New Forest National Park Local Plan.  Land within the National Park will 
provide habitat mitigation and supporting infrastructure that cannot be 
achieved within the New Forest District Council planning authority area.  
Habitat mitigation will take the form of SANG, as opposed to ANRG, reflecting 
the location of the mitigation land within the National Park. 

169. The site is situated in a sustainable location and the development would create 
a self-contained community.  Furthermore, it would make a significant 
contribution to the housing requirement and much needed affordable housing.  
The principle of the redevelopment of the site would be consistent with 
paragraph 117 of the NPPF which encourages the effective use of land, 
particularly previously developed land, subject to consideration of the potential 
effect on biodiversity and other environmental considerations.  

Biodiversity 

170. The foreshore, estuarine and coastal areas adjoining the site are internationally 
and nationally designated for their ecological value including the Solent and 
Southampton Water SPA and Ramsar, the Solent Maritime SAC and the Hythe 
to Calshot Marshes Site of Special Scientific Interest (SSSI).  The site is also 
close to the New Forest SPA, SAC and Ramsar site.  Land adjoining the site is 
of importance for local nature conservation.  

171. The scale of development proposed would generate a requirement for SANG of 
at least 8 hectares per 1,000 population or around 30 hectares subject to final 
housing numbers and mix. The Fawley Waterside Access and Nature 
Conservation Plan (2018) contains proposals for landscape-scale creation, 
restoration and long-term management of extensive areas of important wildlife 
habitat, extending over almost 400 hectares.  New greenspace provision would 
be within the National Park and would include the creation of a saline lagoon 
extending over 8 hectares, linking with the adjacent saltmarsh and coastal 
grazing marshes habitat which would benefit the Solent Maritime SAC.   

172. The significant level of proposed habitat mitigation, habitat creation, landscape 
restoration and greenspace provision would be more than sufficient to meet 
and exceed the minimum requirement of Policy 10.  In addition, the proposed 
mitigation measures for the Solent European Sites include contributions 
towards the existing Solent Recreation Mitigation Project together with habitat 
enhancement, access improvements and ranger provision.   



New Forest District Council New Forest District (outside the National Park) Local Plan-Part 1: Planning Strategy, 
Inspectors’ Report 25 March 2020 

 
 

30 
 

173. Any proposal for redevelopment would also be considered against saved Policy 
DM2 of the Local Plan Part 2: Sites and Development Management (2014) 
which sets out a presumption against development which would adversely 
affect International sites unless there is no alternative solution and there are 
imperative reasons of overriding public interest which would justify the 
development.   

174. The HRA concludes that effective avoidance and reduction measures have been 
secured and, therefore, the site allocation would not have an adverse effect on 
the integrity of any European site, either alone or in combination with other 
plans and projects.  Parties to the Statement of Common Ground [SOCG 02] 
including Natural England agree that the redevelopment of the Power Station 
site provides the opportunity to deliver significant wildlife and biodiversity 
enhancements to offset any harm.   

175. Nevertheless, main modification MM21 strengthens clause (ii) d to clarify that 
development should avoid, or where necessary manage and minimise, the 
impacts of development on the Solent foreshore and other areas of habitat 
value.   

176. Due to the extensive mitigation measures, together with the policy safeguards 
and main modifications, we are satisfied that development would not have an 
adverse impact on international or national nature conservation designations 
and indeed would provide net positive benefits in relation to habitat 
enhancements to ensure net gains in biodiversity.   

Landscape 

177. The redevelopment of the site provides the opportunity to remove the existing 
large-scale Power Station buildings and structures which have significant 
harmful landscape and visual impacts and replace them with a more 
appropriate built form.  Landscape-scale enhancements are proposed, including 
extending grazing from the Crown Lands to the coast which together with the 
proposed SANG would provide significant landscape improvements when 
viewed from the National Park.  

178. Nonetheless, main modification MM21 is required to ensure that any 
development conserves and enhances the landscape and scenic beauty of the 
National Park and that Policy SS4 is effective and consistent with national 
policy in this respect.  With this main modification, we consider that the site 
allocation would have a positive effect on the surrounding landscape and 
adjacent National Park. 

Flood Risk 

179. The New Forest Strategic Flood Risk Assessment concluded that significant 
parts of the site are situated within coastal Flood Zones 2 and 3.  Around 95% 
of the site is in tidal Flood Zone 3a plus climate change.  Further to concerns 
raised by the EA in relation to the sequential and exception flood risk test the 
Council and the EA prepared a Statement of Common Ground (SCG04) and an 
Annex to the Sustainability Appraisal.  Together, these confirm that the Council 
has correctly applied the flooding sequential and exception tests, as part of the 
sustainability site assessment process.  On this basis we agree that the site 
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passes the sequential test and that it is not possible for development needs to 
be fully met in sustainable locations in Flood Zone 1.   

180. The redevelopment of the Power Station site would provide new dwellings, 
create jobs and include enhancement to greenspace provision and habitats 
which would result in significant sustainability benefits which would outweigh 
the flood risk and so the site, therefore, passes the first element of the 
exception test.  The second element of the test would be subject to a site-
specific flood risk assessment which must demonstrate that the development 
would be safe for its lifetime.  Main modification MM21 is necessary to reflect 
the need for a site-specific Flood Risk Assessment (FRA) together with 
amendments to the supporting text in relation to mitigation measures and to 
be consistent with national policy.  Consequently, we are satisfied that the 
proposal meets the sequential test and, subject to a site-specific FRA, the 
exception test.  Furthermore, the policy requires the raising of the ground level 
and other flood defence works to manage risks of tidal and surface water 
flooding. 

Highways 

181. The STNA 2016-Waterside Area assessed the impacts of new development in 
this location and concluded that whilst the increased traffic volumes will affect 
junction operational performances, only certain junctions were likely to reach 
capacity, particularly those on the A326.  The policy requires any proposal for 
development to assess the need for and provide, where necessary, 
enhancements to the B3053 and A326 to provide safe vehicular, public 
transport, cycle and pedestrian access for the development.  When taken 
together with Policy 31 and subject to a detailed transport assessment at the 
planning application stage, we are satisfied that the proposal would not have a 
harmful effect on highway safety.  

182. The overall development would make a significant contribution to meeting 
identified housing needs in the New Forest District Council planning authority 
area and the National Park, including affordable housing.  Moreover, the site 
would bring significant economic benefits, including the creation of around 
2000 jobs.  Furthermore, there is an identified need for the marine industry 
sector in the Solent.  Due to the scale, the proposal would also benefit the 
wider regional economy.  Consequently, the redevelopment of the overall site 
would have significant social and economic benefits at a local and regional 
level.   

183. However, in order for those benefits to materialise and due to the scale of the 
proposal, it is important that component elements of the overall scheme should 
be brought forward pursuant to an approved masterplan rather than piecemeal 
applications.  Main modification MM21 addresses this point and is necessary to 
ensure that the site is developed comprehensively to ensure that the policy is 
justified and effective.   

184. Main modification MM21 also amends the concept masterplan in order to 
provide flexibility by the removal of secondary and tertiary vehicle routes and a 
simplified presentation of footpath/cycle route opportunities.  Vegetation of 
landscape value has been added in order to indicate where existing green 
infrastructure has influenced the concept masterplan. 
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South Coastal Towns 

SS5- Land at Milford Road, Lymington 

185. The site is situated to the south-west of Lymington and is proposed for 
residential development of at least 185 homes together with public open space.  
There would be around 45 homes to the north of Milford Road and around 140 
homes to the south of Milford Road.  

186. The site is well contained by substantially vegetated boundaries with limited 
views into the site from Milford Road.  Sufficient on-site natural recreational 
greenspace would be provided to avoid and mitigate the recreational impacts 
arising from the housing development on European sites.  The greenspace 
would also define a new rural edge and enhanced boundary to the Green Belt 
and soften the transition between the development and open countryside. 

187. The Green Belt Study identifies that both sites to the north and south of Milford 
Road meet the purpose of safeguarding the countryside from encroachment 
moderately and make a weak or relatively weak contribution to the purpose of 
preventing the merging of neighbouring towns.  The site to the south of Milford 
Road (land parcel LY05) was assessed as making a moderate contribution to 
the purpose of preserving historic towns; however, whilst the parcel’s openness 
contributes to the preservation of the field pattern around Lymington, we do 
not consider that development would detract significantly from the special 
character or historic setting of the town.  Land to the north of Milford Road lies 
adjacent to the built-up area and is relatively contained and so only makes a 
relatively weak contribution to the setting of Lymington.  

188. The selected sites perform less well in relation to the Green Belt purposes than 
other sites for example to the north of Lymington.  We consider that the 
exceptional circumstances required to release the site from the Green Belt exist 
in order to meet local need and support local services and infrastructure in this 
main town.   

189. Part of the site is within Flood Zone 3; however, the area at risk of flooding can 
be buffered by on-site open space and recreation mitigation.  Specific 
measures will be required to mitigate potential noise and odour impacts from 
the adjacent Efford waste and recycling centre and Pennington Sewage 
Treatment Works.  

190. Main modification MM22 amends the concept masterplan in order to provide 
the basis for a more comprehensive site brief and to provide flexibility by 
avoiding unnecessary prescription by the removal of secondary and tertiary 
vehicle routes and a simplified presentation of footpath/cycle route 
opportunities.  Vegetation of landscape value has been added in order to 
indicate where existing green infrastructure has influenced the masterplan 
concept.  Land susceptible to flooding has also been shown.  

SS6 – Land to the east of Lower Pennington Lane, Lymington 

191. The site is situated to the south west of Lymington and would make a 
significant contribution to the housing requirement (at least 100 new homes) 
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The allocation also includes public open space, dependent on the form, size and 
mix of housing provided.   

192. The site is capable of accommodating sufficient on-site natural recreational 
greenspace to mitigate or avoid recreational impacts arising from the 
development, in combination with other measures set out at Policy 10.  The 
HRA concluded that effective avoidance and reduction measures have been 
secured when taken together with other mitigation measures including financial 
contributions.  

193. Main modification MM23 is necessary to ensure that development respects the 
low-density nature of surrounding properties and the rural edge character of 
this part of Lymington and so that the policy is justified and effective.   

194. The site is assessed in the Green Belt Study (land parcel LY03) as performing 
moderately well in relation to Green Belt purposes in terms of assisting in 
safeguarding the countryside from encroachment and preserving the special 
character of historic towns.  Nevertheless, the parcel already contains some 
development and is adjacent to visible development within the built-up area.  
Whilst the landscape within the pasture fields is similar to that beyond the 
parcel/National Park boundary, the two are visually separated from each other.  
The parcel contributes to the preservation of the field pattern around 
Lymington; however, we do not consider that development would detract 
significantly from the special character or historic setting of the town.  
Furthermore, it is considered that vegetation on the southern boundary would 
create a strong physical and visual Green Belt boundary.  

195. Previously developed land has been identified in the SHLAA and there is 
insufficient land to meet local housing need without the need to utilise Green 
Belt land.  The site performs less well in relation to Green Belt purposes than 
other land, for example to the north of the town.  Consequently, we consider 
that the exceptional circumstances required to release site allocation SS6 exist 
in order to meet local housing need and support local services and 
infrastructure in this main town.   

196. One of the proposed access points is within the National Park; however, the 
access would require planning permission and measures to minimise impacts 
on the landscape could be secured at the application stage.  Furthermore, the 
retention of vegetation and provision of recreational greenspace on the 
southern boundary would help to minimise any visual impact on the landscape 
of the National Park.  Criterion iii a seeks to ensure that the presence of the 
National Park is taken into account in any proposed development which 
together with Policy 2 would provide sufficient safeguards to protect the 
landscape of the National Park. 

197. An additional criterion to clause iii is required to ensure that the public right of 
way which crosses the site is maintained as a dedicated footpath in the 
interests of effectiveness.  It is also necessary to clarify the number of access 
points onto the site.  Main modification MM23 addresses these points and is 
necessary to ensure that the policy is justified and effective.   

198. Main modification MM23 is required to ensure that development is carried out 
in a manner that respects the tranquillity, privacy and security of the residents 
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of the adjacent Oakhaven Hospice and to ensure the provision of additional 
parking for visitors to the hospice.  These modifications are necessary to 
ensure that the policy is justified and effective.   

199. Main modification MM23 amends the concept masterplan in order to provide 
the basis for a more comprehensive site brief and to provide flexibility by the 
removal of secondary and tertiary vehicle routes and a simplified presentation 
of footpath/cycle route opportunities.  The plan has been amended in the south 
west corner of the site to include the car park and amenity buffer for the 
hospice as discussed above. The layout in the western part of the site has been 
amended to reflect the promoter’s amended access.  The public right of way 

which crosses the site has also been added.  

SS7 – Land north of Manor Road, Milford on Sea 

200. The site is situated to the north of Manor Road and is proposed for at least 110 
homes and public open space.  The site is mainly pasture grazing land and 
enclosed paddocks with a number of active glasshouses within the centre of the 
site.   

201. It is proposed to retain boundary tree, hedge and embankment lines and 
integrate them into a network of recreational greenspace in order to ensure 
that development reinforces the strong rural character of Manor Road and 
Barnes Lane.   

202. Sufficient natural recreational greenspace can be provided on Green Belt land 
within the site boundary to mitigate any recreational impacts of development 
alongside other mitigation measures set out in Policy 10.   

203. Land parcel MS06 was assessed in the Green Belt Study as making a moderate 
contribution to the Green Belt purposes of assisting in safeguarding the 
countryside from encroachment.  It is assessed as making a weak, relatively 
weak or no contribution to the other Green Belt purposes.  The parcel is 
relatively visually contained from the wider countryside.  

204. Land parcel MS13 was assessed in the Green Belt Study as making a relatively 
strong contribution to the purpose of safeguarding the countryside from 
encroachment and a moderate contribution to the prevention of the merging of 
neighbouring towns.  However, this parcel of land would be utilised for natural 
recreational greenspace and so the allocation would not undermine the 
fundamental aim to keep Green Belt land permanently open or conflict with 
Green Belt purposes.  

205. Milford on Sea is a ‘main village’ in the settlement hierarchy which are 

identified as capable of accommodating small to medium scale development.  
Some development is required to meet local housing need and in order to 
sustain its current role.  Other sites in the village performed stronger than this 
site in relation to the Green Belt purposes.  The exceptional circumstances 
required to release the site from the Green Belt, therefore, exist.  

206. Main modification MM24 amends the concept masterplan in order to provide 
the basis for a more comprehensive site brief and to provide flexibility by the 
removal of secondary and tertiary vehicle routes and a simplified presentation 
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of footpath/cycle route opportunities.  Vegetation of landscape value has been 
added in order to indicate where existing green infrastructure has influenced 
the masterplan concept.  The amended Green Belt boundary has also been 
added.  

SS8 – Land at Hordle Lane, Hordle 

207. The site provides the opportunity to bring forward residential development and 
public open space in a sustainable location in the centre of the village making a 
significant contribution to the housing requirement (at least 160 houses).   

208. The master plan demonstrates that sufficient natural recreational greenspace 
can be provided in order to mitigate/avoid potential recreational impacts, 
together with other measures identified in Policy 10, including financial 
contributions.  

209. The natural recreational greenspace would enhance land along the stream and 
tree belt that forms part of the western boundary of the site (designated Green 
Belt and outside the settlement boundary).  It would also incorporate 
sustainable drainage measures to manage water course flood risk and surface 
water run-off.  It is also intended to provide a north-south pedestrian access 
through the site, including from Stopples Lane connecting to Everton Road via 
the public right of way at the northern site boundary.   

210. The Green Belt Study identifies both parcels of land (HO05 and HO06) as 
making a moderate contribution to the purpose of safeguarding the countryside 
and a moderate contribution to the purpose of preventing the merging of 
neighbouring towns.  However, the proposed recreational greenspace would be 
situated south of Hordle Lane between the two sites and would maintain the 
visual separation between the two halves of Hordle.   

211. Other sites assessed to the north and south of Hordle performed more strongly 
in relation to Green Belt purposes than the site allocation.  The site would make 
an important contribution to the supply of housing and the provision of 
affordable homes.  Within the context of the overall housing requirement and 
the lack of sufficient alternatives, exceptional circumstances exist to alter the 
Green Belt and allocate this site.   

212. The Green Belt boundary should be determined in the Local Plan and so main 
modification MM25 is required to remove reference in the supporting text to 
the alignment of the settlement boundary and Green Belt being determined at 
the planning application stage in order for the policy to be effective.    

213. Main modification MM25 is also required for the concept masterplan to be 
effective in clarifying: the site boundary reflecting recent developments and a 
new area of open space north of Stopples Lane; the remaining Green Belt 
boundary; footpath/cycleway connections with Stopples Lane; the site access; 
access routes across covenanted land; vegetation of landscape value; and 
remove unnecessary prescription in relation to vehicle routes.   
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SS9 – Land east of Everton Road, Hordle 

214. The site is proposed for at least 100 homes including open space and would 
make a significant contribution to the housing requirement.  The site is split 
into a number of enclosed paddocks and equestrian stables and rural 
outbuildings are the only built development on the site.  The site is contained 
by Everton Road and built development to the south west, residential 
development to the south and mixed development to the north.  The retention 
of existing field boundaries, tree belts, streams and hedgerows will help to 
integrate the development into the landscape and protect the setting of the 
National Park to the north.   

215. The Green Belt Study identifies the parcel of land (HO01) proposed for 
allocation as moderately meeting the purpose of safeguarding the countryside 
from encroachment and making a weak or no contribution to other Green Belt 
purposes.  The larger parcel of land (HO12) to the north of Hordle is identified 
as making a relatively strong contribution to the purpose of safeguarding the 
countryside from encroachment; however, natural recreational greenspace 
would be provided on part of this land in order to define a strong Green Belt 
boundary and redefine the Green Gap between the two parts of Hordle.  This 
would include new woodland trees and hedgerows to provide a habitat link 
between woodland to the south and north of the site.  This part of the 
allocation would remain in the Green Belt thus avoiding the loss of stronger 
performing Green Belt.  Furthermore, other sites assessed to the north and 
south of Hordle performed more strongly in relation to Green Belt purposes 
than the site allocation. 

216. The site would make an important contribution to the supply of housing and 
the provision of affordable homes.  Within the context of the overall housing 
requirement and the lack of sufficient alternatives, exceptional circumstances 
exist to alter the Green Belt and allocate this site.   

217. The Green Belt boundary should be determined in the Local Plan and so main 
modification MM26 is required to remove reference in the supporting text to 
the alignment of the settlement boundary and Green Belt being determined at 
the planning application stage in order for the policy to be effective.    

218. The masterplan demonstrates that sufficient natural recreational greenspace 
can be provided within the site in order to mitigate/avoid recreational impacts.   

219. A strategic transport assessment has been undertaken as part of the Local Plan 
and the localised and transport impact of the development would be assessed 
at the planning application stage.   

220. Surface water flooding occurs on Everton Road outside the site except in 
extreme pluvial events with a small area of the site’s western border flooded.  

A site-specific FRA would be required to support a future planning application.   

221. Main modification MM26 is required for the concept masterplan to be effective 
in clarifying the site boundary and Green Belt boundary around Cottagers 
Lane/Everton Road; add vegetation of landscape value; and remove 
unnecessary prescription in relation to vehicle and footpath/cycle routes.      
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SS10 – Land to the east of Brockhills Lane, New Milton 

222. With a capacity of at least 130 new homes, the site would make an important 
contribution to the supply of housing and the provision of affordable homes.  
The development of the site would extend the built-up area of New Milton into 
the countryside adjoining the National Park.  However, it would be well 
contained by substantial woodland to the south and east and sit within the 
context of the adjacent caravan site and groups of houses and other buildings 
along Sway Road and its junction with Brockhills Lane.   

223. The Green Belt Study concludes that the parcel of land which includes the site 
makes a moderate contribution to the purpose of safeguarding the countryside 
from encroachment and a weak contribution or no contribution to other Green 
Belt purposes.   

224. Within the context of the overall housing requirement and the lack of sufficient 
alternatives, exceptional circumstances therefore exist to alter the Green Belt 
and allocate this site. 

225. The need for improvements to the Brockhills Lane and Sway Road junction will 
be subject to further assessment and main modification MM27 is required to 
ensure that Policy SS10 is effective in reflecting this situation accurately.  This 
main modification is also required for the concept masterplan to be effective in 
clarifying the detailed site boundary, the remaining Green Belt boundary and 
areas susceptible to flooding and in removing unnecessary prescription in 
relation to access arrangements.  

SS11 - Land to the south of Gore Road, New Milton 

226. The site is capable of providing at least 160 new homes, including much 
needed affordable houses, making a significant contribution to housing needs. 

227. Although currently open, the site is within a larger parcel of land which is 
contained on three sides by the existing built up area of New Milton and by 
very large glass houses on the other.  The Green Belt Study concludes that the 
parcel makes a moderate contribution to preventing neighbouring towns 
merging into one another and a relatively weak or weak contribution or no 
contribution to other Green Belt purposes. 

228. Given the strategic context and these specific factors there are exceptional 
circumstances to alter the Green Belt in this case.  

229. Main modification MM28 is required to provide clarity with respect to the name 
of the nearby listed barn, the site boundary in terms of the land ownership of 
the site promoter and the remaining Green Belt boundary.  It is also required 
to avoid unnecessary prescription regarding the layout of development and 
access arrangements.  This main modification will ensure that Policy SS11 and 
the concept masterplan are effective in these respects.  
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Avon Valley and Downlands   

SS12 – Land to the south of Derritt Lane, Bransgore          

230. Established residential areas to the south and east of the site and recent 
development to the north of Derritt Lane provide a sense of visual containment 
for the site which is supplemented by lines of trees and the substantial area of 
woodland to the south-west.  It is intended to avoid built development at the 
eastern end of the site where it adjoins the National Park. 

231. The Green Belt Study concludes that the parcels of land in question make a 
moderate/relatively weak contribution to the purpose of safeguarding the 
countryside from encroachment and a weak contribution or no contribution to 
other Green Belt purposes.   

232. The site will make an important contribution to the housing requirement and 
provide affordable housing given its capacity to accommodate at least 100 new 
homes.  Therefore, taking account of the strategic context there are 
exceptional circumstances to alter the Green Belt and allocate this site. 

233. Main modification MM29 would remove unnecessary prescription on access 
arrangements and the need for additional sewer and pumping station capacity.  
It would clarify the approach to a site specific flood risk assessment and reflect 
up to date information on flood risk and clarify the remaining Green Belt 
boundary.  This modification is required to ensure that Policy SS12 and the 
concept masterplan are effective.  

SS13 – Land at Moortown Lane, Ringwood 

234. Whilst the Green Belt only extends up to the south of Ringwood, the potential 
for further expansion of the built-up area in other directions is significantly 
affected by physical and environmental constraints, not least the proximity of 
the National Park and internationally designated nature conservation sites.   

235. The site offers the potential to deliver at least 480 new homes including a 
substantial amount of affordable housing.  Development of the site would 
represent an extension of the existing built up area to the south, however it 
would not extend beyond established residential development along 
Christchurch Road to the west or the more sporadic development along Crow 
Lane to the east.  It would also be seen in the context of the recent significant 
development to the north-east.  

236. The Green Belt Study identifies the area north of Moortown Lane as making a 
moderate contribution to the purpose of safeguarding the countryside from 
encroachment and the area to the south making a strong contribution.  The 
Local Plan recognises this and proposes to retain the land south of Moortown 
Lane within the Green Belt and limit residential development to the north of the 
Lane with open space and recreational use to the south and potentially a new 
primary school.   

237. Taking account of the above and the strategic context, exceptional 
circumstances exist to alter the Green Belt and allocate the site in this case. 
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238. Main modification MM30 is required to provide clarity on the approach to a site 
specific flood risk assessment and to correct the reference to Christchurch 
Road.  It is also required to clarify the areas of the site which are susceptible to 
flooding and to adjust the indicative areas for built development accordingly, to 
clarify areas of existing open space and the remaining Green Belt boundary and 
to remove unnecessary prescription on access arrangements.  This modification 
is necessary to ensure that Policy SS13 and the concept masterplan are 
effective.  

SS14 – Land to the north of Hightown Road, Ringwood 

239. The site provides the opportunity to bring forward residential development on 
non Green Belt land and make a significant contribution to the housing 
requirement (at least 270 new homes).  The allocation also includes around 
3ha of employment land, making a small but important contribution to 
employment land requirements.   

240. Whilst the site adjoins the National Park to the east, Policy SS14 and the 
concept masterplan make it clear that built development will be well set back 
from this boundary by a significant area of recreational greenspace.  

241. Main modification MM31 would correct the reference in Policy SS14 to the 
greenspace also proposed along the western boundary and provide clarity on 
the approach to a site specific flood risk assessment.  It would modify the 
concept masterplan to clarify the Public Right of Way across the site and the 
site boundary in relation to land at Oak Cottage and remove unnecessary 
prescription on access arrangements.  This modification is necessary to ensure 
that Policy SS14 and the concept masterplan are effective.   

SS15 – Land at Snails Lane, Ringwood 

242. Again, this site provides the opportunity to make an important contribution to 
the housing requirement on non Green Belt land, with a capacity of at least 100 
new homes.   

243. There are clearly a number of issues to address in bringing forward a suitable 
scheme for development on the site, given its location and immediate 
surroundings in the Blashford Lakes area to the north of Ringwood.  Detailed 
proposals will need to particularly address the potential impacts on 
internationally designated nature conservation sites including those in close 
proximity, flood risk issues and access arrangements given the narrow and 
rural nature of Snails Lane.  However, subject to the main modification 
discussed below and in association with other relevant policies, we are satisfied 
that adequate safeguards exist and that suitable mitigation can be put in place 
where necessary. 

244. Main modification MM32 would clarify the approach towards a site specific 
flood risk assessment and would modify the concept masterplan to reflect 
updated flood risk information and avoid built development on the eastern part 
of the site which is susceptible to flooding.  It would also clarify the vehicular 
access arrangements from the west, close to Salisbury Road and remove 
references to secondary and tertiary vehicle routes.  This modification is 
necessary to ensure that Policy SS15 and the concept masterplan are effective.  
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SS16 – Land to the north of Station Road, Ashford 

245. Development of the site would reduce the gap between Ashford and 
Fordingbridge.  However, it is intended to focus built development on the 
western part of the site and incorporate a substantial area of open 
land/greenspace to the east retaining important landscape features.  This will 
enable a clear sense of separation between the two settlements to be 
maintained.   

246. The site is capable of delivering at least 140 new homes and along with other 
sites in the Fordingbridge area will make a substantial contribution to the 
overall housing requirement and the provision of much needed affordable 
housing. 

247. Main modification MM33 is required to remove unnecessary prescription on 
access arrangements and reference to vehicular access from Ashford Close.  It 
is also required to clarify the approach to a site specific flood risk assessment 
and amend the concept masterplan to clarify areas susceptible to flooding and 
areas of particular landscape value.  This modification is necessary to ensure 
that Policy SS16 and the concept masterplan are effective.  

SS17 – Land at Whitsbury Road, Fordingbridge 

248. Part of the site to the north-east of Whitsbury Road has planning permission for 
145 dwellings and is currently under construction with development well 
progressed.  The remaining part of the site has capacity for at least 330 new 
homes.  It will make a substantial contribution to housing requirements.   

249. The estimated capacity of the site and the concept masterplan take account of 
landscape and nature conservation features and areas of flood risk.  The Local 
Plan ensures that the development of this site is brought forward in a co-
ordinated fashion with sites SS16 and SS18 in relation to highway 
improvements, sewer connections and open space provision.  

250. Main modification MM34 would clarify the approach to a site specific flood risk 
assessment and amend the concept masterplan to clarify areas of nature 
conservation and landscape importance, public rights of way and areas 
susceptible to flooding.  It would also remove unnecessary prescription on 
access arrangements.  It is required to ensure that Policy SS17 and the 
concept masterplan are effective.  

SS18 – Land at Burgate, Fordingbridge 

251. The Council accepts that the site could deliver at least 400 new homes (rather 
than the figure of 350 in the submitted Local Plan), taking account of the 
opportunity to accommodate residential development within the context of 
areas susceptible to flooding and landscape features.  The site would make a 
substantial contribution to meeting the housing requirement and can be 
brought forward in a co-ordinated fashion with sites SS16 and SS17 to address 
infrastructure requirements and necessary mitigation.  

252. Main modification MM35 is required to reflect evidence on the potential 
capacity of the site, to clarify the approach to the listed Lower Burgate 
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Farmhouse and its setting and to clarify the co-ordinated approach to sewer 
connections.  It is also required to clarify the concept masterplan in respect of 
areas susceptible to flooding, landscape features and the relationship between 
areas for residential development and open space and to remove unnecessary 
prescription on access arrangements.  It is necessary to ensure that Policy 
SS18 and the concept masterplan are justified and effective.  

Overall conclusion on strategic site allocations 

253. Subject to the main modifications set out above, the strategic site allocations 
are justified, effective and consistent with national policy.    

 Issue 10 – Whether the approach towards the supply and delivery of 
housing land is justified, effective and consistent with national policy  

254. The Council produced an updated version of a housing trajectory during the 
examination following discussions at the hearings and in light of further 
information being provided by site promoters (EXAM 28B).  As noted above, 
the Council subsequently acknowledged that strategic site SS18 could deliver 
at least 400 new homes.  Taking this into account, the total supply of new 
housing between 2016 and 2036 estimated by the Council is 10,474 homes.  

255. Completions between 2016 and 2019 totalled 975 homes.  As of 2019, sites 
with planning permission for ten or more dwellings had capacity to deliver 790 
homes and smaller sites with planning permission were estimated to be able to 
deliver 324 homes.  This latter figure includes a discount of 10% to provide 
some flexibility for actual numbers delivered being below that permitted.             

256. Sites allocated in the existing Local Plan Part 2 but without planning permission 
have an estimated total capacity of 666 homes.   

257. The Council has taken a pragmatic and robust view of the supply from sites 
with planning permission or allocated in the existing Local Plan and the likely 
timescales for development and completions.  We are satisfied that where such 
sites have been assessed as deliverable, there is a realistic prospect that 
housing will be delivered within five years and where they are considered to be 
developable, there is a reasonable prospect that the site will be viable for 
development at the point envisaged. 

258. Given evidence from the SHLAA, the Council’s estimate that at least 800 homes 
could be delivered on sites for ten or more dwellings allocated in the future Part 
2 Local Plan Review and Neighbourhood Plans is realistic and robust. 

259. The estimate of 77 completions per year from 2024/25 onwards (924 in total) 
on small windfall sites (less than ten dwellings) is reasonable and realistic in 
light of past trends and given the potential for rural exceptions sites and 
schemes through permitted development rights.  It avoids double counting with 
small sites already with planning permission.   

260. Taking into account adjusted figures for sites SS1, SS2 and SS18 discussed 
above, the Council’s most up to date trajectory estimates that the total 
completions in the plan period from the strategic site allocations would be at 
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least 5,995 homes3.  We are satisfied that all of the strategic site allocations 
are justified and viable and that the Council has made reasonable estimates of 
the minimum capacity for each site and realistic assumptions regarding the 
timescales for delivery and the rate of annual completions.  There is clear and 
strong interest in bringing the sites forward for development and in many 
cases, active plans to do so in the near future.   

261. The Local Plan makes it clear that the capacity figures for the strategic site 
allocations are regarded as minima and the Council recognises that subject to 
suitable schemes coming forward, the sites may be able to accommodate more 
than this minimum number of homes.  In many cases, the site promoters 
consider that the site could reasonably accommodate more than the minimum 
figure set out in the Local Plan and that completions could start earlier than the 
Council anticipates (set out in the alternative version of the trajectory EXAM 
28C).   

262. The total supply for the plan period estimated by the Council (10,474) is only 
slightly above the requirement of 10,420 homes (as amended by MM3).  
However, as noted above, there is clear potential for the strategic site 
allocations to accommodate more than the minimum estimated.  This would 
provide some additional flexibility in overall supply compared with the 
requirement.  We consider that although the flexibility in overall supply is 
limited, it is reasonable and justified given the context of the constraints that 
apply within the District in terms of identifying suitable sites, notably the Green 
Belt.  We have also taken account of the fact that the Local Plan will need to be 
reviewed well before the end of the plan period and the situation regarding 
housing requirements and supply can be re-assessed at that point.   

263. Policy 5 of the Local Plan sets out a phased approach to housing requirements 
with the annual average requirement building up over the plan period.  In 
principle this is a justified approach given the significant increase in the annual 
average housing requirement compared with the existing Core Strategy (521 
compared with 196 homes per year) and the need for delivery rates to increase 
compared with recent levels.  It also recognises the reality that in many cases 
the strategic site allocations will take time to start delivering given the 
requirements for infrastructure works and the need for the principle of site 
allocations on existing Green Belt land to be established through this Local 
Plan. 

264. We consider it appropriate however to adjust the details of the phased 
requirements to reflect actual completions so far in the plan period which have 
exceeded anticipated levels set out in the submitted Local Plan and to provide 
more realistic requirements in the short term.  Main modification MM3 would 
adjust the phased requirements to 300, 400 and 700 homes per year for the 
relevant periods and is required to ensure that the Local Plan is effective in this 
respect.  It is also required to ensure that Policy 5 is effective in setting out 
updated supply estimates from the various sources and accurately reflecting 
the potential minimum capacity on sites SS1, SS2 and SS18.   

265. Annual housing completions have fluctuated in recent years and were below 
the Core Strategy requirement between 2012 and 2016.  The Council 

 
3 With the additional adjustment of the capacity of site SS18 to at least 400 homes 
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acknowledges that in any event this requirement was based on a policy of 
restraint established through the former regional strategy and was not 
intended to meet identified needs in full.  The Council recognises that it would 
be appropriate to apply a 20% buffer when calculating the requirement for a 
five-year supply.  Completions of 266 in 2017/18 fell below even the modified 
phased requirement figure of 300.  Taking all of this into account we consider 
that there has been persistent under delivery of housing and a buffer of 20% 
should be applied.   

266. In terms of assessing a five-year supply of housing sites, it is appropriate to 
use 2020/21 as the base year, given the likely date of adoption of the Local 
Plan.  Actual and estimated completions in the plan period up to that point 
would total 1,292 compared with the requirement of 1,200 (as in MM3).  The 
basic five-year requirement from 2020/21 would be 1,900 (1x300 plus 4x400).  
Deducting the surplus of 92 completions and then applying the 20% buffer 
gives a five-year requirement of 2,170 homes.  The Council’s updated 
trajectory shows a supply of 1,807 in the five years from 2020/21 onwards.  
Based on the generally more optimistic position taken by the site promoters, 
the trajectory in EXAM 28C suggests that the supply for this period would be 
3,339.  It may be that at least in some cases this optimism in terms of the 
capacity of sites, timescales and annual rates of delivery is well founded and 
we consider it reasonable to conclude therefore that the realistic position 
regarding a five year supply is likely to fall somewhere between the two 
assessments.   

267. Rolling the situation forward to 2021/22, actual and estimated completions up 
to that point would total 1,500.  This would equal the requirement for that 
period.  The basic five-year requirement from 2021/22 would be 2,000 
(5x400).  Applying the 20% buffer gives a five-year requirement of 2,400 
homes.  The Council’s updated trajectory shows a supply of 2,366 in the five 
years from 2021/22 onwards.  The trajectory in EXAM 28C suggests that the 
supply for this period would be 3,829 using estimates provided by the site 
promoters.  Again, it is reasonable to conclude that the realistic position 
regarding a five-year supply is likely to fall somewhere between the two 
assessments.   

268. Given a degree of uncertainty over the specific capacity and timescales for 
development on the strategic site allocations, it is not absolutely clear whether 
or not there would be a five-year supply of housing sites when the Local Plan is 
adopted.  However, taking a position somewhere between the Council’s and the 

more optimistic one put forward by site promoters, we consider that on balance 
it is likely that there would be.  The situation is likely to improve noticeably in 
the following year in any case as strategic sites start to make a more 
significant contribution to the five-year supply.       

269. Taking all of the above into account the approach towards the supply and 
delivery of housing land is justified, effective and consistent with national 
policy. 
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Assessment of Legal Compliance 
270. Our examination of the legal compliance of the Local Plan is summarised below.  

271. The Local Plan has been prepared in accordance with the Council’s Local 
Development Scheme although the timescale for the examination and adoption 
of the Local Plan have slipped. 

272. Consultation on the Local Plan was carried out in compliance with the Council’s 
Statement of Community Involvement.  

273. Sustainability Appraisal has been carried out and is adequate.    

274. The HRA report sets out that an Appropriate Assessment was necessary and 
this was carried out.  The HRA concludes that the Local Plan (including main 
modifications) will not have an adverse effect on the integrity of any European 
Site either alone or in combination with other plans and projects.   

275. The Local Plan includes policies designed to secure that the development and 
use of land contribute to the mitigation of, and adaptation to, climate change.  
Examples of such policies are Policies 1, 13 and 35.  

276. The Local Plan complies with all other relevant legal requirements, including in 
the 2004 Act (as amended) and the 2012 Regulations.   

277. We have had due regard to the aims expressed in S149(1) of the Equality Act 
2010.  This has included our consideration of several matters during the 
examination including the provision for Gypsies, Travellers and Travelling 
Showpeople and housing for older people. 

Overall Conclusion and Recommendation 
278. The Local Plan has a number of deficiencies in respect of soundness for the 

reasons set out above, which mean that we recommend non-adoption of it as 
submitted, in accordance with Section 20(7A) of the 2004 Act.  These 
deficiencies have been explored in the main issues set out above. 

279. The Council has requested that we recommend main modifications to make the 
Local Plan sound and capable of adoption.  We conclude that with the 
recommended main modifications set out in the Appendix, the New Forest 
District (outside the National Park) Local Plan-Part 1: Planning Strategy 
satisfies the requirements of Section 20(5) of the 2004 Act and meets the 
criteria for soundness in the NPPF.  

Caroline Mulloy and Kevin Ward 

INSPECTORS 

This report is accompanied by an Appendix containing the Main Modifications. 
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1.0 Introduction 

1.1 This high-level review of the five-year housing land supply position within New 

Forest District Council, outside of the National Park, (NFDC) is provided by 

Pegasus Group on behalf of Renaissance Retirement Living Limited. The review 

is provided as input into the Statement of Case supporting an appeal for 44 

apartments for older persons at site of The Rise and Three Neighbouring 

Properties, Stanford Hill, Lymington. 

1.2 Whilst the following provides a robust assessment of the housing land supply 

position within the NFDC a more detailed analysis of specific sites may be 

provided at a later date. It is, therefore, possible that our position will evolve 

over the course of the appeal.  

1.3 The Council’s ‘Statement of Housing Land Supply and Housing Trajectory 2016-

2036: Position as of 1 April 2020’ (2020 HLS statement) published September 

2020 has been used as the basis for the following analysis. This assessment 

relates solely to the local planning authority area of NFDC and not the National 

Park.  
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authorities who wish to demonstrate a five-year supply of deliverable sites 

through an annual position statement or recently adopted plan.  

2.6 In the absence of an annual position statement a 5% or 20% buffer is required. 

The latter is required where there has been significant under delivery. This is 

measured via the Housing Delivery Test (HDT).  

2.7 The Council relies upon a 5% buffer based upon a recalculation of the 2019 

HDT. This is permitted where an authority adopts a new housing requirement 

figure1 between measurement periods. A letter from MHCLG identifies that 

NFDC has delivered 108% of its requirement over the previous three years. 

This is based upon the phased Local Plan housing requirement which identifies 

a lower requirement in the early plan period. The net result is that a 5% buffer 

is applied. This is an area of agreement between the two parties. 

2.8 It must, however, be recognised that this departs from the conclusions of the 

Local Plan Inspectors who note: 

“The Council recognises that it would be appropriate to apply a 20% buffer 

when calculating the requirement for a five-year supply. Completions of 266 in 

2017/18 fell below even the modified phased requirement figure of 300. Taking 

all of this into account we consider that there has been persistent under 

delivery of housing and a buffer of 20% should be applied.” (para. 265, Report 

on the Examination of the New Forest District Local Plan Part 1: Planning 

Strategy (Local Plan Inspector’s report)). 

2.9 The Council’s application of a 5% buffer and departure from the Inspector’s 

conclusions indicates it is not reliant upon the recent adoption of the Local Plan 

to demonstrate its housing requirement. If this were the case a 10% buffer 

should be applied2.  

Five-year Housing Land Supply Requirement 

2.10 The five-year housing land supply requirement based upon the analysis above 

is set out below: 

 
1 Para. 18 Housing Delivery Test Measurement Rulebook.  
2 NPPF, paragraph 73 
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• Baseline requirement – 1,900 dwellings 

• Under-supply – 0 dwellings 

• Buffer 5% - 95 dwellings 

• Five-year housing land supply requirement – 1,995 dwellings 

2.11 The 2020 HLS statement identifies a requirement of 1,908 dwellings. This is a 

difference of 87 dwellings. The reason for the difference is that the Council 

removes 83 dwellings from the five-year requirement based upon its 

exceedance of the minimum requirement over the plan period to date3. This is 

incorrect and an area of disagreement.  

2.12 The Council argues that because the NPPF and Planning Practice Guidance 

(PPG) do not argue against taking past over-supply into account it can be 

deducted. The PPG does address over-supply. In answering the question ‘How 

can past over-supply of housing completions against planned requirements be 

addressed?’ the PPG states: 

“Where areas deliver more completions than required, the additional supply 

can be used to offset any shortfalls against requirements from previous years.” 

(PPG 68-032-20190722) 

2.13 This clearly identifies over-supply should be used to address shortfalls from 

previous years only. It does not identify it should be used to off-set future 

requirements. If this were intended the PPG would state this within its response 

to this question.  

2.14 Furthermore, the Council’s position is contrary to its own plan policy which 

states that the housing requirement is a minimum. It therefore stands to 

reason that the requirement is a minimum to exceed, rather than a maximum 

cap. Finally, due to the phased nature of the requirement it acts as a discount 

in the early years of the plan period. The annualised requirement is 521dpa. 

To remove over-supply based upon a reduced requirement is perverse and 

would be contrary to the NPPF requirement to boost the supply of homes 

(paragraph 59). 

  

 
3 See table 2.1 
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3.0 Housing Supply 

3.1 The NPPF requires local planning authorities to; “…identify and update annually 

a supply of specific deliverable sites sufficient to provide a minimum of five 

years’ worth of housing against their housing requirement…” (para. 73, our 

emphasis).  

3.2 The NPPF glossary confirms that: 

“To be considered deliverable, sites for housing 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. In particular: 

a) sites which do not involve major development and have 

planning permission, and all sites with detailed planning 

permission, should be considered deliverable until permission 

expires, unless there is clear evidence that homes will not be 

delivered within five years (for example because they are no 

longer viable, there is no longer a demand for the type of units 

or sites have long term phasing plans). 

b) where a site has outline planning permission for major 

development, has been allocated in a development plan, 

has a grant of permission in principle, or is identified on a 

brownfield register, it should only be considered 

deliverable where there is clear evidence that housing 

completions will begin on site within five years.” (NPPF 

Glossary, our emphasis).  

3.3 This new definition of deliverable supersedes earlier versions of the NPPF and 

was effective upon its publication. The following assessment of the deliverable 

supply is solely against this definition, rather than referring to previous appeal 

decisions or those of the courts which relate to earlier definitions of deliverable. 

The starting point has been the Council’s 2020 HLS statement. 

3.4 In relation to major development (10 or more homes) the only sources of 

supply which should be included are those which benefit from either full or 
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reserved matters approval or where there is robust clear evidence that the 

following sites will come forward; 

• Outline planning permission for major development; 

• Development plan allocations; 

• Permission in principle; or 

• Identified on a brownfield register. 

3.5 The new definition of ‘deliverable’ places far greater emphasis upon the Council 

to provide robust evidence regarding housing delivery from the above sources. 

The PPG (ID 68-007-20190722) provides guidance upon what may constitute 

clear evidence, this includes;  

• current planning status – including progress towards approved reserved 

matters or a planning performance agreement setting timescales for 

approval of reserved matters and discharge of conditions; 

• firm progress towards submission of an application – such as written 

agreement between the local planning authority and site developer in 

relation to anticipated start and build-out rates; 

• firm progress with site assessment work; and 

• clear information relating to viability, ownership constraints or infrastructure 

provision – such as successful participation in bids for large-scale 

infrastructure. 

3.6 The Council’s supply analysis identifies a deliverable supply of 2,332 dwellings 

over the five-year period 1st April 2020 to 31st March 2025. This is disputed. 

The main area of dispute at this stage relates to the Strategic Site Allocations 

(SSAs).  

3.7 This Council’s five-year supply is made up of the following sources: 

• Existing Large Commitments (Permissions and Allocations) – 437 dwellings 

• Permissioned Small Sites (1-9 Dwellings) – 308 dwellings 

• Strategic Site Allocations – 1,510 dwellings 

• Windfalls – 77 dwellings 

3.8 At this stage we have not assessed Permissioned Small Sites or Windfalls and 

as such we currently rely on the Council’s evidence for these sources of supply. 

This should not, however, be construed as agreement to the figures which may 





 
 
 
 
 

 
22 December 2020 | MG | P19-2758  Page | 8 
 

3.13 It is notable that the evidence upon which the Inspectors based this view4 is 

now more than a year old, being dated July 2019. The Inspectors also did not 

seek to identify the actual level of deliverable supply within New Forest. It is, 

therefore, unclear which SSAs they considered would deliver. Furthermore, 

other than in relation to the concept of deliverability of the SSAs the Council 

themselves do not appear to rely upon the Inspectors report.  

3.14 This lack of reliance is highlighted by the fact that they apply a 5% buffer as 

opposed to the 10% buffer required by the NPPF, or the 20% buffer advocated 

by the Inspectors. They have provided an updated trajectory within the 2020 

HLS statement.  

3.15 Given the lack of certainty regarding the Inspector’s conclusions, the departure 

from the evidence provided to the examination and the passage of time it is 

considered appropriate that the SSAs are re-examined. Three supply scenarios 

have been developed to consider the potential supply from this source. 

Scenario 1 – Examination trajectory 

3.16 The 2020 HLS statement amends the trajectory presented to the Local Plan 

Inspectors by suggesting earlier and enhanced rates of delivery from a 

significant number of sites, this is illustrated in appendix 1. The 2020 HLS 

provides no further evidence to support these departures from the evidence 

provided to the Local Plan Inspectors.  

3.17 This scenario applies the same trajectory for the SSAs as set out within the 

examination evidence (Exam28B NFDC Housing Trajectory, July 2019). The 

analysis is provided in appendix 1. The net impact is a reduction of 295 

dwellings from this source of supply compared to the 2020 HLS statement. This 

scenario identifies a supply of 1,215 dwellings from this source. 

Scenario 2 – Examination site delivery assumptions 

3.18 The Council also submitted a methodology for its site delivery assumptions to 

the examination (Exam28A) ‘NFDC methodology to establish a plausible date 

of housing completions’, dated July 2019. This document outlined several 

assumptions in relation to lead-in times for a start on site. The assumptions 

 
4 Examination document Exam28B NFDC Housing Trajectory 
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were, based upon a June 2020 adoption of the Local Plan, and suggested that 

a fully implementable permission (including completed s.106 and reserved 

matters) could be achieved by: 

• March 2020 where the site is not Green Belt and already at reserved matters 

stage 

• March 2021 where application is well advanced including pre-app 

• March 2022 for all others, or the date indicated by the promoter if later 

First completions would take place: 

• 2 years after PP date where a house builder is already in place contractually 

• 3 years after PP date if there is not a house builder involved. 

3.19 The 2020 HLS statement does not adhere to these timescales. This scenario 

applies the above timescales, taking account of the status of sites. On sites 

with no perceptible or limited progress a further 6-month period is added to 

the timescale to achieve a fully implementable permission. This additional time 

takes account of the passage of time since the adoption of the Local Plan and 

provides an optimistic but potentially achievable timescale to achieve a 

permission. The scenario therefore assumes the following: 

Fully implementable permission achieved by: 

• Date identified on relevant permission 

• March 2021 for submitted detailed permissions, unless otherwise stated 

• September 2021 where application is at outline or other progress identified 

• September 2022 for all others 

First completions would take place: 

• 2 years after PP date where a house builder is already in place contractually 

• 3 years after PP date if there is not a house builder involved. 

3.20 The above assumptions are considered optimistic. This optimism is further 

enhanced by our assumption in this scenario that a house builder is already 

contractually involved in all sites. This is unlikely to be the case, further 

investigation could therefore reduce rates of delivery from this source. Our 

initial analysis is included in appendix 2.  

3.21 The application of the above timescales reduces the supply from the SSAs by 
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545 dwellings to 965 dwellings over the five-year period.  

Scenario 3 – NPPF definition of deliverable 

3.22 The final scenario applies the deliverability tests set out within the NPPF annex. 

In terms of the SSAs the main issue is the lack of clear evidence that sites 

which are either allocations or allocations benefitting from outline permission 

will deliver within the five-year period. The analysis is provided in appendix 3 

of this report. 

3.23 Our analysis applying the NPPF test indicates 1,357 dwellings should be 

removed from the supply due to the lack of clear evidence regarding delivery. 

This reduces this source of supply to just 153 dwellings. 
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years under any of the scenarios tested.  

5.0 Conclusions 

5.1 Based upon the information provided in the 2020 HLS statement and our 

analysis the Council is unable to demonstrate a deliverable five-year housing 

land supply under any of the scenarios tested. Due to the lack of a five-year 

housing land supply the policies which would be most important for 

determining a planning application for residential development should be 

considered out of date (NPPF, para. 11). 

5.2 Scenario 3 is considered the most appropriate scenario upon which to base the 

deliverable housing land position of NFDC. This is due to the changes in the 

evidence base and passage of time since the housing land supply position was 

presented to the Local Plan Inspectors, the uncertainty within the Inspectors 

report and the fact the Council has sought to deviate from the Inspectors 

conclusions, except where it assists their case. We therefore conclude the 

deliverable supply is just 2.41 years. 

5.3 It must be recognised that all the presented scenarios are likely to be 

optimistic. This is because, at this stage, we have not sought to challenge 

certain elements of the supply. Nor have we factored in any impact of Covid-

19 on the supply. Both are likely to further erode the Council’s current housing 

land supply position. 
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Summary 
 

 

Introduction 

 

1. Justin Gardner Consulting (JGC) have been commissioned by New Forest District Council to 

develop a series of demographic projections for each of three geographic sub-areas of the New 

Forest district comprising the local plan area outside of the New Forest National Park. The study also 

reviews the projected growth in the older population of the area, and the likely future need for 

housing and other forms of sheltered or care accommodation for older people. 

 

2. The map below shows the geographical extent of the study area and the three sub-areas within the 

planning authority area. For clarity, the three sub-areas used in analysis are: 

 

• Avon Valley & Downlands 

• South Coastal Towns 

• Totton & the Waterside 

 

Figure 1: Map of New Forest sub-areas used in analysis 

 

 

Population Trends 

 

3. Analysis of past trend data reveals that the population of the New Forest (planning authority area) 

has grown fairly modestly over the past decade (2005-15); over this period the population grew by 

4.4%, compared with 9% regionally and 8% nationally. The South Coastal Towns sub-area saw 

stronger population growth than other areas, increasing by 7.4% over the decade. 
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4. Population growth in the district is largely driven by net in-migration; the district consistently seeing a 

negative level of natural change (i.e. more deaths than births). The negative natural change is driven 

by the older age structure in the area, which saw 27% of the population aged 65 and over in 2015 (in 

the planning authority area) – this proportion is substantially above that seen in either the South East 

(19%) or England (18%). The age profile of the South Coastal Towns is particularly ‘old’, with 36% of 

the population being aged 65 and over. 

 

5. Further analysis shows that the older person population has grown substantially over the decade to 

2015; the population aged 65 and over increasing by 23%, against a backdrop where total 

population growth was only 4.4% 

 

New Forest Demographic Projections 

 

6. The main analysis in this report was to develop a series of projections linked to different 

assumptions. Three projections were developed, two based on demographic-trends and one linking 

to the Council’s housing trajectory. For all of these projections a full set out outputs around 

population growth, age structure, the components of population change, household growth and 

housing need has been provided. The projections covered the period from 2016 to 2036. 

 

7. The first projection linked to the assumptions in the 2014-based subnational population projections 

(SNPP). It was observed that ONS are projecting for population growth to be somewhat above past 

trends, with assumptions about future migration also being higher than has typically been observed 

in the past. Overall, this scenario (PROJECTION 1A) showed population growth of 18,900 people 

across the district (excluding the National Park) and 11,700 additional households (which would 

translate into a need for 601 additional dwellings each year). Population and household growth was 

projected to be particularly strong in the Totton & the Waterside area. 

 

8. The second projection (PROJECTION 1B), looked at past trends in population growth (2005-15) and 

modelled data on the assumption that these average trends would be repeated in the future. This 

projection shows a more modest increase in the population and a greater focus on population growth 

in the South Coastal Towns sub-area. In terms households, this projection suggested a more even 

split of growth and housing need (relative to the current number of households in each area). 

Overall, this scenario suggested a need for around 483 dwellings per annum. 

 

9. The final projection (PROJECTION 2) used information from the Council’s housing trajectory to 

model what level of population growth might occur if housing delivery comes forward as expected. 

Across the planning authority area, this projection sees population growth somewhere in-between 

that shown by the two trend-based projections, but with some notable year-on-year variations. 

Overall, this scenario projects a population growth of around 14,900 people, with housing delivery of 

around 10,600 dwellings, or 530 dwellings per annum. 

 

10. The figure and table below show a) a comparison of the population growth in each of the scenarios 

(plus a past trend analysis) and b) estimates of the housing need associated with each scenario and 

by sub-area. Figures are all for the New Forest planning authority area (i.e. excluding that part of the 

district that falls in the National Park). 
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13. The main analysis focussed on looking at future need for specialist housing (sheltered/extra-care) 

linked to the projections developed in this report. Using assumptions from the Housing and Learning 

Information Network (Housing LIN) it was estimated that there is a need for 2,175 additional units of 

older person specialist accommodation (in a C3 use class) in the 2016-36 period, along with 970 

registered care bedspaces (C2 use class) – the first of these figures represents around a fifth of the 

housing being proposed through the housing trajectory. 

 

Figure 4: Projected need for specialist housing for older persons by sub-area (2016-

36) 

 
Avon Valley & 

Downlands 

South Coastal 

Towns 

Totton & the 

Waterside 

New Forest 

(ex. NP) 

Sheltered – affordable 156 202 361 719 

Sheltered – market 246 318 570 1,134 

Extra-care – affordable 44 56 101 201 

Extra-care – market 26 34 61 121 

Total (ex. Reg. care) 472 610 1,093 2,175 

Registered care 203 342 425 970 

TOTAL 675 952 1,519 3,146 

Source: Demographic projections and Housing LIN 
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1. Introduction 
 

 

1.1 Justin Gardner Consulting (JGC) have been commissioned by New Forest District Council to 

develop a series of demographic projections for each of three geographic sub-areas of the New 

Forest district comprising the local plan area outside of the New Forest National Park. The study also 

reviews the projected growth in the older population of the area, and the likely future need for 

housing and other forms of sheltered or care accommodation for older people. 

 

1.2 Two main types of projection have been developed, the first being based on trend data using then 

latest information from the Office for National Statistics (ONS) and the second based on the 

proposed submission draft local plan housing target (and the phasing of this target). As will be seen 

in the analysis to follow, two ‘trend-based’ projections have been developed, along with one linked to 

the housing trajectory. 

 

1.3 All projections have been developed for the period 2016-2036, to be consistent with the emerging 

Local Plan. Full spreadsheets of data have been provided to the Council with detailed information for 

each year and by sex/single year-of-age. This report contains key outputs from the projections, 

including: 

 

• Age and sex breakdowns 

• Estimates of the components of population change (i.e. migration and natural change (births minus 

deaths) 

• Estimated household growth and dwelling need (linked to the trend-based projections) 

• Data separately for each of the three sub-areas (as well as indicative information for the National 

Park part of the District in the case of trend-based projections) 

 

1.4 The map below shows the geographical extent of the study area and the three sub-areas within the 

planning authority area. The map also shows the full extent of the National Park and Census Output 

Areas (OAs) that are either partially or fully within the sub-areas. One of the difficulties in studying 

National Parks is that the geographies do not align to standard statistical areas. Hence some 

detailed mapping was undertaken to consider the relationship between OAs and the three sub-

areas, with a further estimate of the proportion of the population in ‘partial’ OAs being developed to 

enable estimates of population (and other characteristics) to be developed at a sub-area level. 

 

1.5 It is considered that this method should provide a reasonably accurate view of the population profile 

in each area. To assist with this, the OA analysis has also ensured a consistency between ONS mid-

year population estimates (MYE) for both the New Forest District and the New Forest National Park 

(including looking at OAs outside of the District boundary). Hence all trend data has been 

consolidated to published data to ensure a consistency of approach across locations. 
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Figure 1.1: Map of New Forest sub-areas used in analysis 
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Figure 2.5: Components of population change, mid-2005 to mid-2015 – New Forest (local authority 

area) 

Year 
Natural 

change 

Net internal 

migration 

Net 

international 

migration 

Other 

changes 

Other 

(unattributable) 

Total 

change 

2001/2 -489 1,608 187 12 -229 1,089 

2002/3 -572 1,286 205 -23 -235 661 

2003/4 -486 1,064 139 43 -247 513 

2004/5 -635 1,178 364 -1 -252 654 

2005/6 -432 1,094 411 19 -246 846 

2006/7 -370 1,154 277 -28 -254 779 

2007/8 -478 944 248 13 -227 500 

2008/9 -443 1,353 218 -1 -243 884 

2009/10 -343 926 531 10 -233 891 

2010/11 -366 775 297 7 -247 466 

2011/12 -424 871 154 -8 0 593 

2012/13 -443 947 144 32 0 680 

2013/14 -462 930 342 35 0 845 

2014/15 -731 599 241 7 0 116 

Source: ONS 

 

Population age structure 

 

2.10 The table below shows the population profile of New Forest (ex. NP) in five-year age bands 

compared with a range of other areas. The data shows a relatively old age structure with particularly 

notable differences from ages 60 onwards. 
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Figure 2.6: Population profile (2015) 

 
New Forest (ex. NP) Hampshire South East England 

Population % of population % of population % of population % of population 

Age 0-4 7,370 5.0% 5.7% 6.1% 6.3% 

Aged 5-9 7,775 5.3% 6.0% 6.2% 6.1% 

Aged 10-14 7,493 5.1% 5.6% 5.6% 5.5% 

Aged 15-19 7,603 5.2% 5.8% 5.9% 5.9% 

Aged 20-24 6,730 4.6% 5.1% 6.1% 6.6% 

Aged 25-29 7,065 4.8% 5.5% 6.0% 6.9% 

Aged 30-34 6,778 4.6% 5.6% 6.2% 6.8% 

Aged 35-39 7,119 4.9% 5.8% 6.3% 6.3% 

Aged 40-44 8,786 6.0% 6.8% 6.8% 6.6% 

Aged 45-49 9,952 6.8% 7.4% 7.3% 7.1% 

Aged 50-54 10,764 7.4% 7.6% 7.2% 7.0% 

Aged 55-59 9,769 6.7% 6.6% 6.1% 6.0% 

Aged 60-64 9,560 6.5% 5.8% 5.4% 5.3% 

Aged 65-69 11,202 7.6% 6.4% 5.8% 5.5% 

Aged 70-74 8,906 6.1% 4.8% 4.3% 4.1% 

Aged 75-79 7,233 4.9% 3.8% 3.4% 3.3% 

Aged 80-84 5,806 4.0% 2.8% 2.6% 2.4% 

Aged 85+ 6,525 4.5% 2.9% 2.7% 2.4% 

All Ages 146,437 100.0% 100.0% 100.0% 100.0% 

Source: ONS mid-year population estimates 

 

2.11 The differences between New Forest and other areas can more clearly be seen in the figure below. 

This identifies a relatively low proportion of the population aged about 20 to 39 and higher 

proportions for all age bands from about 60 upward. 
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Figure 2.9: Population profile (2015) – summary age bands 

 

Avon Valley 

& 

Downlands 

South 

Coastal 

Towns 

Totton & the 

Waterside 

New Forest 

(ex. NP) 

New Forest 

NP 
District total 

Age under 16 17.9% 13.6% 18.1% 16.5% 14.2% 16.1% 

Aged 16-64 56.8% 50.8% 60.5% 56.4% 55.7% 56.3% 

Aged 65+ 25.3% 35.7% 21.5% 27.1% 30.0% 27.6% 

All Ages 100.0% 100.0% 100.0% 100.0% 100.0% 100.0% 

Source: ONS mid-year population estimates 

 

Age structure changes 

 

2.14 The table and figure below show population change by age (again for the 2005-15 period). This 

generally identifies the greatest increases to be in older age groups (aged 65 and over) along with 

some notable population declines (particularly in the 30-44 age group). 

 

Figure 2.10: Population change by age (2005-15) – 5-year age bands (New Forest 

(ex. NP)) 

 
Population 

(2005) 

Population 

(2015) 
Change % change 

Age 0-4 6,659 7,370 711 10.7% 

Aged 5-9 7,725 7,775 50 0.6% 

Aged 10-14 8,600 7,493 -1,107 -12.9% 

Aged 15-19 8,194 7,603 -591 -7.2% 

Aged 20-24 5,954 6,730 776 13.0% 

Aged 25-29 6,133 7,065 932 15.2% 

Aged 30-34 7,605 6,778 -827 -10.9% 

Aged 35-39 9,431 7,119 -2,312 -24.5% 

Aged 40-44 10,375 8,786 -1,588 -15.3% 

Aged 45-49 9,406 9,952 546 5.8% 

Aged 50-54 9,015 10,764 1,749 19.4% 

Aged 55-59 10,212 9,769 -443 -4.3% 

Aged 60-64 8,682 9,560 879 10.1% 

Aged 65-69 7,897 11,202 3,305 41.8% 

Aged 70-74 7,467 8,906 1,439 19.3% 

Aged 75-79 6,647 7,233 585 8.8% 

Aged 80-84 5,666 5,806 140 2.5% 

Aged 85+ 4,613 6,525 1,912 41.4% 

All Ages 140,282 146,437 6,155 4.4% 

Source: ONS mid-year population estimates 

 

2.15 This information has again been summarised into three broad age bands to ease comparison. The 

table below shows a decrease in the number of children living in the District (reducing by about 3%) 

along with a modest decrease in the ‘working-age’ population. The key driver of population growth 

has therefore been in the 65 and over age group, which between 2005 and 2015 saw a population 

increase of about 7,400 people; this age group increasing in size by 23% over the decade. 
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Figure 2.11: Change in population by broad age group (2005-15) – New Forest (ex. 

NP) 

 2005 population 2015 population Change % change 

Under 16 24,758 24,131 -627 -2.5% 

16-64 83,233 82,635 -598 -0.7% 

65+ 32,291 39,671 7,380 22.9% 

TOTAL 140,282 146,437 6,155 4.4% 

Source: ONS mid-year population estimates 

 

2.16 The series of tables blow shows the same information for each of the three sub-areas, plus the 

National Park area of the New Forest District and an overall District-wide change in the population 

structure. All areas see a notable increase in the population aged 65 and over, and with the 

exception of the South Coastal Towns, a decline in the population aged 16-64 has been observed. 

The difference between the South Coastal Towns and other areas looks to have been driven by the 

overall higher level of population growth observed by ONS in their MYE. 

 

Figure 2.12: Change in population by broad age group (2005-15) – Avon Valley & 

Downlands 

 2005 population 2015 population Change % change 

Under 16 4,804 4,855 50 1.0% 

16-64 15,886 15,421 -465 -2.9% 

65+ 5,715 6,885 1,169 20.5% 

TOTAL 26,406 27,161 755 2.9% 

Source: ONS mid-year population estimates 

 

Figure 2.13: Change in population by broad age group (2005-15) – South Coastal 

Towns 

 2005 population 2015 population Change % change 

Under 16 6,890 6,877 -14 -0.2% 

16-64 24,979 25,739 760 3.0% 

65+ 15,344 18,073 2,729 17.8% 

TOTAL 47,213 50,689 3,476 7.4% 

Source: ONS mid-year population estimates 

 

Figure 2.14: Change in population by broad age group (2005-15) – Totton & the 

Waterside 

 2005 population 2015 population Change % change 

Under 16 13,063 12,400 -663 -5.1% 

16-64 42,368 41,474 -894 -2.1% 

65+ 11,232 14,714 3,482 31.0% 

TOTAL 66,663 68,588 1,924 2.9% 

Source: ONS mid-year population estimates 
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Figure 2.15: Change in population by broad age group (2005-15) – New Forest NP 

 2005 population 2015 population Change % change 

Under 16 5,035 4,637 -398 -7.9% 

16-64 19,313 18,165 -1,148 -5.9% 

65+ 7,793 9,783 1,991 25.5% 

TOTAL 32,141 32,586 445 1.4% 

Source: ONS mid-year population estimates 

 

Figure 2.16: Change in population by broad age group (2005-15) – New Forest 

District 

 2005 population 2015 population Change % change 

Under 16 29,793 28,768 -1,025 -3.4% 

16-64 102,546 100,800 -1,746 -1.7% 

65+ 40,084 49,455 9,371 23.4% 

TOTAL 172,423 179,023 6,600 3.8% 

Source: ONS mid-year population estimates 

 

Past household growth 

 

2.17 The final analysis looks at changes in the number of households in each area. Unlike with the 

population data, ONS do not provide annual figures that can be split down into smaller sub-areas. 

Hence the analysis looks at changes of the decade between the 2001 and 2011 Census. Again a 

comparison has been made with other areas. 

 

2.18 The analysis shows that between 2001 and 2011, the number of households in the New Forest (ex. 

NP) increased by around 4,500 – this is a 7.7% increase. This level of increase is slightly lower than 

observed in other areas, although the difference between locations is less stark than the 

comparisons for population growth (albeit the analysis has studied a different period). 

 

2.19 At a smaller area level, the analysis shows the strongest household growth to have been in the 

South Coastal Towns (8.7%) and the lowest in Avon Valley & Downlands (5.1%). The National Park 

area of the New Forest however saw even more modest household growth; the number of 

households shown to have increased by just 2.6% of the decade. 
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Figure 2.17: Change in number of households (2001-11) 

 
2001 

households 

2011 

households 
Change % change 

Avon Valley & Downlands 10,846 11,395 549 5.1% 

South Coastal Towns 21,453 23,328 1,875 8.7% 

Totton & the Waterside 26,465 28,559 2,094 7.9% 

New Forest (ex. NP) 58,764 63,282 4,518 7.7% 

New Forest NP 13,208 13,557 349 2.6% 

New Forest total 71,972 76,839 4,867 6.8% 

Hampshire 502,706 545,254 42,548 8.5% 

South East 3,287,489 3,555,463 267,974 8.2% 

England 20,451,427 22,063,368 1,611,941 7.9% 

Source: 2001 and 2011 Census 

 

Summary 

 

2.20 Analysis of past trend data reveals that the population of the New Forest (planning authority area) 

has grown fairly modestly over the past decade (2005-15); over this period the population grew by 

4.4%, compared with 9% regionally and 8% nationally. The South Coastal Towns sub-area saw 

stronger population growth than other areas, increasing by 7.4% over the decade. 

 

2.21 Population growth in the district is largely driven by net in-migration; the district consistently seeing a 

negative level of natural change (i.e. more deaths than births). The negative natural change is driven 

by the older age structure in the area, which saw 27% of the population aged 65 and over in 2015 (in 

the planning authority area) – this proportion is substantially above that seen in either the South East 

(19%) or England (18%). The age profile of the South Coastal Towns is particularly ‘old’, with 36% of 

the population being aged 65 and over. 

 

2.22 Further analysis shows that the older person population has grown substantially over the decade to 

2015; the population aged 65 and over increasing by 23%, against a backdrop where total 

population growth was only 4.4% 
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3. New Forest Demographic Projections 
 

 

Introduction 

 

3.1 As part of this assessment a number of projections to assess how the population might change 

under different assumptions have been run. Three core projections have been developed (two based 

on demographic trends and one based on linking population growth to a housing trajectory. Core 

outputs from these projections are provided in this section with a summary of the projections being 

listed below – more detailed information has been provided to the Council in spreadsheet form: 

 

• PROJECTION 1A (Demographic-based – linked to the latest (2014-based) subnational population 

projections (SNPP) and 2014-based CLG household projections); 

• PROJECTION 1B (Demographic-based – linked to population growth trends in the 10-year period 

from 2005-15); and 

• PROJECTION 2 (Housing Trajectory – based on a phased housing trajectory distributed by sub-

area) 

 

3.2 Two different trend-based projections have been run as it is difficult to provide an accurate sub-area 

projection in the absence of information about past components of population change (particularly 

migration). Hence Projection 1A assumes the migration rates in the SNPP (suitably adjusted for age 

structure differences) with Projection 1B linking to the actual level of population growth seen in the 

past. 

 

3.3 As will be seen, the trend-based assumptions used can have a significant impact on the outputs; this 

is particularly the case in the South Coastal Towns where the older age structure leads to lower 

levels of population growth (due to the excess of births over deaths) but where this area has seen 

the strongest growth over the past 10-years. The two trend-based projections should therefore be 

viewed as a range although for the purposes of this study it is considered that the housing trajectory 

projection should be the main projection used when assessing the study outputs.  

 

Methodology 

 

3.4 The methodology used to determine population and household growth is based on a fairly standard 

population projection methodology consistent with the methodology used by ONS and CLG in their 

population and household projections. Essentially the method establishes the current population and 

how will this change in the period from 2016 to 2036. This requires working out how likely it is that 

women will give birth (the fertility rate); how likely it is that people will die (the death rate) and how 

likely it is that people will move into or out of each area. These are the principal components of 

population change and are used to construct population projections. The figure below shows the key 

stages of the projection analysis through to the assessment of housing requirements. 
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Figure 3.1: Overview of Projection Methodology 

 

 

 

 

3.5 For the projection linked to housing targets, the methodology essentially works in reverse; with a 

housing figure inserted at the bottom and the modelling working back to the size of population 

expected for this level of housing to be occupied. 

 

3.6 The series of analyses below describe some of the key inputs to the modelling, before continuing to 

show key outputs from the three scenarios developed. 

 

Fertility and Mortality Rate Assumptions 

 

3.7 For modelling of fertility and mortality the rates contained within the ONS 2014-based subnational 

population projections (SNPP) for New Forest District have been used. Given that the planning 

authority area of the District contains about 82% of the total population, it seems reasonable to 

assume that the District-wide assumptions will also broadly apply to this area. 

 

3.8 Adjustments for smaller areas were also considered (based on looking at ONS Output Area birth and 

death statistics), however there was no strong evidence that either fertility or mortality could be 

expected to vary substantially from the District-wide position in terms of the rates for any given age 

group; this is particularly the case for the forward projections where there is clearly some uncertainty. 

That said, it is not considered that birth or death rates will be the main driver of population change 

moving forward. 
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3.12 When projecting migration patterns for the various projection scenarios the migration profile has 

been used along with adjusted levels of in- and out-migration to match the requirements of each 

scenario (e.g. when testing what level of migration is required to support the level of housing growth 

suggested in the trajectory). This approach has consistently been adopted across all analysis. 

 

Institutional Population 

 

3.13 Modelling the data using assumptions about birth/death rates and migration, leads to estimates of 

how the population profile will change in the future; from this, estimates of likely household growth 

can be determined. Prior to converting population into households, an estimate of the number of 

people who live in institutional accommodation needs to be estimated. This approach is used to 

ensure consistency with the method used by CLG in developing their household projections. 

Consistent with the approach taken by CLG, the projections for New Forest use 2011 Census data 

(which in this case has been split down into the 3 sub-areas plus the National Park). 

 

3.14 The table below shows the number of people living in institutional accommodation in each sub-area. 

This shows that relative to population, the National Park area has some of the highest numbers. In 

projecting the institutional population forward, it has been assumed that the number of people aged 

up to 74 will remain the same and that the proportions of the population aged 75 and over will be 

roughly constant. This approach is consistent with that used by CLG in their projections. 

 

Figure 3.3: Institutional population by sex (2011) 

 Male Female Total 

Avon Valley & Downlands 190 276 466 

South Coastal Towns 253 641 894 

Totton & the Waterside 280 317 597 

New Forest (ex. NP) 724 1,234 1,957 

New Forest NP 440 573 1,014 

New Forest total 1,164 1,807 2,971 

Source: 2011 Census 

 

3.15 The estimated size of the institutional population (by age/sex) in each year of the projection is 

removed from the total population to give a household population; this is then taken forward into the 

analysis of household growth. The institutional population is however included in all population data 

presented in this report, unless otherwise indicated. For example, all population data presented in 

the tables in Appendix 2 includes both the household and institutional population. 

 

Household Growth (Household Representative Rates (HRRs)) 

 

3.16 Having studied the population size and the age/sex profile of the population the next step in the 

process is to convert this information into estimates of the number of households in the area. To do 

this the concept of household representative rates (HRRs) is used. HRRs can be described in their 

most simple terms as the number of people who are counted as head of household (or in this case 

the more widely used Household Reference Person (HRP)). 
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3.17 On the 12th June 2016, CLG published a new set of (2014-based) household projections – the 

projections contain two core analyses. The Stage 1 household projections project household 

formation based on data from the 1971, 1981, 1991, 2001 and 2011 Censuses with outputs for age, 

sex and marital status. For younger age groups (aged under 30) greater weight was given in the 

CLG projections methodology to shorter-term trends, although for all age groups the methodology 

takes account of a combination of longer- and shorter-term trends. 

 

3.18 The Stage 2 household projections consider household types and the methodology report 

accompanying the projections is clear that these projections are based on just two data points – from 

the 2001 and 2011 Census. Overall outputs on total household growth are constrained to the totals 

from the Stage 1 Projections. This means that both sets of projections show the same level of overall 

household growth (when set against the last set of SNPP) but some of the age specific assumptions 

differ. Differences can however occur between the Stage 1 and 2 headship rates when modelled 

against different population projections (due to differences in the age structure). 

 

3.19 Overall, it is considered that the Stage 1 projections should be favoured over the Stage 2 figures for 

the purposes of considering overall household growth; this is for two key reasons: a) the Stage 1 

figures are based on a long-term time series (dating back to 1971 and using 5 Census data points) 

whereas the Stage 2 figures only look at two data points (2001 and 2011) and b) the Stage 2 figures 

are constrained back to Stage 1 values, essentially meaning that it is the Stage 1 figures that drive 

overall estimates of household growth in the CLG household projections themselves. The analysis to 

follow therefore focuses on Stage 1 figures. 

 

3.20 The figure below shows how the Stage 1 and Stage 2 data differs for different age groups. It is 

evident from the analysis that HRRs amongst households in their late 20s and early 30s fell slightly 

over the 2001-11 decade (albeit a continuation of the trend seen back to 1991). The (Stage 1) 

projections are however showing that formation will generally increase in the future. The 2014-based 

household projections also generally expect household formation rates amongst older age groups to 

fall over time. Given improving life expectancy this ‘trend’ looks to be reasonable (as it would be 

expected that more people would remain living as couples). 
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3.21 For individual sub-areas in the New Forest, the Stage 1 figures are used as a start point, and these 

were then adjusted to reflect the number of households in each area. Estimates of households (in 

2016) were based on a combination of 2011 Census data, combined with likely growth given 

population change in the 2011-15 period and a further projection of growth based on housing 

delivery from 2015-16. Moving forward, it is assumed that all age groups will see HRRs change in 

the same proportions as shown by the district-wide projections. 

 

3.22 The table below shows the estimated number of households in each sub-area in 2016, along with 

estimated of the household population and hence average household sizes. The figures for the 

National Park area of the New Forest should be seen as indicative as no information about housing 

completions was used in the analysis, estimated figures for 2016 therefore being based on rolling 

forward the 2014-based SNPP (as used in PROJECTION 1A). 

 

Figure 3.5: Estimated households, household population and average household 

size (2016) 

 Households 
Household 

population 

Average 

household size 

Avon Valley & Downlands 11,656 26,702 2.29 

South Coastal Towns 23,920 49,821 2.08 

Totton & the Waterside 29,226 67,541 2.31 

New Forest (ex. NP) 64,802 144,063 2.22 

New Forest NP 13,965 31,709 2.27 

New Forest total 78,767 175,772 2.23 

Source: Demographic Projections 

 

Vacant Dwellings 

 

3.23 The information about household population and HRRs can be brought together to estimate how the 

number of households will change in the future. To convert households into dwellings the data 

includes an uplift to take account of vacant homes. This has been based on 2016 Council Tax 

Register (CTR) data with a summary of the key statistics shown below. This shows that the total 

number of dwellings is some 4.0% higher than the number of occupied homes (which is taken as a 

proxy for households) and hence household growth figures are uplifted by around 4.0% to provide an 

estimate of housing need. It is assumed that such a level of vacant homes will allow for movement 

within the housing stock and includes an allowance for second homes. 

 

Figure 3.6: Vacant homes (Council Tax data) 

 New Forest District 

Dwellings 81,094 

Second Homes 1,718 

Other vacant homes 1,401 

Total vacant 3,119 

Total occupied 77,975 

Vacancy allowance 4.0% 

Source: CLG 
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3.24 To provide vacancy rate information for each of the three sub-areas (and the National Park), data 

has been drawn from the 2011 Census (data about occupied household spaces). This data has then 

been adjusted to take account of the overall vacancy rate derived from CTR data. The estimated 

proportions of vacant homes (as used in analysis) are shown below: 

 

• Avon Valley & Downlands – 3.2% 

• South Coastal Towns – 5.8% 

• Totton & the Waterside – 1.8% 

• New Forest NP – 6.2% 

 

Working-age population 

 

3.25 Although not specifically required in terms of the specification for this project, it seems useful to also 

provide an indication of how the working-age population would be expected to change under each of 

the scenarios developed. The working age population is impacted not only by the age structure but 

also by changes to pensionable age. The box below summarises these changes. 

 

The state pension ages (SPA) for people will change during the projection period. 

Between 2012 and 2018, SPA will change from 65 years for men and 61 years for 

women, to 65 years for both sexes. Then between December 2018 and October 2020, 

SPA will change from 65 years to 66 years for both men and women. Between 2026 and 

2046, SPA will increase in two stages from 66 years to 68 years for both sexes. This is 

based on SPA under the Pensions Act 2014. 

 

3.26 The outputs for the working-age population (and also the number of people of pensionable age) are 

not presented or discussed in the main body of the report; however, outputs for each of the 

projection scenarios can be found in Appendix 2. 

 

Projection Scenarios 

 

3.27 The analysis below provides an overview of key outputs (around overall population and household 

growth) under each of the three scenarios developed. More detailed analysis on a year-by-year 

basis can be found in Appendix 2; this includes information about the projected components of 

population change (natural change and net migration). Additionally, more detailed outputs (by sex 

and single year of age) have also been provided in spreadsheet form to the Council. 

 

PROJECTION 1A – Trend-based linked to 2014-based SNPP 

 

3.28 The first projection developed takes the information underpinning the 2014-based subnational 

population projections (SNPP) and 2014-based CLG household projections, and rolls this out based 

on local information about the age structure, institutional population, HRRs etc. Outputs are 

consolidated back to those in the respective 2014-based projections, with the addition of a rebasing 

to 2016 (which takes account of recorded population growth in ONS MYE and also the number of 

completions in 2015-16). 
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Figure 3.8: Population change 2016-36 – PROJECTION 1A 

 Population 

2016 

Population 

2036 

Change in 

population 
% change 

Avon Valley & Downlands 27,199 30,961 3,762 13.8% 

South Coastal Towns 50,744 52,464 1,720 3.4% 

Totton & the Waterside 68,232 81,607 13,375 19.6% 

New Forest (ex. NP) 146,175 165,032 18,857 12.9% 

New Forest NP 32,675 35,295 2,620 8.0% 

New Forest total 178,850 200,327 21,476 12.0% 

Source: Demographic projections 

 

3.32 A similar analysis has been provided below for the projected change in the number of households; 

this largely follows the patterns of population change with a higher projected level of household 

growth in Totton & the Waterside and much lower growth in South Coastal Towns. The final column 

of the table shows the estimated dwellings per annum that this level of population growth would 

imply. 

 

Figure 3.9: Household change 2016-36 – PROJECTION 1A 

 Households 

2016 

Households 

2036 

Change in 

households 
% change 

Dwellings 

per annum 

Avon Valley & Downlands 11,656 14,207 2,551 21.9% 132 

South Coastal Towns 23,920 25,008 1,088 4.5% 58 

Totton & the Waterside 29,226 37,310 8,084 27.7% 411 

New Forest (ex. NP) 64,802 76,525 11,724 18.1% 601 

New Forest NP 13,965 15,805 1,840 13.2% 98 

New Forest total 78,767 92,330 13,564 17.2% 698 

Source: Demographic projections 

 

PROJECTION 1B – Trend-based linked to population growth in the 2005-15 period 

 

3.33 The second projection uses the same underlying data as in PROJECTION 1A but with a different 

approach to migration and population growth. Essentially, this projection looks at the overall and 

average population growth in the 2005-15 period (i.e. a 10-year period) and models what level of 

migration would be needed if this level of growth continued into the future. Modelling the relevant 

population change also allows for an estimate of the likely household growth and hence housing 

need. 

 

3.34 The table below shows estimated population growth over the 2005-15 period – this data is repeated 

from earlier in the report. In terms of the modelling the following levels of population growth have 

been used over the 2016-36 period (a 20-year period and therefore essentially double the change 

observed in the 2005-15 period): 

 

• Avon Valley & Downlands – 1,510 additional people 

• South Coastal Towns – 6,952 additional people 

• Totton & the Waterside – 3,848 additional people 

• New Forest NP – 890 additional people 
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Figure 3.12: Population change 2016-36 – PROJECTION 1B 

 Population 

2016 

Population 

2036 

Change in 

population 
% change 

Avon Valley & Downlands 27,199 28,709 1,510 5.6% 

South Coastal Towns 50,744 57,695 6,952 13.7% 

Totton & the Waterside 68,232 72,081 3,848 5.6% 

New Forest (ex. NP) 146,175 158,485 12,310 8.4% 

New Forest NP 32,675 33,566 890 2.7% 

New Forest total 178,850 192,050 13,200 7.4% 

Source: Demographic projections 

 

3.37 A similar analysis has been provided below for the projected change in the number of households; 

this shows that despite the differing levels of population growth, the proportionate growth in 

households is actually projected to be broadly similar across areas. This will be due to how the age 

structure is projected to change, in the South Coastal Towns for example, the higher level of 

projected population growth sees greater increases in the population of working-age (and their 

associated children); this has less of an impact on household growth than additional growth in the 

older person population (which is seen more strongly in areas with lower projected population 

growth). The final column of the table again shows the estimated dwellings per annum that this level 

of population growth would imply. 

 

Figure 3.13: Household change 2016-36 – PROJECTION 1B 

 Households 

2016 

Households 

2036 

Change in 

households 
% change 

Dwellings 

per annum 

Avon Valley & Downlands 11,656 13,341 1,686 14.5% 87 

South Coastal Towns 23,920 27,118 3,198 13.4% 169 

Totton & the Waterside 29,226 33,686 4,460 15.3% 227 

New Forest (ex. NP) 64,802 74,146 9,344 14.4% 483 

New Forest NP 13,965 15,143 1,178 8.4% 63 

New Forest total 78,767 89,289 10,522 13.4% 546 

Source: Demographic projections 

 

PROJECTION 2 – Housing Trajectory 

 

3.38 The third and final projection again uses the same underlying data as in PROJECTION 1A but with a 

different approach to migration and population growth. This projection looks at the Council’s housing 

trajectory for 2016-36 and models what level of population growth might be expected if homes are 

delivered as is currently expected. The modelling takes account of the phasing of delivery as well as 

the overall numbers. Again, modelling the relevant population change also allows for an estimate of 

the likely household growth and hence housing need. 
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3.39 The table below shows the housing trajectory used in the analysis. This shows a total delivery of 

10,602 dwellings over the 2016-36 period, with around half of this expected to be in the Totton & the 

Waterside sub-area. The figures are only for the three sub-areas of the planning authority area and 

do not include any equivalent data for the National Park area. To allow for district totals to be 

obtained, population/household figures from PROJECTION 1A have been used in the case of the 

National Park – this is just for the purposes of completeness and it would be equally relevant to use 

figures from PROJECTION 1B (or from a housing trajectory, were this to be available). In any case, 

given that this projection is largely looking at the planning authority area, it is not considered that this 

is a significant point for the analysis. 

 

Figure 3.14: Housing Trajectory (2016-36) 

 
Avon Valley & 

Downlands 

South Coastal 

Towns 

Totton & the 

Waterside 
Total (ex. NP) 

2016/17 80 211 90 381 

2017/18 55 111 25 191 

2018/19 47 57 128 232 

2019/20 130 259 192 581 

2020/21 259 366 170 795 

2021/22 340 347 195 882 

2022/23 345 216 195 756 

2023/24 225 178 303 706 

2024/25 229 70 402 701 

2025/26 235 104 455 794 

2026/27 215 95 422 732 

2027/28 207 55 370 632 

2028/29 190 55 365 610 

2029/30 140 55 390 585 

2030/31 92 55 374 521 

2031/32 15 55 290 360 

2032/33 15 56 270 341 

2033/34 15 15 240 270 

2034/35 15 15 240 270 

2035/36 15 15 232 262 

Total (2016-36) 2,864 2,390 5,348 10,602 

Source: New Forest District Council 

 

3.40 The figure below shows the population growth associated with this scenario, along with past trend 

data back to 2001. This shows a projected level of growth that is quite variable over time, this is due 

to the variable nature in when the housing delivery is expected to occur. Overall, the trajectory 

scenario does again look to be more in-line with past trends than the 2014-based SNPP. 
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Changes to the School-Age Population 

 

3.44 The series of data below looks at projected changes to the school-age population within the Plan 

area (i.e. excluding the National Park). The data is split into two groups; ages 4-10 (broadly aligning 

with primary school) and 11-16 (secondary school). 

 

3.45 The table and figure below show projected population change for the population aged 4-10 between 

2016 and 2036. Focussing on the Housing Trajectory projection (Projection 2), it can be seen that 

the number of people aged 4-10 is projected to increase slightly over the first year of the projection 

and then level off until about 2024; following that, there is projected to be a period of increase to 

about 2028, before the population aged 4-10 begins to decline. By 2036, it is projected that the 

population aged 4-10 will be very slightly lower than in 2016. There are some differences by sub-

area, with the South Coastal Towns projected to see an increase in the population aged 4-10, and 

Totton & the Waterside a decrease. 

 

Figure 3.19: Projected population aged 4-10 – New Forest (excluding National Park) – sub-areas 

  2016 2021 2026 2031 2036 
Change 

2016-36 

Projection 

1A 

Avon Valley & Downlands 2,157 2,018 1,929 2,016 2,146 -11 

South Coastal Towns 3,142 3,302 3,381 3,442 3,384 242 

Totton & the Waterside 5,762 6,116 6,124 5,991 5,751 -11 

New Forest (ex. NP) 11,061 11,437 11,435 11,450 11,282 220 

Projection 

1B 

Avon Valley & Downlands 2,157 1,980 1,838 1,855 1,921 -236 

South Coastal Towns 3,142 3,398 3,605 3,830 3,906 764 

Totton & the Waterside 5,762 5,911 5,616 5,131 4,655 -1,108 

New Forest (ex. NP) 11,061 11,289 11,059 10,815 10,481 -580 

Projection 

2 

Avon Valley & Downlands 2,157 2,014 2,060 2,213 2,285 128 

South Coastal Towns 3,142 3,423 3,652 3,825 3,769 627 

Totton & the Waterside 5,762 5,809 5,553 5,226 4,915 -847 

New Forest (ex. NP) 11,061 11,245 11,265 11,264 10,969 -93 

Source: Demographic projections 

 

3.46 The ‘dip’ in the number of people aged 4-10 in 2024, is likely to be due to cohort effects rather than 

any projected change in relation to this particular year (e.g. a smaller cohort of people aged 3 in 

2023, as well as being influenced by the population of females of child-bearing age). That said, 

whilst the graph seems to show a notable ‘dip’, this needs to be understood in the context of the axis 

scale being used. Taking the example of PROJECTION 2 (Housing Trajectory) it is the case that the 

number of people aged 4-10 only falls by 111 from 2021 to 2024 – less than a 1% change. 

 

3.47 More detailed charts showing the same information for each of the three planning authority sub-

areas can be found in Appendix 1. 

 









New Fores t  D is t r i c t  Counc i l  –  Demograph ic  Pro jec t ions  

 Page 36  

3.53 As can be seen from the analysis above, there is little difference between the different projection 

scenarios in terms of older person population growth; this is because older age groups tend to have 

lower levels of migration, and migration is the key driver of population change in the District. This 

means that any adjustments to migration in the different scenarios tend to impact to a greater extent 

on younger age groups (typically people of working age and their associated children). 

 

3.54 The table below provides some more detailed outputs from the projections in terms of older people. 

Given the comment above about the different projections being broadly similar, data has only been 

provided from PROJECTION 2 (Housing Trajectory). Additional information about age structure 

changes for other scenarios can be found in Appendix 2 (and within a series of spreadsheets send 

separately to the local authority). The analysis shows that all areas are projected to see some ageing 

of the population and that this looks to be particularly notable in Totton & the Waterside. Increases in 

the older person population of the South Coastal Towns looks to be fairly modest, however, this 

does need to be understood against a background where this area already has a substantially older 

population structure than other parts of the District. 

 



3.  New Fores t  Demograph ic  Pro jec t ions  

 Page 37   

Figure 3.24: Projected population in a range of older age groups – New Forest (excluding National 

Park) – PROJECTION 2 (Housing Trajectory) – sub-areas 

  2016 2021 2026 2031 2036 
Change 

2016-36 

55-59 

Avon Valley & Downlands 1,999 2,208 2,237 2,022 1,808 -191 

South Coastal Towns 3,262 3,676 3,462 3,085 2,896 -366 

Totton & the Waterside 4,748 5,343 5,051 4,652 4,639 -109 

New Forest (ex. NP) 10,010 11,227 10,750 9,758 9,344 -666 

60-64 

Avon Valley & Downlands 1,841 2,090 2,407 2,365 2,077 236 

South Coastal Towns 3,412 3,525 3,940 3,678 3,310 -102 

Totton & the Waterside 4,248 4,810 5,561 5,344 4,884 636 

New Forest (ex. NP) 9,501 10,424 11,908 11,388 10,272 771 

65-69 

Avon Valley & Downlands 2,028 1,904 2,246 2,511 2,412 383 

South Coastal Towns 4,676 3,652 3,785 4,172 3,938 -738 

Totton & the Waterside 4,440 4,276 4,966 5,783 5,539 1,099 

New Forest (ex. NP) 11,145 9,833 10,997 12,466 11,889 744 

70-74 

Avon Valley & Downlands 1,616 2,008 1,949 2,253 2,470 854 

South Coastal Towns 4,230 4,723 3,734 3,850 4,266 36 

Totton & the Waterside 3,549 4,312 4,248 4,974 5,758 2,208 

New Forest (ex. NP) 9,395 11,043 9,931 11,076 12,494 3,099 

75-79 

Avon Valley & Downlands 1,256 1,521 1,941 1,860 2,125 870 

South Coastal Towns 3,234 4,036 4,512 3,579 3,725 491 

Totton & the Waterside 2,700 3,285 4,071 4,059 4,742 2,043 

New Forest (ex. NP) 7,190 8,843 10,524 9,499 10,593 3,403 

80-84 

Avon Valley & Downlands 1,019 1,097 1,378 1,731 1,646 627 

South Coastal Towns 2,662 2,859 3,591 4,002 3,228 566 

Totton & the Waterside 2,106 2,310 2,897 3,637 3,643 1,537 

New Forest (ex. NP) 5,787 6,267 7,866 9,370 8,518 2,731 

85 and 

over 

Avon Valley & Downlands 1,111 1,295 1,546 1,912 2,385 1,274 

South Coastal Towns 3,400 3,666 4,092 4,986 5,927 2,527 

Totton & the Waterside 2,221 2,579 3,081 3,939 5,064 2,843 

New Forest (ex. NP) 6,732 7,540 8,718 10,837 13,376 6,644 

55 and 

over 

Avon Valley & Downlands 10,870 12,124 13,704 14,654 14,924 4,054 

South Coastal Towns 24,877 26,137 27,116 27,352 27,292 2,415 

Totton & the Waterside 24,014 26,915 29,874 32,389 34,270 10,256 

New Forest (ex. NP) 59,760 65,177 70,694 74,395 76,486 16,725 

Source: Demographic projections 

 

Comparison with data from Hampshire County Council 

 

3.55 The projections in this report have been developed independently, drawing on a range of data 

published by ONS. Separately, Hampshire County Council (HCC) regularly publish their own 

projections and population estimates; the latest data take a 2016 base. The HCC figures do not 

typically draw on ONS MYE data and instead takes the 2011 Census population as a start point, and 

rolls data forward on the basis of dwelling completions (combined with data about the number of 

births and deaths). 
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3.56 Given that these alternative figures exist, it is worthwhile providing a brief comparison of the key 

outputs and below a comparison of the base position in 2016 is shown. The only comparison made 

in this report is for the base period, as moving forward from 2016, the HCC forecasts and the 

projections in this report use very different assumptions. It should also be noted that one of the main 

purposes of the HCC figures is to consider potential demand for school places, there is therefore a 

particular focus on younger age groups. The comparison provided is for the New Forest excluding 

National Park areas. 

 

3.57 The analysis below shows, despite the two projections/forecasts using slightly different data sources 

and methodologies that the base estimates for 2016 are fairly similar. The overall estimates of the 

total population are only 500 different (0.4%) whilst the difference in age groups under 20 are also 

pretty modest. Hence it is suggested that there is a reasonable degree of agreement between 

analysis and the using the HCC data for the purposes of school place planning remains sound. 

 

Figure 3.25: Comparison of estimated population by age in 2016 (New Forest (ex. 

NP)) 

 HCC estimate JGC study Difference 
% difference 

from HCC 

Age 0-4 7,080 7,240 160 2.3% 

Aged 5-9 7,940 7,943 3 0.0% 

Aged 10-14 7,338 7,486 147 2.0% 

Aged 15-19 7,382 7,298 -84 -1.1% 

Aged 20-24 6,556 6,513 -43 -0.7% 

Aged 25-29 6,624 7,073 449 6.8% 

Aged 30-34 6,795 6,712 -83 -1.2% 

Aged 35-39 7,257 7,156 -101 -1.4% 

Aged 40-44 8,578 8,327 -251 -2.9% 

Aged 45-49 9,864 9,795 -69 -0.7% 

Aged 50-54 10,793 10,871 78 0.7% 

Aged 55-59 10,042 10,010 -32 -0.3% 

Aged 60-64 9,453 9,501 48 0.5% 

Aged 65-69 11,066 11,145 79 0.7% 

Aged 70-74 8,985 9,395 410 4.6% 

Aged 75-79 7,194 7,190 -4 -0.1% 

Aged 80-84 5,730 5,787 57 1.0% 

Aged 85+ 6,975 6,732 -243 -3.5% 

All Ages 145,654 146,175 522 0.4% 

Source: Hampshire County Council and demographic projections 

 

Summary 

 

3.58 The main analysis in this report was to develop a series of projections linked to different 

assumptions. Three projections were developed, two based on demographic-trends and one linking 

to the Council’s housing trajectory. For all of these projections a full set out outputs around 

population growth, age structure, the components of population change, household growth and 

housing need has been provided. The projections covered the period from 2016 to 2036. 
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3.59 The first projection linked to the assumptions in the 2014-based subnational population projections 

(SNPP). It was observed that ONS are projecting for population growth to be somewhat above past 

trends, with assumptions about future migration also being higher than has typically been observed 

in the past. Overall, this scenario (PROJECTION 1A) showed population growth of 18,900 people 

across the district (excluding the National Park) and 11,700 additional households (which would 

translate into a need for 601 additional dwellings each year). Population and household growth was 

projected to be particularly strong in the Totton & the Waterside area. 

 

3.60 The second projection (PROJECTION 1B), looked at past trends in population growth (2005-15) and 

modelled data on the assumption that these average trends would be repeated in the future. This 

projection shows a more modest increase in the population and a greater focus on population growth 

in the South Coastal Towns sub-area. In terms households, this projection suggested a more even 

split of growth and housing need (relative to the current number of households in each area). 

Overall, this scenario suggested a need for around 483 dwellings per annum. 

 

3.61 The final projection (PROJECTION 2) used information from the Council’s housing trajectory to 

model what level of population growth might occur if housing delivery comes forward as expected. 

Across the planning authority area, this projection sees population growth somewhere in-between 

that shown by the two trend-based projections, but with some notable year-on-year variations. 

Overall, this scenario projects a population growth of around 14,900 people, with housing delivery of 

around 10,600 dwellings. 
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4. Older Persons Housing Needs 
 

 

Introduction 

 

4.1 The second main analysis of the study is to provide and update to the analysis and 

recommendations in the 2014 Strategic Housing Market Assessment (SHMA) on the characteristics 

of the older population and the likely future need for housing and other forms of sheltered or care 

accommodation for older people. The analysis in this section has focussed on PROJECTION 2 

(linked to the housing trajectory) and largely focusses on the projections developed for the planning 

authority area of the District. 

 

The 2014 SHMA 

 

4.2 The analysis in the SHMA initially considered the current population of older persons and contrast 

this with a range of other areas, before moving on to look at projected changes moving forward. 

Analysis of 2011 Census data was provided to look at the household composition of older persons, 

their current tenure and occupancy ratings (the Census data has not changed since the SHMA and 

so no update is provided). The analysis moved on to look at projected changes to the number of 

people with a range of health issues, with the final analysis looking at the need for specialist housing. 

 

4.3 This latter analysis drew on information from the Housing Learning and Information Network 

(Housing LIN) and concluded that there was a need for around 5,000 additional sheltered and extra-

care units, plus around 2,000 registered care bedspaces (within a C2 use class). Further sub-area 

analysis identified that much of the need was likely to arise in the South Coastal Towns sub-area. 

 

Current Population of Older Persons 

 

4.4 Some analysis of the population age structure has been undertaken earlier in this report. In this 

section, a greater focus is given to age bands within the older age groups (for consistency with the 

2014 SHMA, this is taken to be age groups 55 and over). The base data for the current population is 

taken to be mid-2015, this being the latest date for which information was available at the time of 

writing. 

 

4.5 The first table below compares the population profile in the New Forest (district) with a range of 

comparator areas. From this it is clear that New Forest has an old age structure, with 41% of the 

population being aged 55 and over, the next highest comparison area is Hampshire with a figure of 

just 33%. When looking at individual age bands, it is also clear that the New Forest has an ‘older’ old 

population, with 9% of the population being aged 75-84 and 4.5% aged 85+. These figures are 

important given that projections of the need for specialist accommodation tend to focus on people 

aged 75 and over. 
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Figure 4.1: Older person population (2015) 

 
New Forest Hampshire South East England 

Population % of population % of population % of population % of population 

Under 55 105,121 58.7% 67.0% 69.7% 71.0% 

55-64 24,447 13.7% 12.3% 11.5% 11.3% 

65-74 25,325 14.1% 11.2% 10.1% 9.6% 

75-84 16,129 9.0% 6.6% 6.0% 5.7% 

85+ 8,001 4.5% 2.9% 2.7% 2.4% 

Total 179,023 100.0% 100.0% 100.0% 100.0% 

Total 55+ 73,902 41.3% 33.0% 29.0% 30.3% 

Source: ONS mid-year population estimates 

 

4.6 At a more localised level, the analysis confirms a particularly old population in the South Coastal 

Towns, notable within this area is the very high proportion of people aged 75 and over, making up 

over 18% of the total population in 2015. 

 

Figure 4.2: Older person population by sub-area (2015) 

 

Avon Valley 

& 

Downlands 

South 

Coastal 

Towns 

Totton & the 

Waterside 

New Forest 

(ex. NP) 

New Forest 

NP 

New Forest 

total 

Under 55 60.7% 51.1% 65.6% 59.7% 54.3% 58.7% 

55-64 13.9% 13.2% 12.9% 13.2% 15.7% 13.7% 

65-74 13.0% 17.4% 11.3% 13.7% 16.0% 14.1% 

75-84 8.5% 11.7% 7.0% 8.9% 9.5% 9.0% 

85+ 3.9% 6.6% 3.1% 4.5% 4.5% 4.5% 

Total 100.0% 100.0% 100.0% 100.0% 100.0% 100.0% 

Total 55+ 39.3% 48.9% 34.4% 40.3% 45.7% 41.3% 

Source: ONS mid-year population estimates 

 

Projected Change in the Population of Older People 

 

4.7 As well as providing a baseline position for the proportion of older persons in the District, published 

population projections and the alternative scenarios developed in this report can be used to provide 

an indication of how the numbers might change in the future compared with other areas. The initial 

data provided below is based on the 2014-based SNPP which is the latest source available 

consistently across areas. 

 

4.8 The data shows that New Forest (in line with other areas) is expected to see a notable increase in 

the older person population with the total number of people aged 55 and over expected to increase 

by 28% over to 20-years to 2036. This figure is however lower than projected for other areas. The 

difference between New Forest and the region is mainly due to the very high proportion of older 

people currently in the population (which makes higher proportionate increase difficult). The data for 

New Forest is also notable for showing a small reduction in the population aged 55-64. 
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Figure 4.3: Projected Change in Population of Older Persons (2016-36) 

 New Forest Hampshire South East England 

Under 55 0.5% 0.2% 4.3% 4.8% 

55-64 -1.3% 3.2% 13.0% 8.3% 

65-74 18.8% 26.8% 31.9% 29.3% 

75-84 50.2% 60.5% 59.8% 54.2% 

85+ 105.3% 130.7% 118.9% 113.1% 

Total 12.1% 11.5% 14.6% 13.0% 

Total 55+ 28.5% 33.9% 37.9% 32.9% 

Source: 2014-based SNPP 

 

4.9 For individual sub-areas, a similar analysis has been undertaken on the basis of PROJECTION 2 

(linked to the housing trajectory). All areas are projected to see an increase in the proportion of 

people aged 55 and over. The data for the South Coastal Towns is interesting, showing a relatively 

low growth in the number of older persons. This looks to partly be due to some smaller age cohorts 

moving through time, but also reflects the earlier finding that this are already has a substantial older 

person population, by 2036 it is projected that 49% of the population of the South Coastal Towns will 

be aged 55 or over, and 23% aged 75 and over. 

 

Figure 4.4: Projected Change in Population of Older Persons by sub-area (2016-36) 

 

Avon Valley 

& 

Downlands 

South 

Coastal 

Towns 

Totton & the 

Waterside 

New Forest 

(ex. NP) 

New Forest 

NP 

New Forest 

total 

Under 55 1.5% 8.8% -9.9% -2.2% -5.9% -2.8% 

55-64 1.2% -7.0% 5.9% 0.5% -19.9% -3.7% 

65-74 34.0% -7.9% 41.4% 18.7% 14.3% 17.8% 

75-84 65.8% 17.9% 74.5% 47.3% 62.2% 50.2% 

85+ 114.7% 74.3% 128.0% 98.7% 129.1% 104.3% 

Total 15.8% 9.3% 8.6% 10.2% 8.0% 9.8% 

Total 55+ 37.3% 9.7% 42.7% 28.0% 24.1% 27.2% 

Source: Demographic projections 

 

Health-related Population Projections 

 

4.10 In addition to providing projections about how the number and proportion of older people is expected 

to change in the future, analysis can look at the likely impact on the number of people with specific 

illnesses or disabilities. Consistent with the 2014 SHMA, data is taken from the Projecting Older 

People Information System (POPPI) website which provides prevalence rates for different disabilities 

by age and sex. Analysis has focussed on estimates of the number of people with dementia and 

mobility problems. The analysis has again been based on PROJECTION 2 (housing trajectory) 

 

4.11 For both of the health issues analysed the figures relate to the population aged 65 and over. The 

figures from POPPI are based on prevalence rates from a range of different sources and whilst these 

might change in the future (e.g. as general health of the older person population improves) the 

estimates are likely to be of the right order. 
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4.12 The table below shows that both of the illnesses/disabilities are expected to increase significantly in 

the future although this would be expected given the increasing population. In particular there is 

projected to be a large rise in the number of people with dementia (up 60%) along with a 61% 

increase in the number with mobility problems. 

 

Figure 4.5: Estimated Population Change for range of Health Issues (2016 to 2036) 

 Type of illness/ 

disability 
2016 2036 Change 

% 

increase 

Avon Valley & 

Downlands 

Dementia 675 1,098 423 62.8% 

Mobility problems 1,341 2,315 974 72.7% 

South Coastal 

Towns 

Dementia 1,555 2,160 605 38.9% 

Mobility problems 3,668 4,904 1,236 33.7% 

Totton & the 

Waterside 

Dementia 1,192 2,146 954 80.1% 

Mobility problems 2,786 5,088 2,302 82.6% 

New Forest 

(ex. NP) 

Dementia 3,422 5,405 1,983 57.9% 

Mobility problems 7,794 12,306 4,512 57.9% 

New Forest 

NP 

Dementia 861 1,460 599 69.6% 

Mobility problems 1,867 3,202 1,335 71.5% 

New Forest 

total 

Dementia 4,283 6,865 2,582 60.3% 

Mobility problems 9,661 15,508 5,847 60.5% 

Source: Data from POPPI and demographic projections 

 

Need for Specialist Housing for Older Persons 

 

4.13 The 2014 SHMA drew on data from the Housing and Learning Information Network (Housing LIN) to 

estimate the need for specialist housing for older persons. The latest information (which covers a 

period to 2035) is presented in the table below. This suggests a need for just under 8,000 units of 

accommodation, of which around 2,500 are Registered Care bedspaces. 

 

Figure 4.6: Estimated need for Specialist Housing for Older People – New Forest 

District (Housing LIN data) 

 
Current need 

Additional need (to 

2035) 
Total need 

Sheltered – affordable 878 1,007 1,885 

Sheltered – market 1,081 1,589 2,670 

Extra-care – affordable 306 282 588 

Extra-care – market 185 170 355 

Registered care 486 1,969 2,455 

TOTAL 2,936 5,017 7,953 

Source: Housing LIN 
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4.14 Whilst the Housing LIN data is useful, it is not entirely clear how well it reflects actual local needs; 

being based, as it is, on a series of national prevalence rates. The use of these rates may in part 

drive the high level of current need which in reality may not exist to this magnitude. In more recent 

studies than the 2014 SHMA, analysis has been carried out based on demographic projections (i.e. 

to essentially ignore if there is any current need) and to project what new need will arise in the future. 

This approach has been taken in this study, with outputs linked to PROJECTION 2 (housing 

trajectory).  

 

4.15 For the purpose of analysis, the prevalence rates have been taken from Housing LIN (although, as 

noted above, it should be remembered that these are national rates). These rates split data between 

sheltered and extra-care housing and by broad tenure; in reality it may be the case that the Council 

would seek to provide a higher proportion of specialist housing as extra-care (this is the trend 

observed nationally over the past few years). The Housing LIN figures are all presented as a rate per 

1,000 population aged 75 and over with the base assumptions shown below: 

 

• Sheltered – affordable – 56 dwellings per 1,000 population (including enhanced sheltered) 

• Sheltered – market – 89 dwellings per 1,000 population 

• Extra-care – affordable – 26 dwellings per 1,000 population 

• Extra-care – market – 10 dwellings per 1,000 population 

 

4.16 Additionally, estimates of the need for registered care bedspaces (in a C2 use class) are taken 

directly from the demographic projections. In this case it is assumed (as it is by CLG in their 

projections) that the proportion of people (again aged 75 and over) who are living in institutional 

accommodation will remain roughly the same as at the start of the projection (when data for both 

sexes is considered together). Hence this proportion (adjusted by area) is applied to the projected 

increase in the number of people aged 75 and over to give a figure for the C2 need. For information, 

the table below shows the estimated proportion of the population in institutional accommodation by 

age, sex and sub-area, as used in the modelling. 

 

Figure 4.7: Proportion of population age 75 and over living in institutional 

accommodation 

Area Age 
Males Females 

2016 2036 2016 2036 

Avon 

Valley & 

Downlands 

75-79 1.8% 2.2% 1.6% 1.6% 

80-84 3.3% 3.6% 5.1% 4.9% 

85+ 9.1% 8.7% 19.3% 17.8% 

South 

Coastal 

Towns 

75-79 1.3% 1.6% 1.8% 1.8% 

80-84 2.6% 2.8% 5.7% 5.4% 

85+ 8.8% 8.5% 20.1% 18.6% 

Totton & 

the 

Waterside 

75-79 0.8% 1.0% 1.4% 1.4% 

80-84 2.4% 2.6% 4.5% 4.3% 

85+ 9.4% 9.1% 17.7% 16.4% 

New Forest 

NP 

75-79 1.6% 1.9% 2.2% 2.2% 

80-84 4.3% 4.7% 7.6% 7.2% 

85+ 12.1% 11.6% 26.9% 24.9% 

Source: Derived from 2014-based CLG household projections and 2011 Census 
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4.17 The table below therefore shows the need for specialist accommodation associated with this 

analysis. Across the planning authority area of the New Forest, this suggest a need for 2,175 

dwellings (in a C3 use class) and a further 970 bedspaces in C2 – these figures represent 109 

dwellings and 49 bedspaces per annum respectively. 

 

Figure 4.8: Projected need for specialist housing for older persons by sub-area (2016-36) 

 

Avon 

Valley & 

Downlands 

South 

Coastal 

Towns 

Totton & 

the 

Waterside 

New 

Forest (ex. 

NP) 

New 

Forest NP 

New 

Forest total 

Sheltered – affordable 156 202 361 719 220 938 

Sheltered – market 246 318 570 1,134 347 1,481 

Extra-care – affordable 44 56 101 201 62 263 

Extra-care – market 26 34 61 121 37 158 

Total (ex. Reg. care) 472 610 1,093 2,175 665 2,840 

Registered care 203 342 425 970 423 1,394 

TOTAL 675 952 1,519 3,146 1,088 4,234 

Source: Demographic projections and Housing LIN 

 

4.18 The total need for specialist accommodation (excluding registered care) can be compared with the 

total housing delivery proposed in the hosing trajectory to see what proportion of new homes might 

need to be housing for older people. The proportions in each area are shown below, with the 

analysis suggesting a need for around a fifth of homes to be specialist housing; the analysis also 

indicates a slightly higher proportion in the South Coastal Towns and a lower proportion in Avon 

Valley & Downlands: 

 

• Avon Valley & Downlands – 16% 

• South Coastal Towns – 26% 

• Totton & the Waterside – 20% 

• New Forest (ex. NP) – 21% 

 

4.19 With regard to the C2 (Registered care) need, it should be remembered that this figure is bedspaces 

and not dwellings; it would be normal to consider C2 need and supply separately from other needs 

(for example in a five-year housing land supply assessment). However, there is arguably some merit 

in considering how the bedspace need might translate into dwellings, particularly if the Council were 

to be including C2 needs within the housing land supply calculations.  

 

4.20 There is no fixed methodology for making such a conversion, although some local authorities have 

considered the occupancy ratings of C3 specialist accommodation; this has typically shown around 

1.4 people per dwelling. If this figure were to be applied to the C2 need shown above (970 

bedspaces) then the equivalent dwelling figure would be 693 dwellings (2016-36) – this is 35 

dwellings per annum. It should be remembered that this figure is not included within the main 

projections developed in this report. 
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Summary 

 

4.21 The final section of the report has looked at the potential need for specialist housing for older people. 

This analysis updates information provided in the 2014 Strategic Housing Market Assessment 

(SHMA). 

 

4.22 The older person population of the New Forest is proportionately larger than in a range of 

comparator area (Hampshire, the South East and England), with a particular concentration in older 

age groups (aged 75+) and the South Coastal Towns sub-area. The older person population is also 

projected to increase notably in the future, although increases are projected to be of a lesser scale 

than in other areas (partly linked to the New Forest already having a larger older person population). 

 

4.23 The main analysis focussed on looking at future need for specialist housing (sheltered/extra-care) 

linked to the projections developed in this report. Using assumptions from the Housing and Learning 

Information Network (Housing LIN) it was estimated that there is a need for 2,175 additional units of 

older person specialist accommodation (in a C3 use class) in the 2016-36 period, along with 970 

registered care bedspaces (C2 use class) – the first of these figures represents around a fifth of the 

housing being proposed through the housing trajectory. 
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Appendix 2: Detailed Population Projection Outputs 
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PROJECTION 1A – Avon Valley & Downlands 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  219 218 219 221 224 227 230 233 237 240 244 248 252 257 261 264 267 270 272 274 

Deaths  279 279 284 288 288 292 294 299 301 308 308 315 318 323 330 335 342 348 355 363 

Natural change  -60 -60 -65 -67 -65 -65 -64 -66 -64 -69 -64 -67 -66 -66 -68 -70 -75 -78 -83 -89 

                   
    

In-migration  1,321 1,328 1,332 1,337 1,341 1,346 1,352 1,358 1,365 1,372 1,380 1,388 1,397 1,405 1,412 1,419 1,426 1,432 1,437 1,442 

Out-migration  1,092 1,094 1,092 1,094 1,096 1,098 1,101 1,105 1,110 1,117 1,123 1,129 1,134 1,141 1,147 1,150 1,151 1,156 1,162 1,167 

Net migration  229 234 239 242 245 249 251 253 255 256 257 260 263 264 265 269 275 276 276 275 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 4,492 4,442 4,420 4,364 4,328 4,310 4,283 4,274 4,234 4,207 4,181 4,187 4,186 4,213 4,251 4,293 4,339 4,388 4,438 4,488 4,538 

Age 15-29 3,735 3,814 3,874 3,991 4,059 4,089 4,136 4,199 4,255 4,284 4,318 4,344 4,329 4,302 4,292 4,249 4,199 4,176 4,118 4,081 4,055 

Age 30-44 4,019 3,943 3,854 3,787 3,732 3,746 3,745 3,746 3,759 3,776 3,816 3,839 3,925 4,007 4,045 4,139 4,221 4,296 4,420 4,485 4,517 

Age 45-59 6,083 6,083 6,113 6,072 6,080 6,008 5,942 5,821 5,734 5,629 5,555 5,468 5,360 5,268 5,202 5,064 4,997 4,912 4,851 4,812 4,837 

Age 60-74 5,485 5,616 5,717 5,841 5,906 6,006 5,985 6,050 6,158 6,309 6,393 6,474 6,566 6,660 6,744 6,871 6,893 6,946 6,924 6,945 6,888 

Age 75+ 3,385 3,470 3,563 3,660 3,787 3,913 4,165 4,352 4,490 4,616 4,745 4,890 5,028 5,141 5,255 5,369 5,535 5,667 5,831 5,964 6,125 

Total population 27,199 27,367 27,541 27,716 27,892 28,072 28,256 28,443 28,630 28,821 29,008 29,201 29,393 29,590 29,788 29,985 30,184 30,384 30,582 30,775 30,961 

Change from previous year  168 173 175 176 180 184 187 187 190 187 193 193 197 198 197 199 200 198 193 186 

                   
    

Households 11,656 11,758 11,867 11,977 12,091 12,218 12,342 12,466 12,602 12,734 12,874 13,021 13,156 13,306 13,441 13,585 13,719 13,841 13,972 14,088 14,207 

Change from previous year  102 109 110 114 126 124 124 135 132 140 147 135 149 135 144 134 123 130 116 119 

Dwelling need  106 112 114 118 131 128 128 140 137 144 151 140 154 140 149 138 127 134 120 123 

  
                     

Working-age population 14,987 15,176 15,368 15,612 15,881 15,986 16,036 16,043 16,059 16,078 16,176 16,408 16,543 16,525 16,461 16,395 16,298 16,264 16,216 16,161 16,130 

Change from previous year  190 192 244 269 105 50 7 16 19 97 232 135 -18 -64 -66 -97 -34 -48 -56 -31 

Pensionable-age population 7,380 7,401 7,432 7,385 7,345 7,454 7,604 7,808 7,984 8,192 8,305 8,287 8,335 8,547 8,777 8,998 9,248 9,433 9,628 9,824 9,989 

Change from previous year  22 31 -47 -40 109 150 204 176 208 113 -18 48 212 230 221 250 185 194 197 165 

 

  



 

 

 

PROJECTION 1A – South Coastal Towns 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  394 399 398 405 409 409 412 410 409 408 405 404 401 399 396 394 392 392 392 392 

Deaths  783 767 765 759 760 752 749 748 749 749 754 758 761 770 777 786 796 805 813 818 

Natural change  -389 -368 -367 -353 -351 -342 -337 -338 -340 -341 -349 -354 -361 -372 -381 -392 -403 -413 -421 -426 

                   
    

In-migration  2,350 2,365 2,374 2,385 2,394 2,406 2,417 2,429 2,445 2,463 2,481 2,500 2,520 2,540 2,558 2,577 2,595 2,611 2,627 2,641 

Out-migration  1,949 1,956 1,955 1,961 1,964 1,969 1,977 1,986 1,997 2,011 2,025 2,038 2,050 2,067 2,082 2,093 2,101 2,114 2,129 2,144 

Net migration  401 409 419 424 430 436 440 444 448 451 455 462 470 473 476 484 494 498 497 496 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 6,466 6,544 6,635 6,752 6,820 6,931 6,975 7,034 7,050 7,118 7,118 7,119 7,111 7,163 7,194 7,202 7,204 7,198 7,191 7,178 7,161 

Age 15-29 6,474 6,442 6,326 6,197 6,157 6,038 6,009 5,981 5,986 5,922 5,921 5,969 6,008 5,979 5,975 6,030 6,108 6,201 6,315 6,381 6,480 

Age 30-44 6,463 6,395 6,418 6,456 6,513 6,612 6,732 6,827 6,916 6,986 7,036 7,088 7,104 7,156 7,199 7,148 7,123 7,031 6,917 6,876 6,765 

Age 45-59 9,727 9,707 9,692 9,610 9,540 9,397 9,248 9,038 8,859 8,704 8,531 8,368 8,315 8,167 8,098 8,082 8,024 8,051 8,098 8,178 8,292 

Age 60-74 12,318 12,250 12,094 11,962 11,768 11,645 11,233 11,063 10,961 10,948 11,039 11,148 11,157 11,235 11,288 11,324 11,360 11,390 11,349 11,306 11,195 

Age 75+ 9,296 9,419 9,631 9,873 10,125 10,378 10,900 11,257 11,533 11,737 11,879 11,940 12,045 12,149 12,197 12,260 12,318 12,359 12,446 12,473 12,572 

Total population 50,744 50,756 50,797 50,850 50,922 51,002 51,096 51,199 51,306 51,415 51,525 51,631 51,740 51,849 51,950 52,046 52,139 52,230 52,316 52,393 52,464 

Change from previous year  12 41 53 71 80 95 103 107 109 111 106 108 109 101 96 92 91 86 77 71 

                   
    

Households 23,920 23,926 23,966 24,008 24,048 24,098 24,148 24,213 24,278 24,348 24,425 24,498 24,565 24,640 24,709 24,770 24,830 24,880 24,921 24,965 25,008 

Change from previous year  6 40 41 40 50 50 65 65 70 77 73 67 75 69 61 60 50 41 44 43 

Dwelling need  7 42 44 43 53 53 69 69 74 82 77 71 79 73 64 64 53 44 46 46 

  
                     

Working-age population 24,973 25,157 25,292 25,536 25,744 25,758 25,659 25,623 25,589 25,546 25,615 25,964 26,190 26,192 26,057 25,961 25,873 25,756 25,709 25,717 25,664 

Change from previous year  184 135 244 208 14 -99 -37 -34 -42 69 349 226 3 -136 -96 -88 -116 -47 8 -53 

Pensionable-age population 18,854 18,624 18,446 18,164 17,903 17,898 17,980 18,073 18,156 18,292 18,267 18,027 17,909 18,028 18,214 18,378 18,552 18,760 18,899 18,975 19,112 

Change from previous year  -230 -179 -281 -261 -6 82 93 83 136 -24 -240 -118 118 186 165 173 208 139 76 138 

 

  



 

  

 

PROJECTION 1A – Totton & the Waterside 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  719 720 716 719 718 714 710 701 692 684 675 668 661 658 657 655 659 661 668 675 

Deaths  587 591 599 608 616 623 632 642 652 665 674 688 699 715 732 746 765 780 802 819 

Natural change  133 129 117 112 103 91 78 59 40 19 1 -21 -38 -58 -75 -90 -106 -120 -134 -144 

                   
    

In-migration  3,679 3,698 3,706 3,714 3,721 3,732 3,741 3,752 3,765 3,782 3,799 3,818 3,838 3,858 3,877 3,895 3,914 3,931 3,947 3,961 

Out-migration  3,080 3,087 3,082 3,085 3,086 3,088 3,094 3,100 3,110 3,124 3,138 3,149 3,160 3,178 3,194 3,204 3,208 3,221 3,239 3,257 

Net migration  599 612 623 629 635 643 647 652 655 658 662 669 678 680 683 692 706 710 708 705 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 11,711 11,956 12,151 12,362 12,547 12,639 12,782 12,817 12,877 12,872 12,853 12,773 12,729 12,686 12,641 12,576 12,515 12,454 12,397 12,346 12,303 

Age 15-29 10,676 10,435 10,211 10,043 9,945 9,903 9,854 9,948 9,941 9,995 10,087 10,327 10,528 10,709 10,886 11,083 11,329 11,525 11,732 11,914 11,985 

Age 30-44 11,714 11,780 11,922 12,100 12,175 12,357 12,517 12,587 12,654 12,684 12,667 12,531 12,394 12,278 12,144 12,019 11,788 11,606 11,466 11,365 11,336 

Age 45-59 14,867 15,024 15,053 14,993 15,025 14,931 14,737 14,563 14,437 14,347 14,297 14,321 14,350 14,343 14,430 14,397 14,480 14,618 14,804 14,913 15,119 

Age 60-74 12,238 12,545 12,909 13,206 13,445 13,755 13,888 14,198 14,554 14,928 15,289 15,570 15,824 16,104 16,353 16,665 16,873 16,940 16,930 16,988 16,928 

Age 75+ 7,027 7,224 7,459 7,744 8,053 8,346 8,889 9,281 9,645 9,979 10,291 10,625 10,971 11,316 11,607 11,930 12,288 12,730 13,139 13,517 13,936 

Total population 68,232 68,965 69,706 70,448 71,191 71,931 72,668 73,395 74,108 74,805 75,484 76,147 76,796 77,438 78,061 78,670 79,273 79,875 80,468 81,044 81,607 

Change from previous year  733 741 742 743 740 737 727 713 697 679 664 649 641 623 609 603 601 593 576 563 

                   
    

Households 29,226 29,642 30,064 30,488 30,897 31,305 31,698 32,098 32,512 32,919 33,335 33,718 34,123 34,529 34,928 35,339 35,722 36,135 36,521 36,911 37,310 

Change from previous year  416 422 424 409 408 392 400 414 407 417 383 406 406 399 412 382 413 385 390 399 

Dwelling need  424 429 432 416 415 399 407 421 414 424 389 413 413 406 419 389 421 392 397 406 

  
                     

Working-age population 39,979 40,427 40,814 41,394 41,940 42,194 42,423 42,546 42,674 42,783 43,124 43,801 44,368 44,443 44,481 44,492 44,532 44,605 44,730 44,856 44,950 

Change from previous year  448 387 580 545 255 229 123 127 110 341 677 567 75 37 11 40 73 126 126 94 

Pensionable-age population 15,798 15,893 15,998 15,970 15,953 16,254 16,674 17,140 17,698 18,234 18,585 18,600 18,768 19,385 20,017 20,662 21,291 21,877 22,403 22,904 23,417 

Change from previous year  95 104 -27 -18 302 420 466 558 537 351 14 168 617 632 645 629 587 526 501 513 

 

  



 

 

 

PROJECTION 1A – New Forest (National Park) 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  217 220 223 229 234 239 246 252 258 263 268 271 275 276 277 277 275 275 272 270 

Deaths  392 390 392 398 397 402 406 412 415 419 425 432 438 446 456 467 475 489 500 510 

Natural change  -174 -170 -169 -169 -164 -163 -160 -161 -157 -155 -158 -161 -163 -170 -179 -190 -200 -214 -228 -240 

                   
    

In-migration  1,488 1,497 1,502 1,508 1,514 1,521 1,527 1,535 1,544 1,555 1,566 1,577 1,588 1,599 1,609 1,618 1,627 1,635 1,642 1,648 

Out-migration  1,218 1,221 1,219 1,221 1,222 1,224 1,228 1,233 1,239 1,248 1,256 1,263 1,270 1,279 1,286 1,291 1,293 1,299 1,306 1,313 

Net migration  271 276 284 288 292 296 299 302 305 307 310 314 318 320 323 327 333 336 336 335 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 4,274 4,216 4,197 4,164 4,139 4,131 4,106 4,089 4,071 4,076 4,095 4,127 4,178 4,265 4,377 4,441 4,501 4,557 4,608 4,651 4,687 

Age 15-29 4,121 4,236 4,263 4,315 4,375 4,366 4,383 4,411 4,417 4,425 4,391 4,348 4,267 4,148 4,038 4,015 3,958 3,939 3,905 3,879 3,864 

Age 30-44 3,990 3,825 3,742 3,663 3,631 3,671 3,722 3,766 3,835 3,889 3,996 4,097 4,209 4,350 4,446 4,529 4,647 4,688 4,748 4,807 4,801 

Age 45-59 7,692 7,657 7,583 7,531 7,383 7,223 7,012 6,794 6,558 6,312 6,066 5,867 5,689 5,485 5,326 5,183 5,029 4,954 4,884 4,872 4,925 

Age 60-74 7,968 8,109 8,176 8,205 8,238 8,312 8,241 8,236 8,344 8,454 8,548 8,617 8,682 8,747 8,795 8,807 8,811 8,767 8,747 8,616 8,483 

Age 75+ 4,630 4,727 4,916 5,114 5,343 5,535 5,907 6,212 6,423 6,642 6,854 7,043 7,229 7,411 7,575 7,726 7,891 8,066 8,199 8,376 8,535 

Total population 32,675 32,771 32,876 32,991 33,109 33,237 33,370 33,509 33,650 33,797 33,949 34,100 34,252 34,407 34,557 34,700 34,837 34,971 35,092 35,200 35,295 

Change from previous year  96 106 114 118 128 133 139 141 147 151 151 152 155 150 143 137 134 121 108 95 

                   
    

Households 13,965 14,043 14,134 14,228 14,317 14,412 14,516 14,623 14,732 14,841 14,949 15,061 15,172 15,278 15,384 15,470 15,556 15,630 15,696 15,757 15,805 

Change from previous year  78 91 94 89 95 103 107 109 109 108 112 111 106 106 86 86 75 66 60 48 

Dwelling need  83 97 100 94 101 110 114 116 116 114 119 117 113 112 92 91 79 70 64 51 

  
                     

Working-age population 17,598 17,681 17,795 17,978 18,167 18,152 18,084 18,015 17,928 17,879 17,857 18,029 18,110 17,935 17,727 17,473 17,262 17,079 16,940 16,810 16,684 

Change from previous year  84 114 183 188 -14 -68 -69 -87 -49 -22 172 81 -175 -208 -254 -211 -183 -139 -131 -125 

Pensionable-age population 10,491 10,525 10,570 10,518 10,474 10,637 10,841 11,068 11,306 11,514 11,677 11,633 11,668 11,944 12,213 12,497 12,781 13,039 13,245 13,435 13,614 

Change from previous year  34 45 -51 -44 163 204 227 238 208 163 -44 35 275 269 284 284 258 205 190 180 

 

  



 

  

 

PROJECTION 1B – Avon Valley & Downlands 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  219 217 215 216 216 218 218 220 221 222 224 226 228 232 234 236 237 238 239 240 

Deaths  279 278 283 286 286 289 291 295 297 303 302 309 311 315 321 326 333 338 344 351 

Natural change  -60 -61 -67 -70 -70 -71 -73 -76 -76 -81 -78 -82 -83 -84 -87 -90 -95 -100 -105 -111 

                   
    

In-migration  1,270 1,275 1,279 1,284 1,286 1,290 1,295 1,302 1,307 1,318 1,323 1,332 1,339 1,347 1,356 1,362 1,368 1,376 1,384 1,393 

Out-migration  1,134 1,138 1,136 1,138 1,141 1,143 1,147 1,150 1,157 1,161 1,170 1,174 1,181 1,188 1,192 1,196 1,197 1,201 1,205 1,207 

Net migration  136 137 142 146 145 147 148 152 151 157 154 158 159 159 163 166 171 175 180 186 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 4,492 4,428 4,389 4,316 4,262 4,223 4,174 4,143 4,080 4,028 3,978 3,958 3,930 3,929 3,938 3,953 3,970 3,991 4,014 4,038 4,065 

Age 15-29 3,735 3,785 3,816 3,904 3,946 3,950 3,972 4,011 4,045 4,052 4,067 4,074 4,044 4,001 3,974 3,913 3,843 3,800 3,723 3,667 3,624 

Age 30-44 4,019 3,923 3,813 3,724 3,646 3,635 3,608 3,581 3,566 3,553 3,564 3,556 3,609 3,658 3,664 3,728 3,783 3,830 3,929 3,971 3,982 

Age 45-59 6,083 6,068 6,084 6,028 6,020 5,933 5,851 5,715 5,612 5,491 5,401 5,296 5,172 5,062 4,977 4,819 4,733 4,626 4,542 4,479 4,480 

Age 60-74 5,485 5,606 5,697 5,810 5,864 5,952 5,918 5,969 6,063 6,199 6,268 6,333 6,409 6,488 6,556 6,667 6,673 6,711 6,676 6,683 6,616 

Age 75+ 3,385 3,465 3,552 3,643 3,764 3,884 4,129 4,308 4,438 4,555 4,676 4,812 4,941 5,043 5,147 5,251 5,405 5,524 5,675 5,795 5,943 

Total population 27,199 27,275 27,350 27,425 27,501 27,576 27,652 27,727 27,803 27,878 27,954 28,029 28,105 28,180 28,256 28,332 28,407 28,483 28,558 28,633 28,709 

Change from previous year  76 75 75 76 75 76 75 76 75 75 76 76 75 75 76 75 75 76 75 75 

                   
    

Households 11,656 11,725 11,798 11,871 11,948 12,035 12,118 12,200 12,292 12,381 12,477 12,578 12,668 12,770 12,858 12,954 13,040 13,114 13,197 13,266 13,341 

Change from previous year  69 73 73 77 87 83 82 93 88 97 101 90 102 88 97 86 74 82 70 75 

Dwelling need  71 75 76 80 90 86 84 96 91 100 105 93 105 90 100 89 76 85 72 77 

  
                     

Working-age population 14,987 15,110 15,233 15,407 15,606 15,639 15,616 15,550 15,495 15,440 15,467 15,622 15,681 15,589 15,452 15,315 15,146 15,039 14,920 14,796 14,700 

Change from previous year  124 123 174 199 33 -23 -66 -55 -54 27 155 59 -92 -137 -137 -170 -106 -119 -125 -95 

Pensionable-age population 7,380 7,390 7,409 7,351 7,300 7,397 7,533 7,723 7,883 8,075 8,173 8,143 8,177 8,370 8,580 8,780 9,009 9,172 9,345 9,520 9,664 

Change from previous year  10 19 -58 -51 97 136 190 161 192 98 -31 34 193 210 201 229 163 172 175 144 

 

  



 

 

 

PROJECTION 1B – South Coastal Towns 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  394 405 411 424 433 439 447 450 453 456 457 459 459 460 460 461 461 463 465 467 

Deaths  783 770 771 767 770 764 764 765 767 768 775 780 785 796 804 816 827 839 850 857 

Natural change  -389 -365 -360 -343 -337 -326 -317 -315 -314 -312 -318 -321 -326 -336 -344 -355 -366 -376 -385 -390 

                   
    

In-migration  2,534 2,531 2,532 2,531 2,534 2,535 2,540 2,549 2,562 2,577 2,596 2,614 2,632 2,656 2,676 2,697 2,716 2,736 2,756 2,773 

Out-migration  1,797 1,818 1,825 1,841 1,849 1,863 1,877 1,887 1,901 1,918 1,931 1,945 1,959 1,972 1,985 1,995 2,003 2,013 2,025 2,037 

Net migration  736 713 707 690 684 672 664 662 661 659 665 669 673 684 691 702 713 723 731 736 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 6,466 6,587 6,721 6,883 6,998 7,158 7,252 7,363 7,433 7,557 7,614 7,674 7,725 7,839 7,930 7,999 8,063 8,116 8,165 8,206 8,240 

Age 15-29 6,474 6,549 6,526 6,478 6,507 6,447 6,465 6,478 6,515 6,478 6,501 6,569 6,622 6,607 6,626 6,710 6,822 6,952 7,108 7,224 7,376 

Age 30-44 6,463 6,458 6,543 6,643 6,762 6,926 7,113 7,273 7,432 7,571 7,692 7,815 7,908 8,034 8,144 8,157 8,188 8,147 8,082 8,088 8,018 

Age 45-59 9,727 9,754 9,782 9,740 9,706 9,598 9,480 9,299 9,149 9,024 8,880 8,748 8,726 8,609 8,576 8,596 8,579 8,652 8,748 8,883 9,060 

Age 60-74 12,318 12,293 12,177 12,084 11,926 11,838 11,457 11,318 11,247 11,265 11,387 11,527 11,566 11,673 11,757 11,824 11,890 11,948 11,934 11,919 11,833 

Age 75+ 9,296 9,450 9,690 9,958 10,235 10,514 11,063 11,446 11,749 11,978 12,147 12,235 12,368 12,500 12,578 12,671 12,763 12,839 12,963 13,028 13,168 

Total population 50,744 51,091 51,439 51,787 52,134 52,482 52,829 53,177 53,525 53,873 54,220 54,567 54,915 55,263 55,611 55,958 56,305 56,653 57,000 57,348 57,695 

Change from previous year  347 348 347 347 348 347 347 348 348 347 347 348 348 348 347 347 347 348 348 347 

                   
    

Households 23,920 24,056 24,217 24,376 24,527 24,685 24,838 25,003 25,167 25,336 25,510 25,680 25,846 26,018 26,187 26,349 26,511 26,663 26,810 26,963 27,118 

Change from previous year  136 161 158 151 159 152 165 164 168 174 170 166 172 169 162 162 153 146 153 156 

Dwelling need  144 170 168 160 168 161 175 174 178 184 180 175 182 179 171 171 162 155 162 165 

  
                     

Working-age population 24,973 25,387 25,730 26,174 26,567 26,754 26,812 26,923 27,031 27,127 27,333 27,830 28,198 28,331 28,328 28,368 28,419 28,441 28,540 28,703 28,812 

Change from previous year  414 343 444 393 187 58 111 108 95 206 497 368 133 -2 40 51 23 99 163 108 

Pensionable-age population 18,854 18,684 18,559 18,326 18,108 18,146 18,272 18,408 18,534 18,713 18,729 18,521 18,439 18,603 18,838 19,054 19,281 19,541 19,735 19,867 20,063 

Change from previous year  -170 -125 -233 -218 38 125 136 126 180 15 -208 -82 164 235 216 227 261 194 132 196 

 

  



 

  

 

PROJECTION 1B – Totton & the Waterside 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  719 708 691 681 667 650 633 613 593 575 558 543 530 522 517 513 514 515 520 527 

Deaths  587 589 594 601 606 612 619 626 634 645 653 665 674 689 703 715 733 747 766 781 

Natural change  133 119 96 80 61 39 15 -13 -41 -70 -95 -122 -144 -167 -187 -202 -219 -232 -246 -254 

                   
    

In-migration  3,385 3,404 3,417 3,431 3,445 3,463 3,483 3,506 3,533 3,564 3,594 3,623 3,650 3,682 3,709 3,732 3,751 3,773 3,797 3,819 

Out-migration  3,326 3,332 3,323 3,321 3,315 3,311 3,307 3,303 3,301 3,303 3,307 3,310 3,315 3,324 3,332 3,338 3,341 3,351 3,361 3,374 

Net migration  59 73 94 110 130 152 176 203 232 261 287 313 335 358 378 393 410 422 436 445 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 11,711 11,875 11,981 12,095 12,174 12,153 12,176 12,087 12,019 11,883 11,733 11,523 11,348 11,174 11,003 10,818 10,640 10,471 10,315 10,177 10,059 

Age 15-29 10,676 10,240 9,833 9,497 9,249 9,076 8,914 8,907 8,820 8,810 8,854 9,057 9,240 9,404 9,556 9,723 9,930 10,078 10,228 10,348 10,352 

Age 30-44 11,714 11,657 11,667 11,705 11,633 11,658 11,654 11,560 11,459 11,326 11,147 10,853 10,554 10,284 10,019 9,781 9,454 9,192 8,983 8,831 8,766 

Age 45-59 14,867 14,950 14,905 14,771 14,731 14,567 14,306 14,068 13,878 13,723 13,610 13,570 13,533 13,459 13,472 13,364 13,364 13,408 13,491 13,490 13,574 

Age 60-74 12,238 12,501 12,818 13,066 13,256 13,513 13,595 13,852 14,152 14,471 14,777 15,004 15,206 15,436 15,637 15,902 16,066 16,091 16,043 16,065 15,975 

Age 75+ 7,027 7,201 7,414 7,675 7,960 8,228 8,743 9,106 9,443 9,750 10,035 10,341 10,660 10,976 11,238 11,530 11,856 12,263 12,635 12,976 13,354 

Total population 68,232 68,425 68,617 68,809 69,002 69,194 69,387 69,580 69,771 69,964 70,156 70,349 70,541 70,734 70,926 71,118 71,311 71,503 71,696 71,888 72,081 

Change from previous year  192 192 192 192 193 193 192 192 193 192 193 192 192 192 192 193 192 192 192 193 

                   
    

Households 29,226 29,449 29,670 29,891 30,095 30,296 30,481 30,675 30,887 31,099 31,327 31,528 31,756 31,987 32,220 32,472 32,699 32,956 33,189 33,431 33,686 

Change from previous year  223 221 221 204 201 185 194 211 212 228 201 227 231 233 252 227 257 233 242 255 

Dwelling need  227 225 225 207 205 189 198 215 216 232 205 231 235 237 256 231 262 237 247 259 

  
                     

Working-age population 39,979 40,021 40,003 40,181 40,330 40,203 40,064 39,835 39,628 39,424 39,464 39,843 40,129 39,948 39,747 39,529 39,343 39,189 39,086 38,986 38,855 

Change from previous year  42 -18 177 149 -127 -139 -229 -207 -204 41 379 286 -181 -201 -217 -186 -154 -103 -100 -131 

Pensionable-age population 15,798 15,843 15,898 15,824 15,762 16,015 16,382 16,794 17,297 17,778 18,079 18,056 18,183 18,742 19,314 19,898 20,464 20,987 21,450 21,889 22,341 

Change from previous year  45 55 -74 -62 253 368 412 503 481 301 -23 127 559 573 583 566 523 463 439 452 

 

  



 

 

 

PROJECTION 1B – New Forest (National Park) 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  217 219 221 226 230 233 238 243 247 251 253 255 257 257 256 255 252 250 247 244 

Deaths  392 390 391 396 396 400 403 409 411 414 420 426 431 438 448 458 465 479 489 498 

Natural change  -174 -170 -170 -171 -166 -167 -164 -166 -164 -163 -167 -171 -174 -182 -192 -203 -214 -229 -242 -255 

                   
    

In-migration  1,460 1,464 1,465 1,468 1,469 1,474 1,478 1,484 1,491 1,501 1,511 1,522 1,534 1,547 1,561 1,574 1,585 1,600 1,615 1,629 

Out-migration  1,241 1,248 1,249 1,253 1,258 1,262 1,268 1,274 1,282 1,292 1,300 1,307 1,314 1,321 1,325 1,326 1,327 1,327 1,328 1,329 

Net migration  219 216 216 215 211 211 210 211 208 209 211 216 220 227 236 248 258 273 287 300 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 4,274 4,210 4,182 4,139 4,102 4,081 4,041 4,009 3,974 3,961 3,960 3,972 4,002 4,067 4,157 4,199 4,238 4,272 4,305 4,330 4,351 

Age 15-29 4,121 4,220 4,229 4,262 4,302 4,272 4,267 4,274 4,260 4,246 4,192 4,131 4,033 3,899 3,774 3,738 3,670 3,642 3,602 3,574 3,560 

Age 30-44 3,990 3,816 3,722 3,629 3,582 3,606 3,639 3,662 3,710 3,741 3,824 3,900 3,984 4,098 4,168 4,226 4,322 4,342 4,384 4,427 4,409 

Age 45-59 7,692 7,648 7,563 7,499 7,339 7,165 6,940 6,708 6,458 6,196 5,935 5,721 5,528 5,309 5,135 4,979 4,812 4,724 4,641 4,617 4,660 

Age 60-74 7,968 8,102 8,160 8,180 8,203 8,264 8,181 8,162 8,255 8,348 8,425 8,477 8,524 8,571 8,602 8,599 8,589 8,532 8,503 8,364 8,228 

Age 75+ 4,630 4,724 4,908 5,101 5,325 5,510 5,874 6,171 6,374 6,583 6,785 6,964 7,139 7,310 7,462 7,602 7,756 7,919 8,042 8,208 8,357 

Total population 32,675 32,719 32,764 32,809 32,854 32,898 32,942 32,987 33,031 33,075 33,120 33,164 33,209 33,254 33,299 33,343 33,387 33,432 33,476 33,521 33,566 

Change from previous year  44 45 45 44 44 44 45 44 44 45 44 45 45 44 44 45 45 44 44 45 

                   
    

Households 13,965 14,025 14,094 14,162 14,223 14,287 14,357 14,429 14,500 14,570 14,637 14,708 14,777 14,841 14,906 14,954 15,003 15,044 15,080 15,115 15,143 

Change from previous year  60 69 68 61 64 70 72 72 70 67 71 69 64 65 48 50 40 36 35 28 

Dwelling need  63 73 73 65 68 74 76 76 74 71 76 73 67 69 51 53 43 38 37 30 

  
                     

Working-age population 17,598 17,645 17,716 17,851 17,987 17,915 17,788 17,657 17,508 17,393 17,303 17,403 17,414 17,174 16,905 16,596 16,335 16,106 15,929 15,768 15,622 

Change from previous year  48 71 134 136 -72 -128 -131 -149 -115 -90 101 11 -241 -269 -309 -260 -230 -177 -160 -146 

Pensionable-age population 10,491 10,517 10,552 10,491 10,437 10,587 10,777 10,988 11,210 11,400 11,545 11,486 11,505 11,759 12,007 12,270 12,534 12,771 12,958 13,132 13,298 

Change from previous year  26 36 -61 -54 150 190 211 221 190 145 -59 19 254 248 263 264 237 187 174 166 

 

  



 

  

 

PROJECTION 2 – Avon Valley & Downlands 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  219 217 215 214 216 227 240 254 262 269 278 284 291 298 302 302 298 294 288 283 

Deaths  279 278 282 286 286 292 297 306 309 317 318 326 329 335 341 345 350 354 359 365 

Natural change  -60 -61 -68 -72 -70 -65 -58 -52 -47 -48 -40 -41 -38 -36 -39 -43 -52 -60 -70 -81 

                   
    

In-migration  1,282 1,244 1,237 1,360 1,533 1,655 1,660 1,468 1,485 1,486 1,451 1,462 1,425 1,384 1,309 1,220 1,250 1,249 1,285 1,289 

Out-migration  1,124 1,163 1,170 1,076 939 846 850 1,015 1,012 1,024 1,066 1,069 1,111 1,158 1,230 1,311 1,293 1,304 1,285 1,291 

Net migration  159 81 67 284 594 808 810 452 472 462 385 393 314 226 79 -91 -44 -55 0 -2 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 4,492 4,431 4,384 4,299 4,266 4,300 4,362 4,447 4,447 4,468 4,489 4,531 4,571 4,627 4,681 4,718 4,727 4,742 4,751 4,765 4,774 

Age 15-29 3,735 3,792 3,806 3,871 3,955 4,094 4,309 4,536 4,645 4,727 4,810 4,857 4,861 4,826 4,778 4,647 4,452 4,298 4,117 3,989 3,879 

Age 30-44 4,019 3,928 3,806 3,701 3,652 3,738 3,859 3,986 4,050 4,121 4,215 4,279 4,407 4,516 4,562 4,639 4,672 4,706 4,777 4,786 4,754 

Age 45-59 6,083 6,072 6,079 6,011 6,024 6,005 6,023 5,983 5,924 5,850 5,807 5,740 5,655 5,574 5,510 5,353 5,248 5,130 5,036 4,970 4,969 

Age 60-74 5,485 5,609 5,694 5,799 5,866 6,002 6,040 6,168 6,303 6,486 6,602 6,707 6,822 6,930 7,017 7,129 7,113 7,129 7,066 7,052 6,958 

Age 75+ 3,385 3,466 3,550 3,637 3,766 3,914 4,203 4,428 4,580 4,721 4,865 5,020 5,169 5,287 5,401 5,503 5,644 5,755 5,896 6,012 6,157 

Total population 27,199 27,297 27,318 27,317 27,529 28,053 28,796 29,549 29,950 30,375 30,788 31,133 31,485 31,760 31,950 31,989 31,856 31,760 31,644 31,575 31,492 

Change from previous year  98 20 0 212 524 743 752 401 425 414 344 352 276 190 40 -134 -96 -115 -70 -83 

                   
    

Households 11,656 11,733 11,786 11,832 11,958 12,208 12,538 12,872 13,090 13,311 13,539 13,748 13,948 14,133 14,268 14,357 14,371 14,386 14,400 14,415 14,430 

Change from previous year  77 53 46 126 251 330 334 217 222 228 208 201 184 135 89 14 15 14 15 15 

Dwelling need  80 55 47 130 259 340 345 225 229 235 215 207 190 140 92 15 15 14 15 15 

  
                     

Working-age population 14,987 15,126 15,209 15,330 15,627 15,979 16,428 16,832 16,991 17,166 17,411 17,742 17,977 17,993 17,899 17,697 17,342 17,083 16,802 16,554 16,332 

Change from previous year  140 83 121 297 353 448 405 159 175 245 331 236 16 -94 -201 -355 -260 -281 -247 -222 

Pensionable-age population 7,380 7,393 7,405 7,339 7,303 7,452 7,667 7,940 8,143 8,383 8,526 8,523 8,589 8,816 9,051 9,259 9,473 9,624 9,781 9,945 10,075 

Change from previous year  13 13 -67 -35 149 215 273 203 240 142 -3 66 227 235 208 214 151 157 164 130 

 

  



 

 

 

PROJECTION 2 – South Coastal Towns 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  394 408 411 419 433 448 464 469 473 471 469 467 462 457 451 445 440 435 431 425 

Deaths  783 772 771 765 770 769 772 774 776 774 779 782 784 792 797 807 815 825 833 837 

Natural change  -389 -364 -360 -346 -337 -321 -308 -305 -303 -303 -310 -315 -322 -335 -347 -361 -376 -389 -402 -411 

                   
    

In-migration  2,622 2,450 2,386 2,665 2,794 2,775 2,584 2,548 2,414 2,467 2,479 2,452 2,469 2,503 2,532 2,553 2,589 2,568 2,585 2,600 

Out-migration  1,724 1,885 1,945 1,730 1,636 1,667 1,841 1,888 2,022 2,007 2,026 2,076 2,091 2,097 2,102 2,112 2,105 2,149 2,163 2,177 

Net migration  898 565 441 934 1,157 1,108 743 660 392 460 453 376 378 406 430 442 484 420 421 423 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 6,466 6,607 6,724 6,853 6,997 7,217 7,373 7,504 7,586 7,689 7,731 7,773 7,793 7,870 7,925 7,955 7,976 7,981 7,969 7,947 7,913 

Age 15-29 6,474 6,601 6,529 6,397 6,505 6,590 6,736 6,761 6,783 6,650 6,600 6,593 6,545 6,442 6,382 6,388 6,424 6,502 6,601 6,664 6,770 

Age 30-44 6,463 6,489 6,548 6,597 6,759 7,015 7,292 7,478 7,649 7,748 7,839 7,931 7,978 8,047 8,100 8,063 8,045 7,950 7,803 7,716 7,546 

Age 45-59 9,727 9,777 9,784 9,704 9,706 9,663 9,602 9,430 9,279 9,119 8,950 8,793 8,738 8,587 8,523 8,515 8,469 8,517 8,579 8,678 8,817 

Age 60-74 12,318 12,314 12,179 12,051 11,924 11,900 11,576 11,448 11,379 11,362 11,459 11,569 11,566 11,630 11,672 11,700 11,728 11,752 11,697 11,641 11,515 

Age 75+ 9,296 9,465 9,690 9,933 10,235 10,561 11,156 11,548 11,850 12,049 12,195 12,258 12,358 12,457 12,503 12,567 12,628 12,676 12,760 12,784 12,880 

Total population 50,744 51,253 51,454 51,536 52,126 52,947 53,734 54,169 54,526 54,616 54,774 54,917 54,978 55,034 55,104 55,188 55,269 55,378 55,410 55,430 55,442 

Change from previous year  509 201 82 590 821 787 435 356 90 158 143 61 56 71 84 81 109 31 20 12 

                   
    

Households 23,920 24,119 24,224 24,278 24,523 24,868 25,197 25,400 25,569 25,635 25,734 25,824 25,875 25,927 25,980 26,031 26,083 26,137 26,150 26,165 26,178 

Change from previous year  199 105 54 245 346 329 203 169 66 99 90 51 52 53 52 52 53 13 15 14 

Dwelling need  211 111 57 259 366 348 215 178 69 105 95 54 55 56 55 55 56 14 15 15 

  
                     

Working-age population 24,973 25,497 25,739 26,000 26,561 27,073 27,429 27,592 27,697 27,608 27,678 28,030 28,198 28,131 27,944 27,812 27,695 27,572 27,481 27,453 27,365 

Change from previous year  524 242 261 561 512 356 163 106 -90 70 352 168 -67 -187 -131 -118 -123 -90 -29 -87 

Pensionable-age population 18,854 18,714 18,561 18,281 18,106 18,228 18,432 18,583 18,709 18,840 18,818 18,570 18,434 18,544 18,725 18,889 19,062 19,275 19,405 19,470 19,596 

Change from previous year  -141 -152 -280 -175 122 204 151 126 130 -22 -248 -136 110 182 164 173 213 129 65 126 

 

  



 

  

 

PROJECTION 2 – Totton & the Waterside 

 

Components of change                    
  

  2016/17 2017/18 2018/19 2019/20 2020/21 2021/22 2022/23 2023/24 2024/25 2025/26 2026/27 2027/28 2028/29 2029/30 2030/31 2031/32 2032/33 2033/34 2034/35 2035/36 

Births  719 699 670 653 639 620 604 584 570 565 562 562 558 559 564 568 573 574 580 584 

Deaths  587 587 590 596 601 606 614 621 631 644 654 669 679 696 712 725 743 756 775 790 

Natural change  133 112 79 58 37 14 -10 -37 -60 -79 -92 -108 -121 -137 -148 -157 -170 -182 -195 -206 

                   
    

In-migration  3,180 3,113 3,289 3,427 3,412 3,490 3,498 3,654 3,816 3,890 3,902 3,808 3,818 3,875 3,843 3,778 3,724 3,746 3,756 3,751 

Out-migration  3,498 3,575 3,429 3,324 3,342 3,288 3,295 3,181 3,068 3,034 3,053 3,158 3,177 3,164 3,222 3,300 3,364 3,373 3,395 3,430 

Net migration  -318 -462 -140 103 70 202 203 474 748 856 849 650 641 711 621 479 360 373 361 321 

                   
    

Population (broad age groups)                  
    

 2016 2017 2018 2019 2020 2021 2022 2023 2024 2025 2026 2027 2028 2029 2030 2031 2032 2033 2034 2035 2036 

Age 0-14 11,711 11,818 11,838 11,902 11,961 11,910 11,919 11,815 11,769 11,697 11,631 11,510 11,401 11,298 11,213 11,106 10,986 10,860 10,753 10,662 10,580 

Age 15-29 10,676 10,105 9,512 9,110 8,883 8,715 8,596 8,623 8,652 8,838 9,094 9,485 9,773 10,019 10,249 10,442 10,616 10,678 10,737 10,751 10,634 

Age 30-44 11,714 11,570 11,452 11,421 11,328 11,318 11,303 11,196 11,141 11,116 11,074 10,921 10,713 10,537 10,395 10,267 10,018 9,808 9,649 9,543 9,511 

Age 45-59 14,867 14,899 14,780 14,613 14,569 14,396 14,141 13,904 13,745 13,652 13,608 13,632 13,630 13,587 13,637 13,551 13,558 13,593 13,672 13,666 13,741 

Age 60-74 12,238 12,470 12,741 12,967 13,151 13,398 13,480 13,734 14,054 14,416 14,775 15,057 15,295 15,562 15,804 16,101 16,283 16,311 16,263 16,282 16,181 

Age 75+ 7,027 7,185 7,375 7,626 7,910 8,174 8,690 9,052 9,402 9,734 10,049 10,384 10,719 11,050 11,331 11,635 11,965 12,369 12,738 13,077 13,450 

Total population 68,232 68,047 67,698 67,639 67,802 67,912 68,129 68,324 68,763 69,452 70,230 70,988 71,531 72,053 72,629 73,103 73,427 73,619 73,812 73,980 74,097 

Change from previous year  -185 -349 -59 163 110 218 195 438 689 778 758 543 522 576 475 323 193 193 168 117 

                   
    

Households 29,226 29,314 29,339 29,464 29,653 29,820 30,011 30,203 30,501 30,896 31,343 31,758 32,121 32,480 32,864 33,231 33,516 33,780 34,017 34,252 34,481 

Change from previous year  88 25 125 189 167 191 192 298 395 447 415 363 359 383 367 285 265 236 236 228 

Dwelling need  90 25 127 192 170 195 195 303 402 455 423 370 365 390 373 290 270 240 240 232 

  
                     

Working-age population 39,979 39,738 39,318 39,316 39,455 39,283 39,182 38,975 38,971 39,151 39,635 40,434 40,973 41,020 41,077 41,032 40,900 40,701 40,551 40,382 40,143 

Change from previous year  -241 -420 -2 140 -172 -101 -207 -4 180 484 799 539 47 57 -44 -133 -199 -150 -170 -239 

Pensionable-age population 15,798 15,808 15,814 15,720 15,657 15,902 16,271 16,680 17,204 17,729 18,084 18,112 18,270 18,860 19,470 20,084 20,666 21,193 21,659 22,099 22,548 

Change from previous year  10 6 -94 -62 245 368 410 523 525 355 29 157 590 611 614 582 527 466 440 448 
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1 The demography of the older population of the New Forest 
 District Council area 

 
1.1 There is a projected rise in the total population of around 30% for those 
people aged 65 years and over within New Forest up to the year 2040 which in 
itself may seem relatively modest but it is from a very high existing base. Within 
this overall growth there is a steeper rate of increase within the oldest cohorts, 
the number of those ninety years of age or more projected to increase by 91% or 
3,200 over the period to 2040. 
 
Table One Population aged 65 and over, projected to 2040 
  (New Forest District) 
 2020 2025 2030 2035 2040 
People aged 65-69 12,600 13,200 15,100 14,700 13,600 
People aged 70-74 14,100 12,600 13,400 15,400 15,100 
People aged 75-79 10,500 13,200 12,000 12,800 14,800 
People aged 80-84 7,700 9,100 11,500 10,500 11,400 
People aged 85-89 5,200 5,700 6,800 8,700 8,100 
People aged 90 and over 3,500 3,800 4,300 5,200 6,700 
Total population 65 and 
over 53,600 57,600 63,100 67,300 69,700 

(Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
 
1.2 In the period to 2040 the second youngest cohort, those aged between 70 
and 74 increase only slightly before climbing to a 1,000 increase over the whole 
period. The rate of increase is higher in each succeeding cohort to peak at 91% 
among those 90 years of age and over. Table Two plots the percentage increase 
in each age band from the 2020 base. 
 
1.3 The proportion of the population 65 years of age or over in New Forest is 
very significantly above the national average for England and exceeds that 
average by a widening margin throughout the period to 2040.   
 
1.4 For those 85 years of age and above the proportion in New Forest is 
approaching double the average for England and the differential widens over the 
period to 2040. This is a very elderly population overall and it is characterised by 
a much higher than average proportion of people in advanced old age. 
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Table Two  Population aged 65 and over, projected to 2020  
 (New Forest District)  % Change 
 2020 2025 2030 2035 2040 
People aged 65-69 0 5% 20% 17% 8% 
People aged 70-74 0 -11% -5% 9% 7% 
People aged 75-79 0 26% 14% 22% 41% 
People aged 80-84 0 18% 49% 36% 48% 
People aged 85-89 0 10% 31% 67% 56% 
People aged 90 and over 0 9% 23% 49% 91% 
Total population 65 and 
over 0 7% 18% 26% 30% 

 (Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
 
1.5 Table Three shows the projected increase in the total population for the 
New Forest is very modest: 180,500 in 2020 to 186,200 in 2040, set against the 
increase in the numbers of people who are over 65 years of age and over 85 
years of age and over. These two threshold ages are used because 65 
represents the general point of exit from paid employment and 85 is, as will be 
shown in the next section, a significant threshold for needing specialised 
accommodation and services.  
 
Table Three Total population, population aged 65 and over and 

population aged 85 and over as a number and as a 
percentage of the total population, projected to 2040   
(New Forest District) 

  2020 2025 2030 2035 2040 

Total population 180,500 182,100 183,400 184,800 186,200 
Population aged 65 
and over 53,600 57,600 63,100 67,300 69,700 

Population aged 85 
and over 8,700 9,500 11,100 13,900 14,700 

Population aged 65 
and over as a 
proportion of the 
total population 

29.70% 31.63% 34.41% 36.42% 37.43% 

Population aged 85 
and over as a 
proportion of the 
total population 

4.82% 5.22% 6.05% 7.52% 7.89% 

  (Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
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1.6 Table Four gives the numbers and percentages for England to provide a 
comparison. 
 
Table Four Total population, population aged 65 and over and   
  population aged 85 and over as a number and as age of the  
  total population, projected to 2040 – England 
  2020 2025 2030 2035 2040 
Total 
population 56,678,500 58,060,200 59,181,800 60,183,900 61,157,900 

Population 
aged 65 and 
over 

10,505,500 11,449,400 12,696,900 13,815,400 14,527,100 

Population 
aged 85 and 
over 

1,417,000 1,573,300 1,810,000 2,246,200 2,411,300 

Population 
aged 65 and 
over as a 
proportion of 
the total 
population 

18.54% 19.72% 21.45% 22.96% 23.75% 

Population 
aged 85 and 
over as a 
proportion of 
the total 
population 

2.50% 2.71% 3.06% 3.73% 3.94% 

(Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
 

1.7 The significance of these threshold ages is to be found in the convergence 
of dependency and chronological age. At age 65 the lifetime risk of developing a 
need for care services to assist with personal care tasks is 65% for men and 85% 
for women1. The incidence of need for assistance increases substantially with 
age and is highest for those 85 years of age and above. As the tables in the 
following section modelling levels of dependency and need for service 
demonstrate this increase in the ageing of the population has a direct impact on 
the need for care and support services and appropriate accommodation.  
 
 
 

 
1 David Behan, Director General for Adult Social Care, Department of Health, presentation to a King’s 
Fund Seminar 21st July 2009 
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Section summary 
 
1.8 The profile of the New Forest in relation to the age of its population is 
strikingly above the national average, with those 65 years of age already 
approaching 30% of the total population of the district by and projected to 
increase to more than 37% by 2040. 
 
1.9 The proportion of those in advanced old age, that is 85 years of age or 
more is even more of a challenge to health and social care authorities as the 
prevalence of chronic health conditions and functional incapacity in tasks 
essential to the maintenance of an independent life style are, as will be seen in 
the following section, closely related to chronological age.   
 
1.10 In the absence of appropriate, contemporary accommodation options 
pressures will increase on higher-end services, such as Registered Care Homes 
providing Personal Care and Registered Care Homes providing Nursing Care.
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2 The profile of need 
 
2.1 Table Five shows the modelling of those older people who are likely to 
experience difficulty with at least one task necessary to maintain their 
independence. As is clearly seen the incidence of difficulty rises sharply with age 
and is projected to increase over time as the population of those in the highest 
age groups increases. Between 2020 and 2040 the number of those 
experiencing such difficulties is projected to increase by around 38%. 
 
Table Five  People aged 65 and over unable to manage at least one  
   domestic task on their own, by age group projected to  
   2040  (New Forest District) 
  2020 2025 2030 2035 2040 

Males aged 65-69 who need help 
with at least one domestic task 900 960 1,095 1,065 975 

Males aged 70-74 who need help 
with at least one domestic task 1,273 1,140 1,235 1,406 1,368 

Males aged 75-79 who need help 
with at least one domestic task 1,350 1,674 1,539 1,674 1,917 

Males aged 80 and over who 
need help with at least one 
domestic task 

2,244 2,640 3,234 3,531 3,828 

Females aged 65-69 who need 
help with at least one domestic 
task 

1,254 1,292 1,501 1,463 1,349 

Females aged 70-74 who need 
help with at least one domestic 
task 

1,702 1,518 1,587 1,840 1,817 

Females aged 75-79 who need 
help with at least one domestic 
task 

1,870 2,380 2,142 2,278 2,618 

Females aged 80 and over who 
need help with at least one 
domestic task 

5,280 5,830 7,040 7,535 8,030 

Total population aged 65 and 
over who need help with at 
least one domestic task 

15,873 17,434 19,373 20,792 21,902 

(Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
Activities include: Doing routine housework or laundry, shopping for food , getting out of the 
house, doing paperwork or paying bills. These are Instrumental Activities of Daily Living (IADLs) 
are activities which, while not fundamental to functioning, are important aspects of living 
independently. 
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2.2 Table Six suggests that the number of those who will be unable to 
manage at least one personal care task will also increase by approximately 37% 
between 2020 and 2040 an increase of almost six thousand individuals.  
 
Table Six  People aged 65 and over unable to manage at least one  
   self-care task on their own, by age group projected  
   to 2040 (New Forest District) 
 
  2020 2025 2030 2035 2040 

Males aged 65-69 who need 
help with at least one self-care 
activity 

960 1,024 1,168 1,136 1,040 

Males aged 70-74 who need 
help with at least one self-care 
activity 

1,407 1,260 1,365 1,554 1,512 

Males aged 75-79 who need 
help with at least one self-care 
activity 

1,400 1,736 1,596 1,736 1,988 

Males aged 80 and over who 
need help with at least one self-
care activity 

2,380 2,800 3,430 3,745 4,060 

Females aged 65-69 who need 
help with at least one self-care 
activity 

1,452 1,496 1,738 1,694 1,562 

Females aged 70-74 who need 
help with at least one self-care 
activity 

1,776 1,584 1,656 1,920 1,896 

Females aged 75-79 who need 
help with at least one self-care 
activity 

1,595 2,030 1,827 1,943 2,233 

Females aged 80 and over who 
need help with at least one self-
care activity 

4,704 5,194 6,272 6,713 7,154 

Total population aged 65 and 
over who need help with at 
least one self-care activity 

15,674 17,124 19,052 20,441 21,445 

(Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
Activities of Daily Living (ADLs) are activities relating to personal care and mobility about the 
home that are basic to daily living: Having a bath or shower , using the toilet, getting up and down 
stairs, getting around indoors, dressing or undressing, getting in and out of bed, washing face and 
hands, eating, including cutting up food, taking medicine. 
. 
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2.3 In the past few years social care services funded from public funds have 
focused on supporting those who have difficulty with tasks of personal care. The 
projected increase in the numbers of older people experiencing difficulty 
therefore impacts directly on the likely demand for services.  
 
Table Seven  People aged 65 and over with a limiting long-term   
   illness, by age, projected to 2040 (New Forest District) 

 2020 2025 2030 2035 2040 
People aged 65-74 whose day-to-
day activities are limited a little 5,314 5,135 5,672 5,991 5,712 

People aged 75-84 whose day-to-
day activities are limited a little 5,440 6,666 7,024 6,964 7,831 

People aged 85 and over whose 
day-to-day activities are limited a 
little 

2,468 2,695 3,149 3,944 4,171 

Total population aged 65 and 
over with a limiting long term 
illness whose day-to-day 
activities are limited a little 

13,223 14,496 15,846 16,899 17,714 

People aged 65-74 whose day-to-
day activities are limited a lot 2,648 2,559 2,826 2,985 2,846 

People aged 75-84 whose day-to-
day activities are limited a lot 3,764 4,613 4,861 4,819 5,419 

People aged 85 and over whose 
day-to-day activities are limited a 
lot 

3,127 3,415 3,990 4,997 5,284 

Total population aged 65 and 
over with a limiting long term 
illness whose day-to-day 
activities are limited a lot 

9,540 10,586 11,677 12,801 13,549 

(Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
 
2.4 An increase in the proportion of the population living into advanced old 
age also impacts on the demands made upon health services.  Table Seven 
projects an increase in the numbers of those experiencing a long-term limiting 
illness. This shows an overall increase of 42% in those over 65 years of age 
whose day-to-day activities are limited a lot..  
 
2.5 Table Eight below highlights that in all age cohorts above 65 there will be 
a marked increase in those within the population that are unable to manage at 
least one mobility activity on their own.  
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Table  Eight People aged 65 and over unable to manage at least one   
  mobility activity on their own, by age, projected to 2040   
  (New Forest District) 

  2020 2025 2030 2035 2040 

People aged 65-69 unable to 
manage at least one activity on 
their own 

1,074 1,124 1,295 1,261 1,159 

People aged 70-74 unable to 
manage at least one activity on 
their own 

1,854 1,656 1,754 2,020 1,984 

People aged 75-79 unable to 
manage at least one activity on 
their own 

1,755 2,214 2,007 2,151 2,469 

People aged 80-84 unable to 
manage at least one activity on 
their own 

1,859 2,177 2,763 2,517 2,723 

People aged 85 and over 
unable to manage at least one 
activity on their own 

3,840 4,180 4,860 6,065 6,455 

Total population aged 65 and 
over unable to manage at 
least one activity on their 
own 

10,382 11,351 12,679 14,014 14,790 

(Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
Activities include: going out of doors and walking down the road; getting up and down stairs; 
getting around the house on the level; getting to the toilet; getting in and out of bed 
 
2.6 Table Nine shows that the predicted increase between 2020 and 2040 in 
those in New Forest over 65 years of age who will be living with dementia to be 
around 51%. This is slightly below the projected rate of increase for England 
which stands at 55% but reflects the high baseline already present in the New 
Forest and represents an increase in absolute numbers of more than 2,000 
persons..  
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Table Nine People aged 65 and over predicted to have dementia, by age  
  and gender, projected to 2040 (New Forest District) 
 
  2020 2025 2030 2035 2040 

People aged 65-69 predicted to 
have dementia 209 218 252 245 225 

People aged 70-74 predicted to 
have dementia 430 384 409 469 460 

People aged 75-79 predicted to 
have dementia 628 791 718 771 885 

People aged 80-84 predicted to 
have dementia 853 1,006 1,273 1,161 1,260 

People aged 85-89 predicted to 
have dementia 938 1,029 1,221 1,564 1,453 

People aged 90 and over 
predicted to have dementia 1,132 1,179 1,332 1,567 2,051 

Total population aged 65 and 
over predicted to have 
dementia 

4,190 4,607 5,203 5,778 6,333 

(Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
 
2.7 Table Ten shows the number projected for England for the purpose of 
comparison. 
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Table Ten People aged 65 and over predicted to have dementia, by age  
  and gender, projected to 2035 England 
 
  2020 2025 2030 2035 2040 

to have dementia 46,209 51,083 58,805 60,054 56,584 

People aged 70-74 
predicted to have 
dementia 

85,935 79,817 88,517 102,195 104,697 

People aged 75-79 
predicted to have 
dementia 

120,939 150,906 141,054 157,283 182,625 

People aged 80-84 
predicted to have 
dementia 

161,679 182,808 229,667 216,994 244,601 

People aged 85-89 
predicted to have 
dementia 

162,026 180,567 208,001 263,815 253,881 

People aged 90 and 
over predicted to have 
dementia 

165,088 178,967 203,045 240,536 307,066 

Total population 
aged 65 and over 
predicted to have 
dementia 

741,875 824,146 929,088 1,040,878 1,149,455 

(Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2018) 
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Section summary 
 
2.8 Those having difficulty with one or more domestic tasks will increase 
between 2020 to 2040 from 15,873 to 21,902, an increase of 38%.  A failure to 
manage these tasks often persuades older people, or their relatives, of the need 
for a move to a high care setting, such as a Registered Care home, when their 
needs would be better met in specialised accommodation, such as that proposed 
in this application. 

 
2.9 Similarly those experiencing difficulty with at least one task of self-care are 
projected to rise from 15,674 in 2020 to 21,455 in 2040.  This may contribute to 
additional demand for specialised accommodation but will have a direct impact 
on demand for care home places. 
 
2.10 Those finding at least one mobility activity difficult or impossible will 
increase by around 42% between 2020 and 2040. The impact of these difficulties 
on the capacity for independent living can be significantly mitigated by 
appropriate design and flexible delivery of care and support services. 
 
2.11 Throughout the period to 2040 there is predicted to be a 51% increase in 
the population aged 65 and above that have dementia; with around 81% increase 
in the 90 years of age and over cohort. These significant rises will again place 
increasing demand on care and accommodation places. 
 
2.12 If those services meeting higher levels of need for care are not to be 
overwhelmed then the District needs to encourage an increase in the availability 
of all forms of specialised accommodation to meet the diverse range of needs 
and aspirations among its older population. 
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3 The tenure profile of the older population 
 
 
3.1 Next to demographic trends toward an ageing of society the most 
significant factor shaping the future of provision for older people is the shift in 
tenure pattern. Owner-occupation has become the tenure of the majority of older 
people.  
 
3.2 Traditionally local authorities have been primarily focused on the provision 
of social rented housing. Although the past two decades have seen a shift away 
from direct provision by local authorities concerns for this sector have tended to 
dominate thinking and resources.  
 
3.3 There has been an implicit assumption that older people who are 
homeowners can, through the deployment of the equity represented by their 
current home, make provision themselves for their accommodation in old age.  
 
3.4 Table Eleven demonstrates the significant levels of owner occupation now 
to be found among older people in New Forest. The level of home ownership in 
the district is around 10% to 14% above the national average for owner-
occupiers with high levels maintained even into the oldest age group where it 
falls slightly to 82.6%.       
 
3.5 The fall in ownership in the older cohorts is explained principally by the 
limited range of options available to homeowners in these cohorts who have 
needed to find specialist accommodation and care and have not had 
opportunities available to them that allowed them to maintain their tenure. 
 
Table Eleven Proportion of population by age cohort and by tenure, 

year 2011 (New Forest District) 
  

People aged 
65-74 

People aged 
75-84 

People aged 
85 and over 

Owned 86.12% 85.71% 82.56% 
Rented from council 6.00% 6.16% 6.94% 
Other social rented 2.14% 2.80% 3.72% 
Private rented or living rent 
free 5.73% 5.34% 6.77% 

(Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
 
3.6 Table Twelve gives the average levels for England. The difference is 
consistent across the first two age cohorts shown and narrows slightly in the 
oldest age cohort. 
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Table Twelve Proportion of population aged 65 and over by age and 
tenure, i.e., owned, rented from council, other social 
rented, private rented or living rent free, year 2011  
England 

  
People 

aged 65-
74 

People 
aged 75-

84 

People 
aged 85 
and over 

Owned 76.34% 74.84% 68.20% 
Rented from council 9.54% 10.42% 11.99% 
Other social rented 7.75% 8.79% 11.66% 

(Source: www.poppi.org.uk - Office of National Statistics Census Crown Copyright 2020) 
 
3.7 Home ownership, is the tenure of choice of a significant proportion of the 
older people of New Forest, a tenure the majority will wish to maintain in 
accommodation and care facilities that are available to them in advanced old 
age. 
 
Section Summary 
 
3.8 New Forest follows but exceeds by a wide margin the national trend 
toward owner-occupation as the dominant tenure for older people. Levels of 
owner-occupation among older people in the district are very significantly above 
national averages at 86.12% for those between 65 and 74 years of age. In the 
oldest age group the level of home ownership may be depressed by lack of 
options for owner-occupation in specialised accommodation but remains just 
below 82.56%. 
 
3.9 This is a population of older people who are overwhelmingly home owners 
who need a proportionate supply of all forms of specialised accommodation 
available for purchase if they are to meet their needs in old age whilst 
maintaining their tenure of choice. 
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4 The current supply of specialised accommodation for older 
 people 

 
 
4.1 The profile of the current supply of specialised accommodation for older 
people within the New Forest is highly unusual. Even taking Age Exclusive and 
Conventional Sheltered Housing together there is a relatively limited number of 
units or social rent. There is a higher level of leasehold provision of comparable 
stock than national averages.  This pattern is readily explained by the 
overwhelming dominance of home ownership as the tenure of choice among 
older people within the area. The number of units in each style of provision and 
tenure are set out in Table Thirteen. 
 
4.2 Taking the various forms of sheltered and retirement housing offered 
either to rent or to buy there appear to be currently around 2,024 units of 
accommodation. To achieve comparability this supply has been expressed as a 
ratio to the size of the population of older people in the borough.  
 
4.3 Various thresholds have been used but that which is generally recognised 
as having the greatest relevance is that for the number of people 75 years of age 
or older. There are around 75.24 units of any type in any tenure per thousand of 
the population in this age category in New Forest.  
 
4.4 This compares with benchmark figures derived from the data base of the 
Elderly Accommodation Counsel, which is the source relied upon by the Ministry 
for Housing, Communities and Local Government.  These provide a national 
average ratio of provision of 125.5 per thousand of those 75 years of age and 
over. 
 
4.5 Whilst the supply of specialised accommodation available to older home 
owners, when aggregated, compared with the whole population of those 75 years 
of age and over and set against national average levels appears generous this is 
deceptive. Further analysis of supply by tenure against the levels of home 
ownership among older people demonstrates a marked disparity in the 
availability of specialised housing for older homeowners when compared with the 
supply available to older people in other tenures.  
 
4.6 With 1,233 units of retirement housing of all types for sale for a population 
of home-owners of 75 years of age or more of approximately 22,782 the ratio of 
provision for retirement housing for sale per thousand is 54.12.2  
 
4.7 The comparative figure for those 75 years of age or more who are in 
rented tenures the ratio per thousand is 192.08 (791 units for approximately  

 
2 Among persons 75-84: 18,200 persons, 85.71% are home owners + persons 85+: 8,700 
persons, 82.56% are home owners = 11,782 home owners 75+. 
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4,118 persons 75 years of age or more in tenures other than home ownership.)   
 
Table Thirteen Provision of Specialised Housing units and Registered  
   Care Home beds for older people3 (New Forest District) 
     2020   
 Number 

of units/ 
places 

Per 1,000 of the 
population 75 
years and over  
( 26,900 ) 

Affordable Age Exclusive 
Housing 

268 9.96 

Affordable Retirement Housing 
  339 12.60 

Affordable Enhanced 
Retirement Housing  53 1.97 

Affordable Extra Care Housing 
  131 4.86 

Total Affordable specialised 
housing - all types 791 29.40 
   
Market Age Exclusive Housing 
 75 2.79 

Market Retirement Housing  
 1,116 41.49 

Market Enhanced Retirement 
Housing 0 0.0 

Market Extra Care Housing  
 42 1.56 

Total Market Specialised 
Housing - all types 1,233 45.84 
   
Total Specialised 
accommodation for older 
people - all types, all tenures 

2,024 75.24 

   
Registered Care places 
offering personal care 970 36.06 

Registered Care places 
offering nursing care 1,164 43.27 
 (Source: Contact Consulting from EAC database – extracted 25.08.2020)  
 

 
3 In this Table “Affordable” relates to specialised housing offered on the basis of Licence (as in 
the case of Almshouses), Social Rent or Shared Ownership from a charitable provider, such as a 
housing association. “Market” relates to specialised housing offered on the basis of Market Rent 
or Shared Ownership by a commercial provider or on the basis of Leasehold or Freehold 
purchase. 
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4.11 Table Fourteen provides the reference ratios for England drawn from a 
new analysis of the Elderly Accommodation Database, the source used by the 
Ministry for Housing, Communities and Local Government and the Department of 
Health and Social Care4.  
 
Table Fourteen Provision of places for older people in England 2020 
 
 Number of units/ 

places 
Per 1,000 of the 

population 75 
years and over 

(5,122,0005) 
Affordable Age Exclusive 
Housing 

104,458 20.4 

Affordable Retirement Housing  
 313,382 61.2 

Affordable Enhanced 
Retirement Housing  7,648 1.5 

Affordable Extra Care Housing 
  45,764 8.9 

Total Affordable specialised 
housing - all types 471,252 92.0 
   
Market Age Exclusive Housing 
  20,192 3.9 

Market Retirement Housing 
  122,351 23.9 

Market Enhanced Retirement 
Housing 10,895 2.1 

Market Extra Care Housing  
 17,960 3.5 

Total Market Specialised 
Housing - all types 171,398 33.5 
   
Total Sheltered - all types, 
all tenures 642,650 125.5 
   
Registered Care Home 
Personal Care Beds 180,998 35.3 

Registered Care Home 
Nursing Beds 198,400 38.7 

(Source: EAC Database, Re-formatted by Contact Consulting) 

 
4 Contact Consulting tabulated the entries for all English local authorities using the categorisation 
used by EAC. As this is a self-reported database there some inconsistencies but at the macro 
level this tabulation provides a reliable overview of the current national supply.  
5 ONS Estimate of 75+ age group in England in 2020, 2018 Estimates. 
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4.12 These national supply figures illustrate a number of noteworthy trends. 
The supply of Affordable Retirement Housing has declined over the past five 
years as older stock has been decommissioned or re-designated as “Age 
Exclusive” with reduced levels of on-site service. 
 
4.13 Whilst the supply of Affordable Extra Care has continued to increase the 
growing population of those 75 years of age or more means that, as a ratio to 
that population, the level of supply has decreased.  
 
4.14 The same effect is observed in relation to Market Retirement Housing 
where supply has increased but the ratio of 75+ population has decreased. 
 
4.15 The supply of Market Extra Care units has increased by almost 50% over 
the past five years but the ratio to 75+ population is still modest when compared 
with the supply available to those qualifying for Affordable Extra Care. 
 
 
4.16 Also of note is the continuing reduction in the number of beds in 
Registered Care Homes registered for Personal Care. This form of provision, 
formerly known as Residential Care, continues to decline suggesting a need for 
further growth in the provision of Extra Care, which many commissioners identify 
as a preferred alternative. 
 
4.17 Although the number of beds in Registered Care Homes registered for 
Nursing Care have increased the ratio to the 75+ population has reduced 
significantly. 
 
4.19 In summary this analysis of supply at a national level suggests that whilst 
supply of Affordable Extra Care and Market provision of both Retirement Housing 
and Extra Care are increasing the expansion of supply is not keeping pace with 
the increasing numbers of those in the population who are 75 years of age or 
over.  
 
4.20 The profile of supply in the New Forest illustrates an extreme position: 
whilst changes have been made in the provision of Affordable Retirement 
Housing, largely through the decommissioning or re-designation of older stock, 
the rate of increase in forms providing more flexible and robust forms of care and 
support has not kept pace. Nor has the imbalance in provision between tenures 
been addressed by the encouragement of new supply.  
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Section summary 
 
4.21 Taking tenures together and comparing with the whole population it would 
appear that levels of provision of specialised housing for older people are 
significantly below national averages in relation to social rented stock and above 
national averages in relation to retirement housing offered for market sale. 

 
4.22 Whilst there is a greater than average supply of leasehold retirement 
housing this comes nowhere near reflecting the dominance of owner-occupation 
among the older population of New Forest. There is a consequent shortfall in the 
level of provision needed to achieve an adequate supply for older homeowners 
wishing to maintain their tenure when transferring to specialised accommodation. 
For those older people who are owner-occupiers the ratio of provision for 
retirement housing for sale per thousand is 54.12. Whilst for those older people 
who are renters the comparable ratio per thousand is 192.08.  
 
4.23 The level of provision of bed spaces in Registered Care Homes providing 
Personal Care is slightly above national averages and the provision of beds 
registered for the delivery of Nursing Care is more significantly above the 
national average.   
 
4.24 The provision of a more adequate supply of retirement accommodation of 
all kinds for homeowners will provide an environment of choice in which 
independence can be sustained and transfer to expensive Registered Care 
postponed or avoided. 



 

 
20 

5 The future pattern of provision to which this development  
 contributes 
 
5.1     The current pattern of provision in New Forest, as in the rest of the 
country, developed not in response to assessed need but rather in response to 
short-term demand and provider perceptions of what will be popular and 
fundable. Public policy has substantially shaped the pattern of provision in recent 
years and the local authority has been particularly active in the social rented 
sector to remove outdated rented sheltered housing. 
 
5.2     Hampshire County Council has a well-established collaborative approach, 
working with district councils and health partners, to shape future provision of 
Extra Care in all tenures.  
 
5.3 Moving to a pattern with a more rational base that seeks to place all 
elements of provision within a wider context inevitably appears threatening to 
some. In seeking to look forward and to encourage a shift from the current 
pattern to one which offers a range of options to older people and is reflective of 
key characteristics of the older population it will be important to take into account 
a number of factors: 
 

• Demand for older examples of rented conventional sheltered housing is 
likely to decline in New Forest as in other parts of the country 

• The potential for leasehold retirement housing will continue to grow. 
• Some existing schemes will lend themselves to refurbishment and 

remodelling to provide enhanced sheltered housing to support rising levels 
of frailty, and a number of those opportunities have already been taken 
locally. 

• Extra Care housing should be provided for sale and rent. 
• Provision of Registered Care both for Personal and Nursing Care will need 

to be distributed so that it is more nearly matched to need within local 
populations. 

• The challenges of maintaining viability in smaller Registered Care Homes 
will continue to drive change in provision with an increase in larger, 
purpose-built developments. 

 
The clear consequence is that there will be more of some styles of provision and 
less of others.  
 
5.4 In the publication “Housing in Later Life”6 we updated the guidance that 
we originally prepared for the publication “More Choice Greater Voice” for the 
Department for Communities and Local Government and the Care Services 
Partnership (CSIP) at the Department of Health. That model assumed that a 

 
6 Housing in later life – planning ahead for specialist housing for older people, December 2012, 
National Housing Federation and the Housing Learning and Improvement Network. 
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“norm” for conventional sheltered housing to rent would be around 50 units per 
1,000 of the population over 75 years of age and around 75 units per 1,000 of 
leasehold retirement housing. This deliberately inverted the current levels of 
provision in most places but in doing so sought to reflect the rapidly changing 
tenure balance.  
 
5.5 Although we believe challenges for those who manage the stock of rented 
sheltered housing will continue it may be that supply in the New Forest is now 
below that required to ensure that those needing specialised accommodation on 
the basis of social rent have modern and attractive options open to them. 
 
5.6 Demand for leasehold retirement housing has continued to grow strongly 
and we therefore revised upward our targets for leasehold retirement housing, 
especially in areas where owner-occupation levels among older people are high 
and property values facilitate the move to such accommodation. 
 
5.7 When we framed our targets in late 2007 and early 2008 Extra Care 
Housing was still little known, in many areas there were no developments at all 
and the initial targets reflected the difficulty of bringing forward developments on 
a model that was unfamiliar to many professionals and virtually unknown to the 
general public.  The Department of Health and Homes and Communities Agency 
capital investment programme accelerated the rate of Extra Care Housing 
developments and the increasing number of commercially developed Retirement 
Villages and Continuing Care Retirement Communities, especially across the 
South of England have made the concept much better known. 
 
5.8 The targets offered for Extra Care provision in the 2008 publication were 
very much a “toe in the water” at a time when it was still difficult to judge the 
acceptability of the model to older people or to those who advised them.  That 
situation has now changed and we propose not only an increased target overall 
but a shift in the tenure balance to reflect the increasing recognition of the needs 
of older home owners for Extra Care style options. 
 
5.9 The continuing drive among Adult Social Care authorities to shift from 
policies that rely heavily on Registered Care homes toward Extra Care Housing 
solutions also shifts the balance and supports an increase in targets either side 
of this divide. 
 
5.10 When analysed in relation to the proportion of older people in the district 
who are owner-occupiers there is an under-supply of retirement housing offered 
on a leasehold basis. The district council has a role in encouraging the 
identification of sites, in influencing the style of provision and through the Local 
Development planning process to facilitate an increase in this provision. 
 
5.11 Extra Care Housing offers the possibility of housing a balanced community 
of people with relatively limited care needs through to those who might otherwise 
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be living in residential care. Our modelling suggests provision of more than 1,200 
units of Extra Care in total, divided between rented (about one third) and 
leasehold and shared ownership tenures (about two thirds) will be required in the 
short to medium term.   

 
5.12 To provide a robust range of provision that will respond to the diverse 
range of circumstances and preferences within the very substantial population of 
older people in the New Forest requires increased capacity in all categories of 
specialised accommodation for older people and across all tenures. 

5.13 Table Fifteen summarises the current levels of provision and the 
adjustments that may be indicated to bring them to the levels that some would 
see as a benchmark for the future. How much specialised accommodation may 
be needed in total? Previous estimates of the requirements for sheltered housing 
tended to look mainly at the need for social rented provision, rather than at the 
overall potential demand.  

5.14 The emergence of owner-occupation as a significant factor in old age has 
shifted the balance between estimates of need and response to demand. The 
benefits of providing more leasehold retirement housing, for example, may be 
seen in its effect in releasing family sized accommodation into the market, 
alongside its more significant impact in meeting the particular needs of those who 
move into it.  

5.15 The “norms” reflect national patterns and priorities and will necessarily 
need to be moderated to take account of the rate of change that would be 
required to meet them. The pattern projected is for the medium to long-term and 
may need to be adjusted as newer forms are developed and mature.  
 
5.16 Judged against these norms there are marked deficits in provision in all 
categories. The limited supply of Age Exclusive and Retirement Housing for rent 
is unusual and possibly reflects a deliberate policy decision by the local authority. 
The most substantial deficits are in the provision of Retirement Housing and 
Extra Care available to those who are homeowners and wish to maintain their 
tenure of choice when moving to specialised accommodation.  
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Table Fifteen Indicative levels of provision of various forms of   
   accommodation for older people in New Forest   
   2020 

 Current 
provision 

Current 
provision 
per 1,000 
of 
Population 
75+ 

Increase 
or 
decrease 
to match 
projection 

Resulting 
number of 
units 

Provision 
per 1,000 
of 
Population 
75+ 
(26,900) 

Age 
Exclusive 
and 
Retirement 
Housing  

 
Affordable 
 

607 22.57 
 

+1,007 
 

1,614 
 

60 

 
Market 
 

1,191 41.49 
 

+2,037 
 

3,228 
 

120 

Enhanced 
Retirement 
Housing  

 
Affordable 
 

53 1.97 
 

+216 
 

269 
 

10 

 
Market 
 

0 0.00 
 

+269 
 

269 
 

10 

Extra Care  
Housing 

 
Affordable 
  

131 4.86 
 

+273 
 

404 
 

15 

 
Market 
  

42 1.56 
 

+765 
 

807 
 

30 

 
5.17 Table Sixteen projects forward to reflect the requirements of the older 
population of New Forest in 2035. The number of those 75 years of age or more 
will have greatly increased and without substantial provision in the intervening 
period the deficit in all categories of provision will have widened. 
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Table Sixteen Indicative levels of provision of various forms of   
   accommodation for older people in New Forest  2035 
 

 Current 
provision 

Current 
provision 
per 1,000 
of 
Population 
75+ 

Increase 
or 
decrease 
to match 
projection 

Resulting 
number of 
units 

Provision 
per 1,000 
of 
Population 
75+ 
(37,200) 

Age 
Exclusive 
and 
Retirement 
Housing  

 
Affordable 
 

607 16.3 
 

+1,625 
 

2,232 
 

60 

 
Market 
 

1,191 32.0 
 

+3,273 
 

4,464 
 

120 

Enhanced 
Retirement 
Housing  

 
Affordable 
 

53 1.69 
 

+319 
 

372 
 

10 

 
Market 
 

0 0.0 
 

+372 
 

372 
 

10 

Extra Care  
Housing 

 
Affordable 
  

131 3.52 
 

+427 
 

558 
 

15 

 
Market 
  

42 1.1 
 

+1,074 
 

1,116 
 

30 

 
  
5.18 Finally, Table Seventeen carries the projections to 2040 to demonstrate 
that the need to provide additional units in all categories of provision will continue 
beyond the period of the current Plan. 
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Table Seventeen Indicative levels of provision of various forms of   
   accommodation for older people in New Forest  2040 
 

 Current 
provision 

Current 
provision 
per 1,000 
of 
Population 
75+ 

Increase 
or 
decrease 
to match 
projection 

Resulting 
number of 
units 

Provision 
per 1,000 
of 
Population 
75+ 
(39,800) 

Age 
Exclusive 
and 
Retirement 
Housing  

 
Affordable 
 

607 15.25 
 

+1,781 
 

2,388 
 

60 

 
Market 
 

1,191 29.92 
 

+3,585 
 

4,776 
 

120 

Enhanced 
Retirement 
Housing  

 
Affordable 
 

53 1.33 
 

+345 
 

398 
 

10 

 
Market 
 

0 0.0 
 

+398 
 

398 
 

10 

Extra Care  
Housing 

 
Affordable 
  

131 3.29 
 

+466 
 

597 
 

15 

 
Market 
  

42 1.06 
 

+1, 152 
 

1,194 
 

30 
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Section Summary 
  
5.19 The stock of leasehold retirement housing whilst relatively strong by 
national standards comes nowhere meeting current or future potential demand. 
There is enormous scope for development to meet the needs of older people 
who are homeowners. 
 
5.20 Whilst the Health and Adult Social Care authorities place great emphasis 
on the development of Extra Care and the need to divert future increasing need 
away from Registered Care Homes this does meet all needs. 
 
5.21 A more adequate level of provision of Retirement Housing, for which we 
identify a current shortfall in the Market sector of more than 2,000 units to meet 
the needs of older home-owners in the New Forest, will balance the ambition to 
increase the availability of Extra care in all tenures. 
 
5.22 The benefits of facilitating that broad range of need to meet the diversity of 
personal circumstances and aspirations of the very substantial numbers of older 
people already within the local population are well documented. 
 
5.23 There is substantial and growing research evidence, accepted by central 
government and by the House of Commons Communities and Local Government 
Committee Housing for older people in their Second Report of Session 2017–197 
of substantial public benefit arising from the provision of appropriate specialised 
accommodation for older people. 
 
5.24 Our analysis shows that the most pressing priority, driven by demography, 
need, tenure, and policy imperatives is to increase the availability of all 
categories of specialised accommodation for older homeowners.  The 
development proposed by Life Story for Lymington would make a significant 
contribution to meeting that priority.  
 
5.25 In addition to mitigating the impact of this substantially  aged 
population on health and social care services it offers the prospect of the more 
efficient use of the existing stock through encouraging under-occupying older 
households to “right-size” and release their property to families. 
 

 
7 House of Commons Communities and Local Government Committee Housing for older people 
Second Report of Session 2017–19 Report, together with formal minutes relating to the report 
Ordered by the House of Commons to be printed 5 February 2018 
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6 Findings in summary and conclusions 
 
6.1 The profile of the New Forest in relation to the age of its population is 
strikingly above the national average, with those 65 years of age already 
approaching 30% of the total population of the district and projected to increase 
to more than 37% by 2040. 
 
6.2 The proportion of those in advanced old age, that is 85 years of age or 
more is even more of a challenge to health and social care authorities as the 
prevalence of chronic health conditions and functional incapacity in tasks 
essential to the maintenance of an independent life style is closely related to 
chronological age.  Those 85 years of age and older will increase in absolute 
numbers by 6,100 people through the period to 2040 to make up almost 8% of 
the total population.   
 
6.3 Those having difficulty with one or more domestic tasks will increase 
between 2020 to 2040 from 15,873 to 21,902, an increase of 38%.  A failure to 
manage these tasks often persuades older people, or their relatives, of the need 
for a move to a high care setting, such as a Registered Care home, when their 
needs would be better met in specialised accommodation, such as that proposed 
in this application. 

 
6.4 Similarly those experiencing difficulty with at least one task of self-care are 
projected to rise from 15,674 in 2020 to 21,455 in 2040.  This may contribute to 
additional demand for specialised accommodation but will have a direct impact 
on demand for care home places. 
 
6.5 Those finding at least one mobility activity difficult or impossible will 
increase by around 42% between 2020 and 2040. The impact of these difficulties 
on the capacity for independent living can be significantly mitigated by 
appropriate design and flexible delivery of care and support services. 
 
6.6 Throughout the period to 2040 there is predicted to be a 51% increase in 
the population aged 65 and above that have dementia; with around 81% increase 
in the 90 years of age and over cohort. These significant rises will again place 
increasing demand on care and accommodation places. 
 
6.7 New Forest follows but exceeds by a wide margin the national trend 
toward owner-occupation as the dominant tenure for older people. Levels of 
owner-occupation among older people in the district are very significantly above 
national averages at 86.12% for those between 65 and 74 years of age. In the 
oldest age group the level of home ownership may be depressed by lack of 
options for owner-occupation in specialised accommodation but remains just 
below 82.56%. 
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6.8 Taking tenures together and comparing with the whole population it would 
appear that levels of provision of specialised housing for older people are 
significantly below national averages in relation to social rented stock and above 
national averages in relation to retirement housing offered for market sale. 

 
6.9 Whilst there is a greater than average supply of leasehold retirement 
housing this comes nowhere near reflecting the dominance of owner-occupation 
among the older population of New Forest. There is a consequent shortfall in the 
level of provision needed to achieve an adequate supply for older homeowners 
wishing to maintain their tenure when transferring to specialised accommodation.  
 
6.10 For those older people who are owner-occupiers the ratio of provision for 
retirement housing for sale per thousand is 54.12. Whilst for those older people 
who are renters the comparable ratio per thousand is 192.08.  
 
6.11 The level of provision of bed spaces in Registered Care Homes providing 
Personal Care is slightly above national averages and the provision of beds 
registered for the delivery of Nursing Care is more significantly above the 
national average.   
 
6.12 Whilst the Health and Adult Social Care authorities place great emphasis 
on the development of Extra Care and the need to divert future increasing need 
away from Registered Care Homes this does meet all needs. 
 
6.13 A more adequate level of provision of Retirement Housing, for which we 
identify a current shortfall in the Market sector of more than 2,000 units to meet 
the needs of older home-owners in the New Forest, will balance the ambition to 
increase the availability of Extra care in all tenures. 
 
6.14 The benefits of facilitating that broad range of need to meet the diversity of 
personal circumstances and aspirations of the very substantial numbers of older 
people already within the local population are well documented. 
 
6.15 There is substantial and growing research evidence, accepted by central 
government and by the House of Commons Communities and Local Government 
Committee Housing for older people in their Second Report of Session 2017–19 
of substantial public benefit arising from the provision of appropriate specialised 
accommodation for older people. In addition to mitigating the impact of this 
substantially  aged population on health and social care services it offers the 
prospect of the more efficient use of the existing stock through encouraging 
under-occupying older households to “right-size” and release their property to 
families. 
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Conclusions 
 
6.16 The most pressing priority, driven by demography, need, tenure, and 
policy imperatives is to increase the availability of all categories of specialised 
accommodation for older homeowners.   

 
6.17 The provision of a more adequate supply of retirement accommodation of 
all kinds for homeowners will provide an environment of choice in which 
independence can be sustained and transfer to expensive Registered Care 
postponed or avoided.  

 
6.18 In the absence of appropriate, contemporary accommodation options 
pressures will increase on these higher-end services, such as Registered Care 
Homes providing Personal Care and Registered Care Homes providing Nursing 
Care. 
 
6.19 The proposed development will both respond to need within the existing 
resident population and provide substantial public benefit. 
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Appendix One:  The approach to examining need and setting it against  
   current supply 
 
 
National Planning Practice Guidance8 directs attention to the range of 
methodologies that may be adopted to estimate the current and future need for 
specialised accommodation for older people.  
 
All the available approaches adopt a similar route: examining the current and 
projected population of older people within the local area (usually the LPA or 
Housing Authority area), looking next at incidence of functional incapacity and 
health status in that population to form a view of the scale of need within the 
older population. Having had regard to the guidance available in national and 
local policy and the evidence found in the research literature, a target for future 
provision will be projected. 
 
It is at this point that methodologies diverge, some being more strongly 
influenced by current prevalence and others being more focused on the need to 
which specialised accommodation with associated care and support can 
respond.  
 
In this report we have followed the approach set out in the publication “Housing 
in Later Life”9, one of the approaches commended in NPPG from 2014 onwards.  
 
These adopt a projected prevalence figure for Extra Care that will respond to the 
indicators of need and support the delivery of an alternative to increasing reliance 
upon Registered Care Home beds by indicating a ratio of 45 units per 1,000 of 
the local population who are 75 years of age or over is desirable.  
 
To bring supply onto closer alignment with tenure choice among older people it 
suggests that this total be divided one third for social rented and two thirds for 
sale. 
 
The ratios are set out in he right-hand column of Tables 15 to 17 of this report 
with the resulting target number of units in each category and tenure shown in 
the next column to the left. The variance between those numbers and the current 
supply, shown in the second column from the left are shown as the number of 
units needed to augment, or reduce, current supply to match the target.  
 
Whilst the SHOP@ Tool, referenced in the NPPG 2019 and widely used by local 
authorities and those advising them is capable of producing an identical answer it 
is often used with projected prevalence ratios more reflective of current supply 
than potential need. 

 
8 NPPG June 2019 but also earlier issues from 2014 onwards, as referenced in Section Nine 
9  “Housing in later life – planning ahead for specialist housing for older people” (National Housing 
federation and the Housing LIN, December 2012)  
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It is for this reason that in July 2019 the Housing Learning and Improvement 
Network (Housing LIN), who provide the SHOP@ Tool, decided to restrict access 
to it as they felt it had been used to produce artificially low outcomes.  
 
By adopting the ratios of provision set out in Housing in Later Life we offer a 
realistic set of targets for provision of specialised accommodation that will meet 
the needs of the current and future population of older people  on the New Forest 
District area.
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Appendix Two: the authors of this report 
 
Nigel J W Appleton MA (Cantab) 
 
Nigel Appleton is Executive Chairman of Contact Consulting (Oxford) Ltd, a 
consultancy and research practice specialising in issues of health, housing and 
social care as they affect older people and people with particular needs. Nigel’s 
particular area of interest and expertise is in relation to the accommodation and 
care needs of older people. 
 
Nigel Appleton has a nationally established reputation in the field of estimating 
the requirement for particular styles of accommodation for older people, having 
been the author of publications supported by the Department of Communities 
and Local Government and the Department of Health that provide guidance in 
this area.10  
 
In recent years he has developed a substantial practice in the demonstration of 
need for older people’s accommodation and the documentation of that need to 
form part of a planning case. His work has also been tested at Appeal where he 
has contributed to the applicant’s case as an Expert Witness.  
 
He contributed the section “Preparing the Evidence Base” to “Housing in later life 
– planning ahead for specialist housing for older people” (National Housing 
federation and the Housing LIN, December 2012).  This updated the comparable 
sections of his: “More Choice: Greater Voice – a toolkit for producing a strategy 
for accommodation with care for older people” (February 2008 for Communities 
and Local Government and the Care Services Improvement Partnership). He is 
also the author of “Connecting Housing to the Health and Social Care Agenda – 
a person centred approach” (September 2007 for CSIP). 
 
Nigel also wrote “Planning for the Needs of the Majority – the needs and 
aspirations of older people in general housing” and “Ready Steady, but not quite 
go – older homeowners and equity release”, both for the Joseph Rowntree  
Foundation.  
 
For the Change Agent Team at the Department of Health he wrote “An 
introduction to Extracare housing for commissioners” and “Achieving Success in 
Developing Extra Care housing” together with a number of briefing papers and 
studies in the area of sheltered housing and its variants.  
 
Other publications include three Board Assurance Prompts on the deployment of 
Assistive Technology/ telecare in both specialised and general housing for older 

 
10 “More Choice, Greater Voice, a toolkit for producing a strategy for accommodation with care for 
older people”, Nigel Appleton, CLG & CSIP, 2008 & “Housing in later life – planning ahead for 
specialist housing for older people”, December 2012, National Housing Federation and the 
Housing Learning and Improvement Network. 



 

 
33 

people; “Housing and housing support in mental health and learning disabilities – 
its role in QIPP”, National Mental Health Development Unit, with Steve Appleton 
(2011) and “The impact of Choice Based Lettings on the access of vulnerable 
adults to social housing” (2009) for the Housing LIN at the Department of Health.  
 
Nigel led the team that prepared the material for the Good Practice Guidance for 
local authorities on delivering adaptations to housing for people with disabilities 
issued by the Office of the Deputy Prime Minister, Department of Health & 
Department for Education and Skills.  
 
His expertise covers the full spectrum of issues in the field of housing and social 
care for older people. He has supported more than thirty local authorities in 
preparing their strategies for accommodation and care in response to the needs 
of an ageing population. With his team he has conducted a number of detailed 
reviews of existing sheltered housing schemes for both local authority and not for 
profit providers. 
 
Nigel also brings expertise in relation to the various models of accommodation 
for older people and the operational issues that may arise in relation to staffing 
numbers and profile, operational viability and related matters.11 
 
He has worked with housing and adult social care officers and members in a 
wider range of local authorities, and with various commissioning and provider 
bodies within the NHS. Nigel works to support development, operation and 
evaluation of specialised accommodation for providers in statutory, commercial 
and third sectors.  
 
Nigel served as Expert Advisor to the Social Justice and Regeneration 
Committee of the Welsh Assembly in its review of housing and care policies in 
relation to older people in Wales.  
 
Prior to establishing his consultancy in 1995 Nigel was Director of Anchor 
Housing Trust. Until December 2017 he served as a Governor and Chair of the 
Management Committee of Westminster College, Cambridge. Nigel formerly 
served as Vice Chair of the Centre for Policy on Ageing and as a trustee of Help 
& Care, Bournemouth, and has been an honorary research fellow at the Centre 
for Urban and Regional Studies, Birmingham University. In the more distant past 
he was a member of the Governing Body of Age Concern England and a Board 
Member of Fold Housing Group, Northern Ireland. 
 
 
 

 
11 For example, for the Joseph Rowntree Foundation: “Planning for the Needs of the Majority – 
the needs and aspirations of older people in general housing”, and for the Change Agent Team at 
the Department of Health: “An introduction to Extracare housing for commissioners”  and 
“Achieving Success in Developing Extra Care housing”  
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David Appleton 
 
David Appleton is the Consultancy Support and Development Manager for 
Contact Consulting (Oxford) Limited. David joined the staff of Contact Consulting 
in 2014 after a two-year period in which he had undertaken specific assignments 
on a sub-contracted basis. 
 
After securing his HND in Health, Welfare and Social Policy from Anglia Ruskin 
University David worked in residential care settings, initially with Cambridgeshire 
County Council, and subsequently with Northamptonshire County Council. 
During his time in Northamptonshire David was responsible for the oversight and 
delivery of their Physical Intervention training, and investigation. At the time of 
leaving Northamptonshire CC, in December 2011, David’s role was that of 
Assistant Manager in one of the Authority’s residential units.  
 
Since joining Contact Consulting David has undertaken a variety projects and his 
current responsibilities within the company include research, policy and data 
analysis, policy and report writing. He is also involved in delivering training, in 
service evaluation, and supporting investigations in a number of statutory and 
non-statutory settings. 
 
In addition to his HND in Health, Welfare and Social Policy David continued his 
professional development, undertaking NVQ3 in Children and Young People, 
NVQ4 in Leadership and Management, and accreditation as an instructor in 
Physical Intervention. Since joining Contact Consulting he has secured 
accreditation in Prince2 project management, and provides that input to company 
assignments as required. 
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ECONOMIC BENEFITS OF THE PROPOSAL 

The main economic benefits of developing 44 one and two bed apartments in Lymington, 

New Forest can be summarised as: 

• Direct construction-related employment: The Proposed Development could 

support up to 29-person years of direct employment within the construction sectori. 

This translates to up to 20 roles on-site per annum over the estimated build 

programme of 18 months.   
 

• Construction impact in the supply chain: Up to 34 jobs could be supported each 

year locally and across the wider region through indirect and induced effects during 

the construction phaseii. 
 

• Total construction impact: In total, the proposed development could support up to 

54 temporary jobs per annum, both on-site and in the wider economy, during the 

build phase. 
 

• Contribution of the construction phase to economic output: The proposed 

development could generate up to £5.7million of gross value added (GVA) for the 

regional economy during the construction periodiii. 
 

• Household spend: Once built and fully occupied, the households are estimated to 

generate expenditure in the region of £1.6million per annumiv. While not all of this 

spend will be in the local area, it is reasonable to assume that a substantial proportion 

will be retained within New Forest.  
 

• First occupation expenditure: The dwellings are estimated to generate £220,000 

in first occupation expenditure over an 18-month periodv. 
 

• Increased Council Tax income: The construction of the new homes could generate 

£79,000 annum in additional Council Tax revenue for New Forest District Council, 

once fully developed and occupiedvi.  
 

Appendix 1 provides details on the data sources used to calculate the economic benefits 

of the scheme.
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APPENDIX 1 – DATA SOURCES 

 
i The estimated construction cost of £5.5million has been divided by the average turnover 

per construction employee in the South East of £186,574, based on figures derived from 

the 2019 edition of Business Population Estimates produced by the Office for National 

Statistics. The construction cost has been estimated using the BCIS Online tool (accessed 

28/05/2020). The cost is exclusive of external works, contingencies, supporting 

infrastructure, fees, VAT, finance charges etc. 

 
ii It is widely recognised that housebuilding has knock-on effects for other sectors, which 

leads to increased demand for building materials and equipment at the construction phase, 

as well as domestic furniture and carpets etc. following completion. This generates and 

sustains employment in other sectors. The July 2018 ‘Economic Footprint of House Building 

in England and Wales’ report by the Home Builders Federation found that for every 1 job 

in housing construction, the scale of employment supported is equivalent to between 2.4 

and 3.1 direct, indirect and induced jobs per new dwelling built. Taking an average of these 

figures, a multiplier of 2.75 has been used – i.e. for every 1 job in house building, a further 

1.75 jobs are supported in the wider economy. 

  
iii GVA calculated using data from the Office for National Statistics – sub-regional GVA 

figures (2018) and job estimates from the Business Register and Employment Survey 

(2018). 

 
iv Calculated using household spend by region for 2016-18, produced by the Office for 

National Statistics. 

 
v The average homeowner spends approximately £5,000 to make their house ‘feel like 

home’ within 18 months of moving in. This includes money spent on things like furnishing 

and decorating – which generates economic benefits for the local economy in terms of 

direct and induced job creation. 

https://www.hbf.co.uk/documents/7876/The_Economic_Footprint_of_UK_House_Building

_July_2018LR.pdf 

 
vi Based on Council Tax for 2019/20 in Lymington & Pennington of £1,784.88 for a dwelling 

in Band D. 
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By Damian Green MP

Throughout the coronavirus pandemic, there has 
been suffering and hardship on both sides of the 
generational divide. Early on, we learned that older 
people faced an increased risk of becoming seriously 
ill and dying from COVID-19. Within a few weeks of 
lockdown, charities were reporting increased cases of 
confusion and loneliness among older people.

At the same time, young adults have been most likely 
to lose work or see their incomes drop because of 
lockdown. Those yet to enter the jobs market have 
seen their education disrupted on an unprecedented 

scale. Today’s young people have been dubbed the “coronavirus generation”, with experts predicting that 
the pandemic will have a long-lasting effect on their lives.

As we try to rebuild the economy, there has been an understandable focus on policies which work for the 
coronavirus generation. The challenge that we face is how to provide for help for young people without 
taking anything away from older people who have worked hard all of their lives and also suffered in the 
pandemic. In previous years, it was too easy to pit baby boomers and millennials against each other. Now, 
more than ever, we need policies that work across the intergenerational divide.

Housing is an obvious area for policy-makers to start and in his summer statement the Chancellor 
raised the threshold for stamp duty to £500,000. The intervention will make it easier for first-time buyers 
struggling to save up the deposit for their first home. At the other end of the market, it could incentivise the 
many older people who are desperate to downsize into more suitable retirement accommodation. 

However, cutting stamp duty is not the only policy that can work across the generational divide to drive 
housing market transactions. To get results here, the Chancellor and the Secretary of State should also 
consider measures to encourage the building of more private retirement housing.

This approach could help older and younger buyers, with the research in this report showing that building 
more specialist retirement housing can stimulate both ends of the market. We can see that if all of those 
people 65 or over who want to move were able to do so, in time this would free up nearly two million spare 
bedrooms, predominantly in three bedroomed homes with gardens, which are ideally suited for young 
families with children. The chain impact would then help first time buyers, with the research suggesting 
that for every three new retirement homes sold, two first time buyer homes would become available.

Foreword
For older people, specialist developments can be the key to a happy and healthy retirement. During the 
pandemic, specialist retirement housing kept many older people safe, with residents better protected 
against COVID-19 than in wider society. And with residents less likely to be admitted to hospital and require 
further care than people in mainstream housing, we have seen how this type of accommodation can 
generate fiscal savings to the NHS and social care services. 

But many older people are now living in care homes that were badly hit during the pandemic. Many more 
are in family-sized homes that are not suitable for their needs. Often those in later life find themselves 
stuck in properties that are remote from shops and services, hard to maintain and away from friends and 
family. 

A significant number of people over the age of 65 would like to downsize into more suitable 
accommodation, yet they are unable to do so. This causes a bottleneck in the housing market that ripples 
down to first time buyers who are prevented from becoming part of the property-owning democracy. 
Without action now, with an ageing society, the problem is only set to get more acute across the UK.  

In his excellent book The Pinch, my colleague Lord Willetts sets out the provocative argument that baby 
boomers have broken the intergenerational contract. While the first edition was published a decade ago, 
the argument resonates with extra potency as we emerge from lockdown and many young people are still 
struggling to get onto the housing ladder. 

By incentivising the building of more new retirement properties, we can take a step towards unblocking 
the housing market and ultimately help first-time buyers onto the ladder. At the same time, we would make 
progress towards ensuring that more vulnerable older people are happier, healthier and better protected 
against future pandemics. As we emerge from the shadow of coronavirus, that would be a much-needed 
win-win for both baby boomers and millennials.

The Rt Hon Damian Green is Conservative MP for Ashford and Chair of the All-Party 
Parliamentary Group for Longevity. In 2017, he served as First Secretary of State.

“Now, more than ever, we need policies that 
work across the intergenerational divide.”
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Executive summary 27 first time buyer properties being released onto the market.  If 30,000 Homes for Later Living properties 
were built per year (10 per cent of the Government’s overall housing target) this would be at least 20,000 
first time buyer properties being released each year.

It is becoming increasingly clear that, with an ageing population, we must think very differently about the type 
of housing we want to build in this country. Over the next decade we can expect homes occupied by people 
over 65 to account for 90 per cent of all household growth. As it currently stands, many of their homes have 
two spare bedrooms or more.

While plenty of people are happy to stay in the family home as they grow older, we know that many other 
people would appreciate the option to move into suitable retirement accommodation. In 2016, McCarthy & 
Stone found that 33 per cent of homeowners aged 55+ were considering or expected to consider downsizing.

Our new polling suggests that one in four people over 65 - or approximately 3 million in the UK - actively 
want to downsize. In terms of households, there would appear to be close to one million owner-occupier 
households in England that want to downsize. However, by our calculations, people over the age of 65 are 
two and a half times less likely to move than people under the age of 65. The average under-65 person moves 
every 12.5 years, but the equivalent figure for over 65s is 33 years because such a large number simply never 
move because of the barriers to doing so. Quite simply we need to give older people more opportunity to 
downsize should they wish to. At the moment we simply aren’t seeing this happen.

Our new polling highlights a number of barriers that are currently stopping older people from moving home. 
And our analysis shows that encouraging the building of more retirement properties will not only give our 
ageing population more flexibility to move when they wish, but that the knock-on impact of freeing up family 
sized homes will also help younger generations, whether they are looking to upsize or to purchase their first 
property. 

In tangible terms, building 30,000 specialist retirement units a year (up from 8,000 properties that are 
currently built annually) would not just hit a tenth of the Government’s housing supply target. Over 10 years it 
would mean 300,000+ new specialist retirement homes and 600,000+ additional purchases in the secondary 
market as well as 180,000+ first-time buyer homes freed up. Building first-time buyer homes is a desirable 
goal and necessary to the market, however, it does not have the same desirable knock-on impact down the 
housing ladder.

Armed with these new figures, we can see that diversifying the housing market for buyers is the best way 
to tackle the housing crisis, with the upcoming Autumn Budget presenting opportunities for action. It is our 
contention that the Government should commit to making 10 per cent of its housebuilding target specialist 
retirement housing. And to encourage downsizing, we would like to see a permanent stamp duty holiday 
for older people who are selling up and moving into specialist retirement housing. In this report, we can see 
why these actions would be a win-win for policymakers who are genuinely interested in bridging the growing 
generational divide and the wider health and liquidity of the housing market.

For many people under the age of 40, the idea of owning a home has become a pipedream with prices and 
deposits across much of the country becoming increasingly unaffordable. For people entering retirement, 
concerns often revolve around health and how they will keep on being as independent as possible in their 
later years.

The current coronavirus pandemic may well have entrenched the concerns of both groups. Many older people 
have suffered from elevated health concerns and social isolation, while the economic prospects of the young 
are the main concern of that generation.

A knee-jerk reaction to the seemingly divergent needs of the two generations and the political fall-out, would 
be to suggest that politicians must pick a side. Do they shape policy in the interest of young people or do they 
focus on keeping the older generation happy? Yet such a reaction is of course deeply unhelpful. The fact is 
that housing policy can work for both the old and young. The two outcomes should not be seen as mutually 
exclusive, but as being mutually supportive. 

Our previous report demonstrated that building more specialist retirement properties would have significant 
health and wellbeing benefits for those moving into them, generating significant fiscal savings to the NHS 
and social care services of approximately £2.1bn every year. Even over the last few testing months, residents 
of Homes for Later Living have also typically remained happy and healthy during the coronavirus pandemic, 
with infection rates lower than those seen among older people in mainstream housing.

In this report, we demonstrate that helping more people who wish to downsize would not just benefit the 
older generation and the NHS,  it would also help young families looking for a family-sized home with a 
garden, perhaps near a school or a park. And, through the chain effect running through the housing market, it 
would address the prime concern of the younger generation by paving the way for the release of more first-
time buyer homes back onto the market.

Government targets are set at delivering 300,000 homes a year by the middle of the current decade. Our 
analysis shows that building 30,000 retirement properties a year over the next decade - i.e. one tenth of the 
overall target, and a conservative estimate for what demand is for this type of property - could be a major 
driver in building bridges between generations. Our analysis finds that:

1. Approximately 3 million people in the UK over the age of 65 (or 25 per cent) want to downsize.

2. 90 per cent of projected household growth1 in the coming decades is set to be amongst those aged 65 
and over, taking the total number of homes owned by those aged 65 and over from 3.9 million today to at 
least five million by 2030.

3. If all the homeowners over the age of 65 in England who wanted to move were able to do so, they would 
directly release one million properties back onto the market and free up two million spare bedrooms.

4. Our estimate is that every Homes for Later Living property sold generates two moves further down the 
housing chain, and in certain circumstances this may be more. This frees up homes at differing stages 
of the housing ladder for different demographics.  A typical Homes for Later Living development which 
consists of 40 apartments therefore results in 80 additional moves further down the chain.  If 30,000 later 
living properties were built per year (10 per cent of the Government’s overall housing target) this would 
mean 60,000 or more additional house moves are facilitated each year.

5. Roughly two in every three retirement properties built releases a home suitable for a first-time buyer. A 
typical Homes for Later Living development which consists of 40 apartments therefore results in at least 



• Intergenerational progress in the UK has stalled. Both baby 
boomers and millennials have different pressing concerns. The 
coronavirus pandemic has only compounded the problems on both 
sides on the divide. 

• As both parties look to bridge the disconnect, housing looks set to 
be the policy area with the most potential. The stamp duty holiday 
announced in Chancellor’s July 2020 statement is a welcome move. 
But with people in the UK living longer than they used to, more still 
needs to be done to help older people who want to downsize.

• During the coronavirus pandemic, most residents of Homes for 
Later Living properties remained happy and healthy. Our previous 
research has also highlighted huge potential savings for the NHS 
from more Homes for Later Living properties.
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Evidence on the experience of different generations in modern Britain has been mounting and it is clear 
that generational progress has stalled. For young people, the most prominent worry relates to declining 
levels of home ownership. Millennials, classed as those born between 1981 and 2000, are now half as 
likely to own a home at the age of 30 as baby boomers had been at the same age. To make matters worse, 
millennials are now spending an average of nearly a quarter of their net income on housing, three times 
more than the pre-war generation. In areas such as housing there are now real questions about whether 
today’s young people will do as well as their parents.

For the older generation, healthcare is the big concern. The increasingly uncertain state of adult social 
care services has left many baby boomers feeling that they are at risk of not getting the health and care 
they need. The Intergenerational Commission convened by the Resolution Foundation has stated that "the 
biggest concern for older generations is likely to be the challenges facing the welfare state in delivering on 
its commitment to meet their health and care needs in the coming decades". 

The coronavirus pandemic has only compounded the problems on both sides of the divide. Older people 
have faced an increased risk of becoming seriously ill and dying from COVID-19 alongside numerous cases 
of severe social isolation. Meanwhile, there is a body of evidence to suggest that economic consequences 
of the COVID-19 pandemic have been particularly negative for young people. On the eve of the coronavirus 
outbreak, workers aged below 25 were more likely than other workers to be employed in sectors that have 
been effectively shut down as part of the UK lockdown and they are more likely to have lost their jobs since 
then, according to the Institute for Fiscal Studies.

As both parties look to bridge the intergenerational disconnect and appeal to voters of all ages, housing 
looks set to be the policy area with the most potential. Currently housing can be seen as a divisive issue 
between generations. 

Introduction Of course, there is no reason why housing policy should pit the generations against each other. But to 
get results that resonate with both younger and older voters, our politicians must be prepared to think 
differently about the problems they are presented with.

Previous attempts to fix the housing crisis have focused on getting more young people onto the housing 
ladder. The most publicly prominent of the recent government policies has been ‘Help To Buy’, which lets 
first-time buyers access a loan of up to 20 per cent of the purchase price (40 per cent in London). The 
Government has also introduced stamp duty relief for first-time buyers spending under £500,000 on a 
property. 

Against this policy backdrop, the stamp duty holiday announced in Chancellor’s July 2020 statement is a 
welcome move that both older and younger generations can benefit from. But with people in the UK living 
longer than they used to and with increasing numbers of older households, much more could be done. 
Why are we not talking about the increasing numbers of older people who would like to move to retirement 
accommodation but feel they don’t have enough choice? Housing policy rightly encourages the building of 
homes for first-time buyers but we need more homes for people in later life as well.

It is clear that the demand is there for this type of housing. Previous research into this area has indicated 
that many older people would like to downsize, but they have reported it would be difficult or not possible 
to move.

In 2018, the Commons Communities and Local Government Committee concluded that “although a 
sizeable minority of older people wish to move, the evidence suggested that a combination of practical, 
financial and emotional barriers prevented or, at least, delayed the process". Other Parliamentarians have 
also pointed to the lack of suitable housing, with the House of Lords Committee on Intergenerational 
Fairness stating in 2019 that “the generation born between 1946 and 1965 is substantially larger than 
subsequent or preceding ones. We have heard that there is an inadequate supply of housing that is 
adaptable or specialised to meet the needs of this larger cohort as their care needs increase”.

In 2019, a report by the Cass Business School concluded that housing policy is too concentrated on first-
time buyers and should be refocused towards ‘last-time buyers’ to encourage those aged 55+ to downsize.
Professor Les Mayhew found that too many older people are stuck in houses that no longer suit them with 
a lack of affordable alternatives of suitable quality and size. His evidence suggested that the government 
should refocus policy on ‘last-time buyers’ to encourage downsizing, including via the planning system and 
tax incentives.

In this report, we build upon these studies and our own previous research making the case for Homes for 
Later Living properties, which offer private apartments with varying levels of support and social interaction 
for those who want to remain independent for as long as possible by living in a safe and sociable 
environment.

1CHAPTER



• Across the UK, older households are becoming increasingly 
common. The fastest growing household demographic is amongst 
those over 80.

• In this report we will focus on homes owned by people over the age 
of 65 as a whole - the group which represents the most significant 
future projected household growth.

• Throughout the report, we maintain that a healthy housing 
market should depart from an automatic assumption that older 
homeowners ‘don’t need to move’.
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We currently have a housing supply policy geared towards encouraging the building of first-time buyer 
homes. Given the issues that young people face around the high cost of housing, this focus is entirely 
understandable. But an expected dramatic increase in the number of older households should give 
politicians pause for thought. 

Across the UK, older households are becoming increasingly common. The population growth among over 
65s continues to outpace younger population growth and thus make up a bigger share of households.   

Table 1: Projected household growth by age band, to 2030 and 2045, England
 

Increase in total number of households by 
2030

Increase in total number of households by 
2045

New households % of all new 
households New households % of all new 

households

80+ +989,057 50%  +1,777,746 49%  

65 to 79 +808,095 41% +1,527,220 42%

Under 65 +173,254 9% +327,467 9%

All 1,970,406 100% 3,632,433 100% 

Source: ONS Household Projections (2016-based)1

Looking over the available data, it is immediately evident that the fastest growing household demographic 
is amongst those over 80, closely followed by the 65-79 group. Meanwhile, the younger household 
demographic is growing the most slowly. The ONS population estimates - both historic and projected - 
show that the under-65s population is broadly static, with very modest household growth coming through 
increasingly small household sizes. 

The rise of the older household2CHAPTER
Thankfully, residents of specialist retirement developments remained healthy during the coronavirus 
pandemic. The average age of a resident in a Homes for Later Living property is 83. As such our residents 
have been firmly in the highest risk category and yet between the Homes for Later Living developers, the 
case rate has been between 3.5 and 4 cases per 1,000 residents. This is approximately half the level seen 
in the over 65 population generally and very different to the scale of coronavirus deaths in care homes 
which has been shocking and tragic.

This comes after our first report for this series showed that by maximising independence and increasing 
social interaction, specialist retirement developments can significantly improve the wellbeing of older 
people. On a selection of national well-being criteria such as happiness and satisfaction, an average 
person aged 80 feels as good as someone 10 years younger after moving from mainstream housing to 
housing specially designed for later living.

Our previous research also found that because each person living in a Homes For Later Living property 
enjoys a reduced risk of health challenges, they contribute fiscal savings to the NHS and social care 
services of approximately £3,500 per year. This means that, in addition to those existing, building 30,000 
more retirement housing dwellings every year for the next 10 years would generate fiscal savings across 
the NHS and social services of £2.1bn per year.

Our analysis should therefore be seen in the context of health and care being the biggest concern for 
many older people. Building more retirement housing every year would therefore not just be good for the 
wellbeing of many older people but also the NHS balance sheet. 

On top of this, our new analysis explores how building these homes will be beneficial to the wider housing 
market, freeing up thousands of family-sized homes as well as those for first-time buyers. In this way, we 
can see more clearly than ever how building more Homes for Later Living properties can simultaneously 
help people at the top and bottom of the housing ladder.
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Looking ahead, the trend of households getting older is only set to become more pronounced. According 
to the latest ONS household projections, more than 90 per cent of projected household growth is among 
households aged 65 or over.2 50 per cent of all projected household growth is among households aged 
80 or over, in which people are far more likely to have a long-term health condition or disability for which 
they require long term care. This is also the average age of people choosing to move to retirement 
accommodation. By looking at the projected increase in the number of homes owned by those over 80 
alongside younger households, ONS data shows us that this is where household growth is being fuelled.  

In this report we will focus on homes owned by people over the age of 65 as a whole, to explore and 
understand the challenges faced by the group which represents the most significant future projected 
household growth. Throughout the report, we maintain that a healthy housing market should depart 
from an automatic assumption that older homeowners ‘don’t need to move’. As time goes on, this gets 
increasingly important. Indeed, the lack of older household transactions becomes ever more conspicuous 
as over 65 population growth continues to outpace younger population growth and thus consume an 
increasing share of households.

According to Savills, the UK housing market currently has a value of £7.4 trillion and 46 per cent, or £3.4 
trillion of this, is owned by older people.3  Allowing those older people who want to downsize to do so 
would give them additional liquidity as concerns about care and cost burdens related to health increase as 
well as freeing up that equity for younger people to access.

Many older people are happy living in the family home and have no wish to move. Others are 
actively looking to find more suitable accommodation for their retirement years, where they can 
be happier and healthier and not have to worry about maintaining an under-occupied property, 
which potentially becomes hazardous for them. 

Under the standard definition of under-occupancy, having just one spare bedroom does not 
count as under-occupied, but having two spare bedrooms or more (e.g. just one bedroom in 
constant use as a bedroom in a three-bed house) does.  Under-occupied properties in particular 
often come with health warnings attached.  They can be difficult and costly to keep warm 
and maintain. They may also be some distance from friends, relatives and even immediate 
neighbours, leading to an increased risk of social isolation. 

With these factors in mind, it should be seen as a public policy good to make it easier for 
people to downsize as their accommodation needs change in later life. Furthermore, if under-
occupancy is reduced among the older generations, these same bedrooms are freed up for 
growing families who need the additional bedrooms, and who themselves may be moving out 
of homes suitable for first-time buyers. This chain thus addresses problems in all parts of the 
housing market. 

In fact, in many cases, older people are living in larger family houses with plenty of spare 
rooms. According to the 2011 census, there were 22.1 million households in England at that 
time and there are 23.2 million today according to the official household projections.4   Of these 
households, most (41 per cent) occupied three-bed homes. A further 40 per cent occupied one 
or two-bed homes, while 19 per cent occupied four-bed (or more) homes.5

In 2011, 20.7 per cent of all homes were occupied by people aged 65 or over. Amongst these 
older households, the distribution was relatively more skewed towards one and two bed homes 
(48 per cent of households) compared to younger households (39 per cent). But the distribution 
to three-bed homes is roughly the same at circa 40 per cent.

Under-occupancy and empty 
bedrooms

3CHAPTER

• In many cases, older people are living in larger family houses with 
plenty of spare rooms. Most commonly they are in three-bedroom 
homes.

• We can reliably estimate that 2.5 million homes owned by people 
aged 65 or over are under-occupied using the standard definition.

• Larger under-occupied homes belonging to older homeowners tend 
to be more common in the south of England.
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Further, the average home occupied by those aged 65 or over in England has 2.5 bedrooms, whereas the 
average home occupied by those under the age of 65 in England has a similar 2.8 bedrooms. So, these older 
households which typically use only one bedroom have nearly as many bedrooms as younger households 
which typically use more bedrooms. There is little regional variation of average bedroom numbers apart from 
London, where the average home owned by someone over 65 has 2.3 bedrooms and the average home owned 
by someone under 65 has 2.5 bedrooms. 

From a recently conducted survey of Homes for Later Living residents who have moved in the last two years, 
most residents had moved from a house they occupied alone with two bedrooms or more, and around half had 
three bedrooms or more.6 Of these, almost all had a garden and lived within walking distance of a school.7

We can also clearly see that older households tend to have more space. The English Housing Survey’s special 
report Housing for Older People in 2014/15 observed that older households have larger homes than younger 
households, by floor area. It reported a ‘younger household’ (defined as having a head of household under 55) 
home has an average 926 square foot floor area. This is smaller than the homes of houses where the head of 
household is aged 80 or over where the average floor area is 947 square foot. 

Figure 1: Average floor area of household homes, by age band, England 
Source: English Housing Survey’s special report on Housing for Older People, 2014/15

Regardless of age, the owner-occupied sector is the most under-occupied sector of the housing market. Drilling 

down further to look just at owner-occupation as opposed to all tenures, there are 3.9 million owner-occupied 
households today where all occupants are aged 65 or over.8 Most three-bed and four-bed homes owned by such 
households are under-occupied because they typically have only one bedroom in use. Allowing for one spare 
bedroom, for example, implies most three-bed homes are under-occupied by one bedroom and most four-bed 
homes are under-occupied by two bedrooms. 
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Using a combination of census 2011 and the latest ONS household projections we can reliably estimate that 
2.5 million of 3.9 million homes owned by people aged 65 or over, or 64 per cent, are under-occupied under the 
standard definition. This compares to just 41 per cent under-occupancy for under 65s who are homeowners.9

There appears little regional variation in under-occupancy among over 65s who are homeowners on this 
measure – the unexpected slight outlier is the West Midlands where 69 per cent are under-occupied. For 
London it is 62 per cent, close to the national average of 64 per cent.

Of the 2.5 million under-occupied homes belonging to homeowners aged 65 and over, 1.9 million - or 77 per cent 
- are three-bedroomed. In the North East, the corresponding figure is 83 per cent but in the South East it is only 
70 per cent. Larger under-occupied homes belonging to homeowners aged 65 and over tend to be more in the 
south of the England. In the South East, 30 per cent of under-occupied homes belonging to 65+ homeowners 
are four and five bedroomed.

In the North East, only 17 per cent of homes belonging to 65+ homeowners are of this size. This suggests that 
suitable specialist retirement housing is at a premium in the South East in particular. But across the country 
there will be homeowners who are missing out on the benefits of specialist retirement accommodation with 
varying degrees of support and care. Wherever they are in the UK, homeowners should have a choice about 
whether they stay in the family home or downsize to specialist retirement accommodation.

Table 2: Share of homes owned by people aged 65 or over that are under-
occupied, by number of bedrooms (%), by region
 

Share of 65+ 
homeowner homes that 

are 3-bedroomed

Share of 65+ 
homeowner homes that 

are 4-bedroomed

Share of 65+ 
homeowner homes that 

are 5-bedroomed

North East 83% 14% 3%

North West 81% 15% 3%

Yorkshire and The Humber 82% 15% 3%

East Midlands 79% 17% 4%

West Midlands Region 80% 16% 3%

East of England 74% 22% 5%

London 77% 18% 5%

South East 70% 24% 6%

South West 73% 22% 5%

ENGLAND 77% 19% 4%

Source: Census 201110



• New polling suggests that around 25 per cent of older people 
actively want to downsize. This percentage rises with the number of 
rooms in the house.

• As many as 3.1 million people may therefore feel they have no 
choice but to stay put rather than downsize.

• If all the households that wanted to move did so, it would free up 1 
million under-occupied bedrooms and 2 million spare bedrooms.
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All the evidence suggests that a significant proportion of older people are interested in leaving the family 
home and moving into suitable retirement accommodation. In 2016, McCarthy & Stone found that one in 
three homeowners aged 55+ (32.6 per cent) were considering or expected to consider downsizing.11

When Demos has done polling on this subject over recent years, the figures have tended to be consistent. 
According to Claudia Wood of Demos: “The estimate is that between a quarter and a third of older people 
are interested… It is just under 3 million people in all."12 

Our latest polling was conducted in July 2020, with slightly different questioning to previous studies. 
Crucially, we asked whether people actively wanted to downsize, rather than exploring whether they would 
be likely to move in the future if they were able to, and if suitable properties were available.

The new polling shows that 23 per cent of older people want to downsize, rising to 25 per cent when you 
exclude those who say they don’t know. This percentage rises with the number of rooms in the house. 
According to ONS data, there are currently 12.3 million people over the age of 65 in the UK. This suggests 
that there are approximately 3 million people who want to downsize. Meanwhile only six per cent of 
respondents, aged 65 and over want to move and upsize, versus the 27 per cent of 35-64 households that 
want to do this.

On a more granular level, our analysis shows that there are four million owner-occupier households in 
England alone where all the occupants are 65 and over. With around 3.9 million homes owned by people 
aged 65 and over in England in 2018, applying the same polling suggests at least one million  - or a quarter 
- of them want to downsize in the future.

Table 3: Would you like to upsize or downsize your home in the future?13

 

Age bracket Yes - upsize Yes - downsize No - neither

35-64 27% 18% 40%

65+ 6% 23% 62%

Who wants to move?4CHAPTER
Using the representative under-occupancy rate amongst these homeowners over the age of 65 from our 
earlier census 2011 analysis, this would free up as many as 480,000 three bed homes, 125,000 four bed 
homes and 30,000 5+ bed homes, with an estimated 820,000 under-occupied bedrooms freed up across 
these released homes.

Recent studies have found an overwhelming 
preference amongst older people for two bedroom 
homes.14 If all these people moved it would of course 
free up an equivalent number of homes – these would 
be larger homes often in areas attractive for young 
families being released onto the market – the average 
home having nearly three bedrooms according to the 
same survey. Again, three bedrooms usually implies 
one under-occupied bedroom. A three-bedroomed 
home would be comfortable for a young couple with 
two children. This suggests, as a crude estimate, that 
nearly one million under-occupied bedrooms - and 
indeed two million spare bedrooms all told - could 
be freed up by one million homeowners over 65 
moving and downsizing, were an equivalent number of 
suitable homes built for them.



• According to the official figures, there were around one million 
residential property transactions in England in 2018/19.

 
• By combining data sources we can see that almost a third of these 

were first-time buyers and more than one in five were buy-to-let or 
holiday home buyers.

• We also calculate that the average under-65 person moves every
 12.5 years, but the equivalent figure for over 65s is 33 years
 because such a large number simply never move because of the
 barriers to doing so.
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There are reasons why newspapers regularly devote column inches to the plight of the 
many young people who cannot afford to get on the housing ladder. One is that becoming 
a homeowner is one of the pivotal moments in life for many Britons. Leaving behind the 
rental sector is often posited as a fundamental good. This also helps to explain why housing 
policies have traditionally been geared towards getting younger people into the housing 
market, rather than helping older people to find suitable accommodation for their retirement 
years.

In an idealised housing market, we would see people of all ages moving, roughly according 
to their desire to do so. From our polling above we can see that roughly a quarter of older 
people would like to move and roughly a third of people between 35-64 would like to move. 
As a result, we would hope that the difference between outcomes would be relatively minor.

According to the official figures, there were around one million residential property 
transactions in England in 2018/19 and 1.2 million in the UK.15 The 1,006,540 residential 
transactions in England break down as below:

• 213,900 claimed first-time buyer’s relief from stamp duty 

• 223,220 were buy to let and holiday home buyers, as captured by residential properties 
attracting the higher rate of stamp duty for ‘additional dwellings’

• 569,420 were other residential transactions but will include a small number of first-time 
buyers, including those below the £125,000 where stamp duty isn’t payable

The Regulated Mortgage Survey (RMS) also shows 299,410 first-time buyer mortgages 
advanced in England in 2018/19 (circa 360,000 in the UK). There may also have been a 
small number of cash-only first-time buyers, but these are quite rare. Combining the HMRC 
and RMS data for England only we have:

Who’s actually moving?5CHAPTER Table 4: Composition of housing market by category of buyer, England, 2018/19
 

Category of buyer Number of buyers in 2018/19

First-time buyers 299,410 (29.7%)

Buy to let & holiday home buyers 223,220 (22.2%)

Home-movers 483,910 (48.1%)

Total 1,006,540 (100.0%)

Sources: HM Revenue & Customs16 and Residential Mortgages Survey17

The HMRC transactions (stamp duty) data also breaks down regionally. As a share of the English total, 
most transactions occur in the South East (17 per cent). The least occur in the North East (4.5 per cent). 
This is largely reflective of the national distribution of households across the regions i.e. the South East 
has the most households and the North East has the least. But the North East also has fewer transactions 
per household at 3.9 per cent than the national average of 4.3 per cent alongside London (3.4 per cent).

The 2015 ‘Housing for Older People’ special edition of the English Housing Survey reported that, across all 
tenures, only nine per cent of older homeowners had moved within the last three years versus 36 per cent 
of younger homeowners.18 The ‘annual move’ equivalents would be roughly three per cent and 12 per cent 
respectively, though for younger households much of this will be ‘high churn’ amongst renters. 

According to the latest English Housing Survey (EHS) there were 617,000 purchases for homeownership, 
between 2017/18.19 Of these, 100,000 were amongst homeowners aged 65 and over with an average of 
95,000 from 2012/13 to 2017/18. Given the ONS’s estimated current 4,984,812 65 and over homes, that 
means nearly two per cent of these homeowners moved in the latest year.20 For homes owned by under 
65s the figure was 5.3 per cent, or two-and-a-half times as high.21 The English Housing survey does not 
capture all owner-occupier transactions – the Land Registry figures are around 50 per cent higher – 
implying that around three per cent of homeowners aged 65 and over move each year and eight per cent of 
homeowners under 65 do.22

The implication of the three per cent figure is that the average homeowner aged 65 and over moves every 
33 years (12.5 years for the average homeowner under the age of 65). In other words, most people do not 
move house after they reach the age of 65. Rather, the majority of homeowners over 65 are opting to ‘stay 
put’ for the rest of their lives. If these older households were moving as much as other age groups, there 
would be at least twice as many older owner-occupier household transactions each year. 
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Table 5: Which of the following, if any, would stop you from moving home in the 
future?

 

35-64 65+

I cannot afford the home I want 43% 27%

It would be too expensive to move 33% 29%

The process of packing up all my belongings would be too stressful 23% 36%

There are no suitable properties available to me 20% 18%

My house has sentimental value to me 14% 21%

I would find it physically difficult to move 11% 22%

Other 5% 8%

Nothing would stop me from moving homes in the future 21% 20%

Source: Populus polling, December 2019

Barriers such as a lack of suitable housing or affordability of the actual move itself (which also goes up 
slightly among downsizers) are significant problems given the challenge of an ageing population.

The new polling also suggests the challenges to older people moving are many. Well over half of all people 
aged 65 and over felt finding a property that met their requirements now and in the future would be a 
challenge and approaching half said packing and unpacking their belongings would be.29

Understandably, concerns about unaffordability and the expense appears to be less of a barrier for those 
wanting to move and upsize than for those wanting to move and downsize. Similarly, the process of packing 
up belongings being too stressful, the availability of suitable properties and finding it physically difficult to 
move were much bigger barriers for people looking to move and downsize.

Table 6: Which of the following, if any, would stop you from moving house in the 
future?
 

Yes- upsize Yes - downsize

I cannot afford the home I want 64% 30%

It would be too expensive to move 39% 32%

The process of packing up all my belongings would be too stressful 16% 28%

There are no suitable properties available to me 23% 31%

My house has sentimental value to me 11% 18%

I would find it physically difficult to move 5% 16%

Other 2% 4%

Nothing would stop me from moving homes in the future 14% 24%

Source: Populus polling, December 2019. These numbers only reflect the over 65 demographic of the same Populus poll.

From all of the findings, what’s clear is that there is a 
very important policy conversation to be had: first of 
all, around the barriers and taboos holding the older 
generation back from downsizing; and second of all, 
finding ways to ensure that moving home in old age is 
encouraged. The next chapter will explore the benefits 
that breaking down these barriers and increasing the 
number of older people moving house could unleash 
for those further down the chain.





Downsizing benefits the whole family

Widower Carol Emanuel recently downsized to a brand new apartment at Churchill Retirement Living’s 
development in Sittingbourne. In doing so she was able to sell her three-bedroom home with a large garden 
and plenty of space to her own granddaughter, Holly and husband, Sam. The young family, including Carol’s 
great-granddaughter Poppy and her brand new baby brother have now made her old house their own.

Carol, 77 – New Homes for Later Living resident

“I’d lived in my home for many years, so it had a lot of memories and I didn’t really want to leave, but the 
stairs were getting harder to manage, and the garden was quite a lot for me to look after. Luckily we found 
the perfect solution, as my granddaughter bought my old house from me. That meant I could downsize and 
move here, but I still get to go back and visit. Plus it’s helped her and her family move to a place that’s right 
for them. It’s an ideal solution for everybody.”

Lisa, 54 – Carol’s daughter

“The four generations of our family are still close, and we often get together, whether it’s to go shopping or 
just spend time catching up. We know mum is safe and happy here, and it’s nice to see her old house full of 
new family members who are making it their own.”

Holly, 31 - Carol’s granddaughter and new homeowner

“I had some reservations about moving into Nan’s house as it holds so many memories for me and I grew 
up seeing both her and Grandad here. However, my husband could see its potential so he persuaded me, 
and I’m so glad he did! We’ve put our stamp on the place and made it ours, with a new kitchen and changes 
to the living room layout, plus our own furniture. Our previous home was bought by first-time buyers, so it 
was only a short chain, but meant that another young couple joined the housing ladder.”

She adds: “We’ve always been very close to Nan so we still see her a lot as she’s only 20 minutes away in 
the centre of Sittingbourne. She loves it at Beatrice Lodge, she’s making new friends and there’s always 
something going on at the Lodge every day so we don’t need to worry about her being on her own. Her 
move has meant we’re all in a place that suits us perfectly.”

Poppy, 5 – Carol’s great-granddaughter, 

Poppy loves visiting great grandmother Carol in her new apartment and has been learning to play chess in 
the owner’s lounge.

Case study - Mr and Mrs Whitcutt

“We had been hoping to move closer to town for some time with a view to having less maintenance, 
less gardening and the convenience of being able to walk into town. We initially viewed the plans of the 
Renaissance development with one of our daughters and liked what we saw. 

“After discussing the plans we had long discussions with the family, and eventually moved into our 
apartment from a village 10 miles outside Marlborough. We have been here for 20 months and have never 
looked back!

“We have made lots of friends and find ourselves very busy with coffee morning on a Wednesday; the 
owners getting together on a Friday evening with drinks and nibbles; rummikub and cribbage on a Tuesday 
evening and, from time to time, food share evenings, a film, talks on many different subjects and even a 
make-up demonstration.“
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So what does this look like in reality?
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While there will always be a place for housing policies geared towards those trying to get onto the first rung 
of the housing ladder, policy makers should be aware this is not the only, or even the best, option available 
to get more homes for first-time buyers. Rather our analysis makes it clear that this outcome - and much 
more - could be achieved by policymakers refocusing their energies to include the top of the ladder for 
older people. The aim should be to ensure that all of those who would like to downsize into suitable 
specialist retirement accommodation have the opportunity to do so.

Those older people moving into these new properties could expect to be happier and healthier in their 
retirement years. We have also shown that there would be significant cost savings for the NHS if more 
people in the UK were able to access this type of housing. A further cost saving could come in the form 
of local authorities and central government spending less on retrofitting and adapting existing old family 
homes. 

To this end, the Government should set an explicit target of completing 30,000 retirement properties a year 
to meet the demand for this kind of housing. But a focus on development should not be the full extent of 
any policy response to the issues we have raised. Rather, any meaningful political action needs to knock 
down the barriers holding the older generation back from downsizing and ensure that moving home in old 
age is encouraged. 

Some previous work in this area has advocated tax incentives for older people to downsize alongside a 
more diverse housing mix. In his summer statement the Chancellor went further, raising the threshold for 
stamp duty across the board to £500,000. The Treasury has stated that this reduced rate will apply until 
31 March 2021, but it is our contention that the reduced rate should be kept in place permanently for older 
people who are downsizing into retirement properties. 

By permanently reducing stamp duty in this way we could have a ‘downsizer discount’ - a highly targeted 
stamp duty holiday for downsizers who are freeing up homes for the next generation, often by moving to a 
Homes for Later Living property. While many older people are open to moving, an ongoing discount would 
serve as an important incentive for this demographic to give up their family homes. Meanwhile, the positive 
impact that downsizing has further down the chain should offset any criticisms that frame the policy as a 
tax break for baby boomers.

Another measure that has previously been proposed and deserves to be taken seriously is a package that 
helps older people to move. There are various ways that this could be put together, but there would be two 
broad aims to any such package. It would be focused on addressing the logistics of moving out of the 
family home at the same time as prioritising and incentivising the building of more homes for later living. 

Of course, no government can afford to ignore the many problems faced by the younger generation when 
it comes to housing. But as the UK gets older, action is urgently needed to ensure that all older people can 
live in suitable accommodation where they will experience healthy and happy retirements. Looking at the 
latest ONS household projections, we expect that the 3.9 million homes owned by those aged 65 and over 
today will grow to at least five million by 2030.

In this report, we have mapped a route for achieving both of these outcomes simultaneously. In doing so, 
we have demonstrated that helping more people to move into homes for later living would be a win-win for 
those politicians who are genuinely interested in bridging the growing generational divide.

Conclusions8CHAPTER
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Renaissance Retirement Limited 
Lymington 
Statement of Case 
 

 
DECEMBER 2020 | CC | P19-2758   
 

 
 

APPENDIX 14 
 

SHELTER REPORT 
 
 







The ageing society is one of the most well-documented and universally 
accepted facts of our time, so it is surprising that the housing system 
– both public and private – has been so slow to adapt to the changing 
needs of this important group. After all, the cohort of baby boomers now 
entering older age are both numerous and politically influential. Many 
of them have accumulated wealth, much of it in the form of housing 
equity. There is clearly a market opportunity to offer more and better 
housing options tailored to the needs and aspirations of older people.

At the same time, the over 55s group includes some of our most 
vulnerable and excluded households. Poor health, social isolation and 
fuel poverty are all more common among older people. There have 
been many attempts to respond to these problems with public policies 
and new initiatives – but few have sought to tackle the fundamental 
housing questions at the heart of many of these issues. As the work of 
Lord Best and the HAPPI project have highlighted, older people are a 
very diverse group and no one housing solution will work for everyone. 
However, there is clearly more that could be done to ensure everyone 
can live in a comfortable home suited to their needs as they get older.

In this context, Shelter wanted to explore the opportunities for better 
housing options designed to meet the needs of an ageing society. Older 
people’s housing does not exist in a vacuum: it is a terrible irony of our 
housing crisis that single older people struggling to maintain or heat 
homes that are too big for them coexist with appalling overcrowding. 
Every under occupier enabled and supported to downsize into a better 
home for them frees up a larger home that could house a family in need 
of space – whether in the market or the social sector.

In this report, we demonstrate that there is both a need and a real 
opportunity to improve the lives of millions in our society – old and 
young alike – by giving greater focus and drive to our efforts to build 
quality homes for our older people.

Campbell Robb     
Chief Executive, Shelter 
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Summary: A better fit? 
England’s population is ageing, and fast. By 2030 one in three people are 
projected to be aged 55 and over. Older people will be a diverse group, 
ranging from economically powerful ‘baby boomers’ to over-85s with high 
care and support needs. How will the housing market respond to this 
demographic change? Do we have the right kinds of accommodation for 
older people, in the right places?

Older people and housing today
There are approximately 14.7 million older people 
and 7.3 million ‘older households’ in England today.  
These are households where everyone is aged 55 
or over. Most are couples or single people living 
alone; in particular there are many single women 
aged 75 or over. 

Most older people are owner-occupiers and have 
already paid off their mortgages. Older people, in 
particular older owner-occupiers, tend to live in larger 
homes than other households. Sixty-eight per cent of 
older homeowners live in a home that has at least 
two spare bedrooms, technically known as ‘under-
occupation’. This measure is controversial, not least 
because most older people think that their home is 
about the right size for them. However, there is also 
a growing problem of intergenerational housing 
inequality with younger households unable to buy 
their first home without over-leveraging on debt. 

Older people’s attitudes to housing 
Many older people want to stay in their current home 
for as long as possible and have strong emotional 
ties to their home, possessions, or neighbourhood. 
Moving house can be a very daunting and stressful 
experience for some older people, and they are often 
unaware of their housing options, or simply perceive 
that there are no suitable homes available for them. 

While some older people plan a move, or move for 
lifestyle reasons, many only move later in life or at 
a time of crisis, for example when care needs or 
health problems become unmanageable. Tailored 
support and practical help can assist older people 
with their housing needs. 

Although a minority, a significant number of older 
people we surveyed felt that their home was difficult 
to manage, or would become difficult in the next ten 

years. The need for social interaction, and for a safe, 
warm and accessible home often becomes more 
important with age. Older people want housing that is 
attractive, in a safe, well-connected neighbourhood. 
They typically value homes that are well insulated, 
have some outdoor space, and have a spare 
bedroom. Over a third of older people are interested 
in the idea of retirement housing either now or in the 
future, suggesting a latent demand for this market. 

The current market for older  
people’s housing
Specialist housing – that is available only to older 
people – makes up a small proportion of the market 
and the majority of older people live in general, 
mainstream housing. There are approximately 
533,000 specialist homes in England, mainly in the 
social-rented sector with some support facilities to 
give residents practical day-to-day help.

There is very little specialist housing available to buy 
or rent privately, and very little mid-range specialist 
housing for older people who are not wealthy but do 
not rent socially. In the mainstream housing sector 
there is an under supply of bungalows relative to 
demand, and not all homes are easily accessible 
to those with limited mobility. 

Few developers are active in building for the older 
people’s market and they are constrained by complex 
planning regulations, financial viability and a lack of 
strategic vision at local authority level. We need a 
much greater supply of specialist housing for older 
people. If demand for specialist housing remained 
constant, the supply would need to grow by 70 per 
cent just to accommodate the growth in the number 
of older households over the next twenty years, some 
of which may be met through turnover in the existing 
stock but some of which must come from new builds. 
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The benefits of expanding options for 
older people 
Evaluations of retirement housing schemes have 
largely shown positive outcomes for older people. 
Residents’ health, safety and well-being tends to 
improve and there are increased opportunities for 
social interaction. Moving to smaller, more energy 
efficient accommodation can help older people to 
stay warm and save money on energy bills. Economic 
benefits can include employment opportunities for 
the local community and cost savings to the NHS 
through improved health and the reduced likelihood 
of accidents and falls. However, service charges and 
reductions in on-site care facilities are contentious 
issues for some older people living in specialist 
accommodation. 

When older people downsize to smaller 
accommodation, there is a market chain effect 
and larger properties become available to other 
households. This is a complex picture however, 
as new buyers may themselves ‘under-occupy’. 

How to increase housing options 
for older people
England has a rapidly growing population of older 
people, but few strategies exist to ensure that they 
will all be able to live somewhere decent and 
affordable that meets their changing needs. There is 
also very little recognition among policy makers of 
the wider socio-economic benefits of such provision. 
For older people themselves, the fear of the unknown 
and the lack of suitable and attractive options present 
further barriers to more widespread downsizing.

Recommendations 
nn We need a significant increase in the supply 

and range of suitable housing for older people, 
including private-rented and owner-occupied 
specialist housing. 

nn Developers should build attractive and well-
designed homes for older people and specialist 
providers must be upfront about their services 
and charges. 

nn The planning system must support the 
development of housing for older people. The 
introduction of the National Planning Policy 
Framework provides an opportunity to give 
housing for older people a higher priority and to 
clarify the guidance on how housing for older 
people should be classified. 

nn Older people need to be better informed about 
their housing options at an early stage and to plan 
ahead accordingly. Many need practical help and 
support with their housing and with planning their 
later life. 

nn Local government can do more to facilitate 
schemes that help older people move to 
accommodation that’s more suited to their needs. 

nn Local planning authorities must factor older 
people’s housing into local plans, strategies and 
housing market assessments, while integrating 
these with health and social care strategies. 

Methodology
This report was informed by:

nn A market assessment of housing options for 
older people carried out by the New Policy 
Institute (NPI) on behalf of Shelter and the Joseph 
Rowntree Foundation. The full analysis can be 
downloaded from NPI’s website at www.npi.org.uk

nn A survey of respondents aged 55 and over carried 
out by YouGov Plc on behalf of Shelter in February 
2012. This survey has been weighted and is 
representative of GB adults aged 55 and over. 

nn Secondary analysis of existing literature and 
data sources, as well as informal consultation 
with sector stakeholders.
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right places, would lead to positive well-being and 
health outcomes for them, and would help to create 
movement in the housing market by freeing up family-
sized homes for those who are stuck in unsuitable 
or overcrowded accommodation. It is in the context 
of this demographic shift and at a time when there is 
huge pressure on the housing market that Shelter is 
examining housing options for older people in more 
detail. This report aims to:

nn Set out the evidence about older people’s housing 
at present: where older people are living, their 
aspirations and their attitudes about housing, 
particularly their attitudes to downsizing.

nn Explore the social and economic benefits 
associated with providing more housing for 
older people.

nn Make the case for increasing the supply of 
housing for older people and recommend policy 
changes that can support this.

It is clear from research that many older people do 
not want or intend to move home. Those that wish 
to stay in their homes should of course be supported 
to do so, and we welcome efforts to provide repair 
and refurbishment services, advice and support to 
these households. 

In this report however, we will be focusing specifically 
on potential home-movers, how to promote greater 
supply of housing for older people and how to 
facilitate home moves for those who choose to move. 
As there is a large body of existing work that focuses 
on the provision of accommodation for older people 

in the social sector, and given that the majority of 
older people are currently owner-occupiers, we will 
be focusing mainly on homeowners and the private 
housing market. 

Methodology 
This report is informed by:

nn A market assessment of housing options for 
older people carried out by the New Policy 
Institute (NPI) on behalf of Shelter and the 
Joseph Rowntree Foundation, December 
2011 – February 2012. This analysis is referred 
to throughout and is hereafter cited as New 
Policy Institute (NPI), Market Assessment of 
Housing Options for Older People, 2012.5 The 
methodology included statistical analysis, 
desk research and stakeholder interviews.

nn An online survey of respondents aged 55 and over 
carried out by YouGov Plc on behalf of Shelter in 
February 2012.6 This survey has been weighted 
and is representative of GB adults aged 55 and 
over. In order to preserve the sample size, figures 
have not been filtered down to England only. 

nn Secondary analysis of existing literature and data 
sources, as well as informal consultation with 
sector stakeholders. 

There is a wide and complex spectrum of types 
of housing designed for older people, each with 
different characteristics and levels of support or care 
provision that are set out in more detail in Chapter 2. 
We will be talking about a broad range of specialist 
housing that is suitable for older people.7

Throughout this report we will use the 
following definitions:

nn Older households refers to households where 
all members of the household are aged 55 or 
above. This is a wide definition and households 
are split into different age cohorts (for example, 
over 65s, over 85s) where necessary. Due to the 
differing data used in different surveys, these 
cohort groups are not consistent throughout 
all sources. Where the age of a household 
is mentioned, this refers to the ‘household 
reference person’ (HRP).8

nn Older people is also used for ease of reference 
to refer to the broader population of over 55s.

nn Specialist housing is used to describe housing 
that is only available to older people; much of this 
also contains on-site facilities such as communal 
hubs. It can be public or private and includes 
retirement housing.

nn Mainstream housing is used to describe 
housing, generally on the open market, that 
is not restricted to older people but may be 
accessed by them.

5 The full analysis can be downloaded from NPI’s website at www.npi.org.uk

6 Total sample size was 897 adults. Fieldwork was undertaken between 3–6 February 2012. The figures have been weighted and are 
representative of all GB adults (aged 55+).

7 This excludes residential care homes, which are classed as accommodation rather than housing.

8 Household Reference Person (HRP) is a term used for data collection in the Survey of English Housing. It is defined as the 
householder with the highest income. If two or more householders have the same income, the oldest householder is selected.
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nn 20 per cent live in bungalows

nn 16 per cent live in flats.11

It is notable that a much higher proportion of older 
people than the wider population live in bungalows; 
20 per cent of older households live in a bungalow 
compared to four per cent of other households.12 
Bungalows are easier to manage for older people 
who have mobility issues. Disability and illness 
become more common with age. More than half of 
older person households aged 85 and over have 
someone in the home with a serious illness or 
disability13, which means they are more likely to need 
step-free, accessible homes with features such as 
wide doors and hand rails. 

Although older people own a lot of housing equity, 
are most likely to be satisfied with their future 
financial security14 and are much less likely than 
other age groups to be living in poverty, not all 
older people are wealthy. Many rely on state 
benefits as their main source of income and 
savings rates are fairly low. Household wealth may 
have a major impact on older people’s attitudes 
to housing and their behaviour within the housing 
market; people will only tend to move home if 
it makes financial sense for them to do so.15

Housing and older people 
There are approximately 14.7 million older people, 
and 7.3 million ‘older households’ in England today. 
This is equivalent to more than a third of all 
households.9 As Figure 2 opposite shows, the region 
with the highest proportion of older people is the 
South West (40 per cent) while London has the lowest 
proportion of older people (22 per cent).

They are largely two-person households, often 
‘empty nesters’ whose children have grown up 
and left home. Living alone is also very common 
among older people and particularly so among 
over-75s, who are more likely to be widowed. 
Over half of households comprised of over-85s 
are single women.10

Tenure
The vast majority of older people are homeowners 
and most do not have any outstanding mortgage 
debts, particularly in the older age groups. Figure 3 
opposite shows a more detailed picture of current 
tenure trends among the different age groups. 

What type of housing do older  
people live in? 

Older people tend to live in houses and only a small 
number live in flats:

nn 65 per cent live in houses (detached, 
semi-detached or terraced)

Chapter 1: Older people  
and housing today 
Who are England’s older people and where do they live now? In this 
chapter we outline the facts about the ageing population and consider 
the arguments about the nature and level of under-occupation.

9 An older household or older person household is a household that contains only over-55s. The figure for the overall number of older 
people is therefore much higher, as many households contain more than one older person (eg couples). Older people also includes 
people who do not live in an exclusively older household (eg a two person household where one person is under-55). 

10 NPI analysis of the English Housing Survey, 2008–09 to 2009–10.

11 New Policy Institute, Market Assessment of Housing Options for Older People, 2012.

12 ibid.

13 ibid.

14 72 per cent of over-65s said they were satisfied with their future financial security, higher than any other age group. Department for 
Environment, Food and Rural Affairs, Survey of public attitudes and behaviours towards the environment, 2011. 

15 Other reasons why older people do and do not move home are discussed further in the report. 
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available, and those with care needs. Moving 
home in particular is very daunting and stressful 
for someone who has lived in their home for a long 
time. Evaluations of services to help older people 
make decisions about their housing or to give them 
practical support with the moving process have been 
very positive.35 

For example, a recent review of the publicly funded 
FirstStop advice service for older people tested 
the cost benefits of different scenarios for an older 
woman, ‘Mrs Jones’, living in an unfit home:

‘Scenario 3 (being supported by First Stop to 
move home) is the cheapest option, with the new 
housing reducing the need for intensive care and 
support, as well as reducing the risk of falling. 
Scenario 1 where Mrs Jones stays in her current 
home is the next cheapest, but unsustainable. 
Unsurprisingly, Scenario 2, a fall and admission 
into a nursing home is most expensive: over 
three times the cost of Scenario 3’.36

Managing in a large home
Although a minority, a significant number of older 
people think that their current housing is difficult to 
manage, or will become so in the future:

nn Twenty-seven per cent of older people say that 
they are currently managing to keep their home 
tidy and move around the house, but anticipate 
that it will become harder in the next ten years.

nn Six per cent are already finding it difficult. 

nn One per cent are finding their home so 
unmanageable that they would like to move.37

Being able to stay comfortable, warm, safe and 
mobile in the home becomes increasingly important 
to older people. About a third of all people aged over 
65 fall each year, and the resulting cost to the NHS is 
huge.38 Winter deaths are linked to poorly heated or 
insulated homes, while older people, particularly over-
75s, are more likely to feel lonely, isolated or trapped 
in their homes.39 More suitable housing options could 
help to alleviate all these problems. 

A recent think-tank report noted the cultural 
attachment to equity and argued that:

‘It may sound strange to say, but we need 
to encourage in society a more consumerist 
attitude towards later life. It is tragic that many 
older people have to live out the last years 
of their lives in houses falling around them 
solely because they are trying to preserve the 
inheritance they pass on to their children.’31

By contrast, the ‘push’ factors can be unexpected or 
sudden and can often force a move. Loss of income, 
bereavement, or severe health problems may prompt 
older people to move into a smaller home or into 
accommodation that has support or care services. 

Ironically it is at these times of crisis that moving 
house is likely to be the most difficult and stressful. 
These crisis movers are often older (75 or over), but 
in one study, older focus group participants who had 
moved home expressed that they should have done 
it sooner, when they were younger, more able and 
more in control of their decisions.32 Once they have 
moved, older people generally report satisfaction with 
their decision and their new home33, but making the 
decision to do so in the first place is a major barrier. 

Encouraging people to start thinking about their 
housing options at an earlier stage would be a 
positive step, encouraging them to make informed, 
realistic plans while they are well equipped to do so. 
Other households will make a lifestyle choice to move 
at an earlier stage, sometimes triggered by children 
having left home, or following retirement. As Figure 4 
shows (see page 12), under-occupation is most 
common among the ‘younger old’, and encouraging 
them to move to smaller or more appropriate housing 
would, crudely, release the most amount of housing 
space (ie bedrooms) to the market.34 

Help and support 
Good information and advice, and often practical 
support, are needed to support older people with 
their housing choices, particularly for the very old, 
isolated people who do not have family networks 

31 Centre for Social Justice, Age of Opportunity Transforming the lives of older people in poverty, 2011. 

32 Croucher, K, Housing Choices and Aspirations of Older People Research from the New Horizons Programme, CLG, 2008.

33 ibid; Ball, M, Housing Markets and independence in old age: expanding the opportunities, Henley Business School, 2011.

34 It is not necessarily the case that new homebuyers would not also be under-occupiers; this is discussed in greater detail in the 
following chapters. 

35 O’Shea, N, Helping older people choose the right home for them, EAC 2012; Burgess, G, et al, Evaluation of the FirstStop Advice 
Initiative, Cambridge Centre for Housing and Planning Research, 2012.

36 Estimated annual costs are as follows: Scenario 1 – staying in the home: £27,366, Scenario 2 – move to nursing home: £59,085, 
Scenario 3 – supported to move home: £17,826.11.

37 YouGov 2012. Base: 897. GB 55+ weighted. Participants were asked to choose one of five statements about the manageability of 
their home: Which ONE, if any, of the following statements BEST applies to your current home?

38 The combined cost of hospitalisation and social care for hip fractures (most of which are due to falls) is £2 billion a year – British 
Orthopaedic Association, The National Hip Fracture Database National Report 2011, 2011. 

39 Age UK, December 2011 Factsheet: Later Life in the United Kingdom, 2011.
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Awareness of housing options
Another key barrier to moving is simply a lack 
of suitable options:

‘Currently, many older people want to stay 
in their existing home because they have no 
information about other options and more 
people would want independent living with 
flexible support if they knew it existed.’41

Our YouGov survey suggested however, that over 
a third of older people are interested in the idea of 
retirement housing, or would be in the future. (See 
Figures 10 and 11 on page 18 for more details.)

This equates to over six million older people42, 
and suggests that there is latent demand for 
retirement housing; an opportunity which the 
market is yet to fully exploit. It is possible that 
with better awareness and more targeted 
marketing, demand could grow further. 

Although the bases are too low in some groups to 
draw any meaningful conclusions, we can see that 
interest in retirement housing is particularly high 
among older outright owners.

Housing aspirations 
One of the factors that puts people off moving 
home is a concern that there is no suitable housing 
available for them. Like all people, older people want 
to live in decent, secure housing, in a place that is 
well suited to their needs. As Figure 8 shows, being 
safe and secure is something that older people would 
look for in a home. Proximity to shops and services, 
family and friends are also key features that older 
people would look for if they were to move, as well 
as living somewhere picturesque and quiet. 

It is interesting to note the relative lack of attachment 
to their current area and a lack of concern about 
cheaper housing costs (although it would be 
expected that those on lower incomes would value 
cheaper housing costs more highly). The survey 
suggests that older people value a safe home, an 
attractive, welcoming area with good facilities, 
transport links and services, where they will be close 
to friends and family. 

The property features that older people would look 
for if they were to move within the next ten years vary, 
suggesting that there is no ‘one size fits all’ property 
type for potential movers as Figure 9 opposite shows. 

40 Participants were asked: Thinking about the next ten years… Which THREE, if any, of the following neighbourhood features 
would be MOST important to you if you were to move house? (Please tick up to three options.)

41 Sutherland, J, Viewpoint on downsizing, Housing Learning and Improvement Network, 2010. 

42 Results from the YouGov survey were grossed up to the GB population aged 55 and over (17.2m) using the ONS Mid Year  
Population Estimates 2010.
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they were to move? 

Source: YouGov, 2012. Base: 897. GB 55+ weighted. ‘Don’t know’ and ‘none of these’ responses are not included.40
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are most often related to personal or family reasons. 
However, around a fifth move because they want a 
smaller home; older households are much more likely 
than other households to downsize when they move.45

There are strong disincentives to moving to a smaller 
or different property but some households are 
interested in moving and have clear ideas about 
what kind of housing they would wish to move to. 
Older people’s needs and aspirations are diverse, 
but there is some demand for retirement housing 
and a clear preference for attractive homes in good 
neighbourhoods. In the next chapter, we examine 
how well the market meets those needs.  

Of those who are not interested in retirement housing 
now, and do not think they will be in the future, the 
vast majority (nearly three quarters) state that a key 
reason is because they want to stay in their own 
home or have no intention of moving now or in the 
future. It is unlikely that they will be moved to change 
their minds in the short term. It is possible that 
renters see themselves as more likely to move due to 
the flexibility of rental contracts. Other reasons older 
people were not interested were because of negative 
views about the size (30 per cent) and affordability 
of retirement housing (21 per cent), or because they 
expressed a preference for living in mainstream 
housing or mixed-age communities (57 per cent). 

Another way of assessing older people’s attitudes 
to moving is to look at their past behaviours. It is 
estimated that just three per cent of older households 
move every year44, and their reasons for doing so 
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Figure 9: Which three property features would be most attractive to older people if they were to move?

Source: YouGov, 2012. Base: 897. GB 55+ weighted. ‘Don’t know’ and ‘none of these’ responses are not included.43

43 Participants were asked: Still thinking about the next ten years… Which THREE, if any, of the following property features would be 
MOST important to you if you were to move house? (Please tick up to three options.)

44 This is lower than across other age groups – older person households are much less likely to have moved in the last ten years 
than other households (28% compared with 66%, NPI 2012).    

45 New Policy Institute, Market Assessment of Housing Options for Older People, 2012.
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‘continuing care’, and more besides… Newer 
typologies – often ‘complexes’ designed to serve 
a range of care needs – often feel institutional. 
Residential and nursing care home types have also 
compounded and now include specialist facilities 
for dementia, palliative care, and the shorter-term 
functionality of respite and intermediate care. 
The impression is one of almost bewildering 
choice. But when push comes to shove – 
especially in a crisis – there is no choice at all.’50

It is striking that the majority of specialist housing 
is rented when the majority of older households are 
owner occupiers. Only 124,000 homes – just under 
a quarter of the total specialist stock – are owner-
occupied homes. Sixty nine per cent of people 
we surveyed said that they would be most likely to 
buy with a mortgage or buy outright if they were to 
move51, and it is likely that many older people will 
want to retain the security and equity attached to 
being a homeowner, or believe that they will not be 
eligible for social rented housing. But the market is 
not delivering enough specialist housing for sale. 

A recent report for one provider of privately-owned 
retirement homes suggested that build rates need to 
quadruple to keep up with potential demand.52 It 
tends to be the case that specialist housing is:

Specialist housing
Very few older people live in ‘specialist’ housing, 
ie housing that is built or available only for older 
people and usually features support or care services 
and other communal facilities. It is estimated that 
90 per cent of older people stay in mainstream or 
general needs housing while ten per cent move to 
specialist housing.47 

The Elderly Accommodation Counsel, which 
collects the most reliable data on specialist housing, 
estimates that there were about 533,000 specialist 
housing units in England in 2010. These are largely 
only available for the over 55s, and the current 
supply is equivalent to about 73 units per 1,000 older 
households.48 These are principally social rented 
homes with support facilities and much of the stock, 
often bedsits built in the 1960s, is difficult to let.49 
Housing Associations are the dominant providers. 

The range of needs of older people and varying 
trends in funding and types of provision means that 
specialist accommodation can come in many and 
various guises, often with confusing labels: 

‘Over the last 20 years, the range of specialised 
or supported housing options has expanded 
from ‘sheltered housing’; it now includes ‘very 
sheltered’, ‘assisted living’, ‘retirement homes’, 
‘retirement villages’, ‘extra care’, ‘close care’, 

Chapter 3: The current market 
for older people’s housing
There is clearly some demand for older people’s housing, but is the  
market providing for this growing demographic? In this chapter we 
consider the make-up of the current market, and the challenges and 
benefits facing market players. 

55-64 years

65+ years

47 Sutherland, J, Viewpoint on downsizing for older people into specialist accommodation, Housing Learning and Improvement 
Network, 2011.

48 New Policy Institute, Market Assessment of Housing Options for Older People, 2012.

49 ‘Support’ refers to practical help – preparing meals or shopping for example, while ‘care’ is more intensive, referring to personal care 
such as help getting dressed or bathing. Of the current housing stock, around 78% is for rent and 22% for sale. 91% is classified as 
housing with support and 9% is classified as housing with care.

50 HAPPI, Housing our Ageing Population: Panel for Innovation, Homes and Communities Agency, 2009.

51 YouGov 2012. Base: 897. GB 55+ weighted. Participants were asked: If you were to move home in the future… Which ONE, if any, 
of the following types of home would you be MOST likely to move into? (If you are not sure, we’d still be interested in which type of 
home you think you would move into).

52 Ball, M, Housing Markets and independence in old age: expanding the opportunities, Henley Business School, 2011.
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to release capital and avoid the hassle and cost of 
repairs and maintenance.54  

Mainstream housing
Most older people move within the mainstream 
housing market, that is to say they move to non-
specialist accommodation either on the open market 
or within the general needs social-rented sector.55  
Inevitably it is difficult to demonstrate what sort of 
mainstream housing is available for older people as 
it isn’t any different from other types of housing. 
Figure 12 shows the overall housing stock profile 
in England, by tenure. 

As a little under a tenth of older people say they 
would look to move somewhere without stairs56, 
the relatively short supply of bungalows may be 
a concern. Builders are more likely to build flats  
or houses than bungalows as bungalows take  
up a larger amount of land, increasing costs to  
the developer. 

It is possible to assess how many homes in the 
general housing stock would be broadly suitable 
for older people in terms of property features, and 
particularly how far they meet the ‘lifetime homes’ 

‘Polarised between retirement villages for the 
affluent and subsidised sheltered housing 
for people on low incomes, with little in-
between… there is very little on offer to the 
‘inbetweeners’. They represent the majority of 
older people living in privately-owned medium 
priced family homes on mid-to-low incomes 
with limited savings or pension arrangements.

The housing association sector has not yet 
addressed this in any major way and as 
business models of providers and builders 
have to alter to deal with rapid changes in 
funding and planning regimes, there is an 
opportunity for the sector to widen its appeal 
to large numbers of older households.’53 

There is also an under-supply of private-rented 
specialist accommodation. Girlings, the leading 
provider of private-rented retirement housing for the 
over-55s, report high demand for their products and 
note that the offer of secure tenancies is particularly 
important to older people. Moving from owner-
occupation to renting can allow older households 
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Figure 12: Stock profile, England, 2009 

Source: English Housing Survey summary statistics, 2009.

53 Housing Forum/NHBC, Everyone Needs a Home: Report of Working Groups, 2011.

54 Housing Learning and Improvement Network, Housing Learning and Improvement Network Factsheet no. 32 Private rented Extra 
Care: a new market?, 2010. 

55 Older social renters are more likely to downsize than owners or private tenants (NPI 2012).

56 See Figure 9 on page 17.
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Developers also report that planning can be 
a significant barrier for them65:

nn Local authorities have, to date, been fairly 
poor at recognising the importance of 
housing for their local ageing populations 
and planning ahead accordingly. 

nn There is little steer or strategy from Central 
Government, and older people’s housing is often 
considered in the narrow context of care. This  
can mean that developers who want to build 
for the older people’s market encounter a lack 
of interest and understanding from the local 
authorities they need to work with, and poor 
data on need and demand. 

nn High-density housing tends to be favoured by 
planners over the more spacious, low-density 
housing preferred by older people. 

nn Planning authorities take different approaches to 
classifying specialist housing; which can be seen 
as either a residential institution (class C2) or as 
dwelling houses (class C3).66 This is important to 
developers for a number of reasons, particularly 
as development classed as housing (C3) can 
generate an obligation on the developer to build 
a proportion of affordable housing under Section 
106 agreements, which affects the development’s 
profitability and potentially the viability of the site. 

nn New housing for older people is not immune to 
some of the wider problems developers report 
in negotiating planning consents: opposition to 
new development or ‘nimbyism’, restrictions on 
greenfield land, slow and burdensome processes 
and regulatory costs. 

Existing developers of housing for older people are 
also having to reconsider their models in light of 
financial pressures. Hanover housing association, 
who manage several ‘extra care’ developments, 
are considering ways to cut back on costs by 
scaling back on some ‘nice to have’ features in 
their developments, such as on-site care, certain 
communal facilities and free meals. But they maintain 
that: ‘it would surely be the falsest of economies 
to back pedal on the size and quality of the 
accommodation we build.’67

join together to purchase or build and manage 
their own housing development with communal 
facilities, is growing in popularity, especially 
among older people.63 By utilising the equity held 
by older homeowners to provide purpose built 
accommodation, this approach may have potential 
to open up a new form of housing that older people 
can be directly involved with, and offer efficiencies in 
terms of shared facilities and services. The specialist 
housing association Hanover is seeking to develop 
more co-housing schemes for older people. 

Why aren’t more developers 
building for older people?
There has been a general slump in house building 
and housing market liquidity, with the general 
shortage of housing causing major problems for 
households today.64 However, looking beyond these 
recent causes, developers have always been slow 
to build specialist or mainstream houses for older 
people. Why have commercial developers neglected 
such a large and affluent generation, and why are so 
few now seeking to get involved in this market? 

In terms of specialist housing, particularly housing 
with some level of communal services or care 
facilities, large developers are put off by the 
additional land requirements and costs attached. 
Communal facilities, for example, do not generate 
sales income in the way that flats for sale do. 
High density first-time buyer housing is generally 
considered to be easier to sell, to generate more 
‘bang for buck’, and to have a greater chance 
of being successful at the planning application 
stage – a powerful combination of incentives. 

Retirement properties can take longer to sell, slowing 
cash flows. Ongoing management and commitment 
is needed, and specialist housing is undoubtedly 
more complicated and costly to design, market, 
deliver and manage than other types of housing. 
This barrier could perhaps be overcome by greater 
partnership working between specialist providers 
and volume builders. 

63 Durrett, C, Senior Cohousing: A Community Approach to Independent Living, New Society, 2005.

64 Shelter, Held Back Households – How the housing system squeezes people on low-middle incomes, 2012; 
see shelter.org.uk/policylibrary

65 The planning system is currently undergoing fundamental reform – this is discussed in greater detail in Chapter 5, see page 27.

66 King, N, Planning Use Classes and Extra Care Housing, Housing Learning & Improvement Network, 2011. 

67 Hanover, The Future of Extra Care and Retirement Housing, 2009.
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It is possible that this could increase even further if 
the proportion of over-55 households who want to 
move into specialist housing grows over the next 
20 years. Some of this demand may be met through 
churn in the existing specialist stock, but new 
building will undoubtedly be required. 

If all older people were to stay within their current 
tenures, these 86,000 specialist homes would need 
to be split across owner-occupation (around 76 per 
cent), social-rented (18 per cent) and private-rented 
(six per cent). It is not projected that the tenure split 
among older people will have changed dramatically 
by 2033, although this is obviously difficult to predict. 

There are, however, many variables and unknowns 
– while some older people will wish to stay in their 
current tenure, for example to preserve equity, some 
will choose to move to other tenures if they are 
available and accessible. At present, around 30 per 
cent of moves to specialist social-rented housing are 
from the private sector.70 

There is a narrow range of housing available to 
older people. The principal model is social-rented 
housing with support, which will be unsuitable for 
many older people, particularly lifestyle movers and 
owner-occupiers. There is little new development at 
present and it is unlikely that this situation will improve 
without policy intervention or greater incentives for 
developers. 

Future development
The supply of new housing for older people has fallen 
since the financial crisis and the ensuing economic 
downturn. There is scepticism among developers that 
provision of either mainstream or specialist housing 
for older people will increase significantly in the short-
medium term due to the barriers outlined above, and 
the wider economic outlook means that new housing 
supply generally is likely to remain depressed until 
the market picks up. 

Over the longer term, supply of both specialist 
and mainstream housing needs to grow. Around 
6,000 new specialist homes were delivered 
in 2010, a slight improvement on build rates 
from previous years since the financial crash 
of 2007 when building rates plummeted. 

Projecting up to 2033, when the older population 
will have boomed, there is a huge development 
challenge. To maintain a similar proportion of both 
public and private specialist housing stock for 
older people as we have currently (ie if the ratio 
of specialist housing: older households remained 
constant) we would need to build around 10,000 
new specialist homes per year.68

An alternative way of projecting required stock is 
to look at current demand. If the same proportions 
of older people moved to specialist housing each 
year as they currently do, annual demand would 
be for 86,000 units per year.69 In other words, if the 
proportion of over-55 households moving into this 
type of accommodation remains constant, there will 
be an increase in annual demand of 70 per cent. 

68 New Policy Institute, Market Assessment of Housing Options for Older People, 2012.

69 England. Around 50,000 households move into specialist accommodation each year. Data from CORE (the Continuous 
Recording of Lettings and Sales in Social Housing in England) shows that among households headed by someone aged 
55–84, around 0.6% move into specialist accommodation each year. For those with a household reference person aged 85+ 
it is around 1.1%. Applying these proportions to the projected number of households in each age group, in 2033, this would 
amount to an annual demand of around 86,000 units of specialist accommodation. This is an increase of 70%. New Policy 
Institute, Market Assessment of Housing Options for Older People, 2012.

70 ibid.
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when Government is seriously concerned about the 
costs of providing health care and social care, it is 
vital to recognise the role that housing can play both 
in improving older people’s health and well-being, 
and in meeting wider policy objectives. 

This was acknowledged in the recent work of the 
NHS Future Forum:

‘We have heard that there is little understanding 
of the dependencies between health, social care, 
housing and other services, especially in relation 
to the effectiveness of housing in preventing, 
delaying, reducing or diverting demand on 
more costly health and social care services. 
For example, the NHS spends £600m treating 
people every year because of ‘category 1’ (the 
most severe) hazards in poor housing, the 
vast majority being associated with falls.’76

The benefits of moving to mainstream or non-
specialist housing are harder to quantify; although 
one benefit to moving owner-occupiers is the 
release of equity. Moving from a detached home 
to a smaller one – a flat or semi-detached home 
for example – would release around £100,000 on 
average77, although this will vary regionally. There is 
less potential to release sufficient capital for those 
moving to more expensive types of housing, such as 
in-demand bungalows, and any capital released will 
be offset to some extent by transaction costs. 

Those moving to a smaller mainstream home may 
also find that it is easier to heat and keep warm, 
which itself has positive health implications78, and 
easier to take care of and clean. In turn, these effects 
feed through to lower fuel, maintenance and tax bills 
for down-sizers.

Finally, better provision for older people may have 
cumulative effects on social attitudes towards new 
house building, though these will necessarily be 
diffuse and difficult to measure. 

Older, more affluent people are among the most 
likely to oppose new housing development79, perhaps 
because they see themselves as having little to gain 
from the supply of new homes. The provision of high 
quality, attractive homes for older people could help 

Developments for older people that include 
communal areas can help isolated older people to 
have more interaction with other people and many 
developments offer facilities such as leisure or 
learning activities which can increase older people’s 
well-being and help them to stay mentally and 
physically active. A review of retirement villages on 
behalf of the Joseph Rowntree Foundation noted 
further benefits of larger scale sites73:

nn Services such as finance and benefits advice and 
healthcare facilities are available, made possible 
through economies of scale. Additional services 
also provide employment opportunities for the 
wider community. Some retirement villages 
provide on-site care homes so people don’t have 
to move again later in their life. 

nn As homes are purpose built, decent and 
accessible, they are safer and warmer; particularly 
beneficial if people develop mobility problems or 
ill health.

nn Residents tend to feel safer and have less fear 
of crime.

nn There are self reported improvements in health 
and well-being. 

However, there have been criticisms of some aspects 
of specialist housing from residents – particularly 
around the transparency of the housing offer and 
the fee and charges schedules. Older people want 
to know exactly what they will be getting for their 
money, for example if care or support will be available 
onsite all the time or whether they can be certain 
that warden services will not be withdrawn to cut 
costs. Following campaigns by Age UK and others, 
an investigation is being carried out into the nature 
and level of exit fees charged to retirement housing 
leaseholders.74

Specialist older people’s housing can also generate 
savings for society as a whole. A study for the Homes 
and Communities Agency analysed the net cost 
benefits of investment into specialist accommodation 
for vulnerable and older people. These benefits 
mainly arise from reduced reliance on health and 
social care services and were estimated to be around 
£219 million for nearly 12,400 older people.75 At a time 

73 Croucher K, Making the case for retirement villages, Jospeh Rowntree Foundation, 2006.

74 Age UK, Putting Retirement Housing in Order, 2010.

75 Frontier Economics, Financial benefits of investment in Specialist housing for vulnerable and Older people: A report for the homes &   
communities agency, Homes and Communities Agency, 2010.

76 Department of Health, Integration – A report from the NHS Future Forum, 2012. 

77 New Policy Institute, Market Assessment of Housing Options for Older People, 2012.

78 Staying warm is important for older people’s health: ‘There is a strong relationship between poor insulation and heating of houses, 
low indoor temperature and excess winter deaths of older people…there were 24,430 excess winter deaths of people aged 65 or 
over in the UK in 2010/11.’ Age UK, December 2011 Factsheet: Later Life in the United Kingdom, 2011.

79 Shelter Housing Insights for Communities, see england.shelter.org.uk/professional_resources/housing_insights 
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The kinds of homes that older people really want to 
live in, that promote health, well-being, safety and 
independence are the ones that need to be built. The 
design principles and inspiring international examples 
set out in the HAPPI report should be more widely 
adopted. We need energy efficient homes that are 
well lit and ventilated, can be easily adapted to suit 
changing needs and have layouts that promote social 
interaction. 

Supporting home-movers
Many older people want to stay in their own homes 
and it is important that this is respected. But given 
the potential benefits of downsizing and particularly 
the social benefits associated with moves into 
specialist accommodation, how can we encourage 
more older people to move and support people 
through the process? 

One way of encouraging downsizing is through 
incentives; some groups have suggested stamp 
duty tax breaks for downsizers86, although the likely 
effectiveness and cost benefits of such tax breaks 
are not entirely clear cut. 

The private sector could potentially attract more 
demand by offering incentives to downsizers, such 
as part-exchange schemes, or ‘try before you buy’ 
schemes to help people overcome their fear of 
moving by spending time in a new development 
before they commit to it. Inclusive packages that 
offer older people practical support with moving 
would also be attractive. An offer that included, for 
example, help with removals, negotiating with energy 
suppliers, redirecting mail, selling unwanted goods, 
dealing with administrative and legal issues and post-

Encouraging development
Planning in England is to be radically reformed, 
localised and simplified following the passing of the 
Localism Act in 2011. The National Planning Policy 
Framework (NPPF) sets out the broad principles by 
which planners should assess housing development, 
among other things. In recognition of the coming 
demographic shift, the NPPF encourages planning 
authorities to ‘plan for a mix of housing based on 
current and future demographic trends” and to 
consider a range of housing, including for older 
people, in local housing market assessments.’85

It is questionable whether these broad statements 
fully recognise the centrality of demographic change 
or will encourage a step change in local authorities’ 
approaches to planning housing for older people. 
The planning framework might also be used to 
encourage local authorities to think about housing 
for older people in a more strategic, integrated way. 
Housing for older people, including mainstream 
developments, should be seen as part of local 
authorities’ wider strategies for their local housing 
markets, linking to local health care and social 
service strategies. Planners must recognise that new 
developments for older people, including mainstream 
or private developments, are socially useful and have 
knock-on market impacts – they are not just a means 
to more housing units. 

Developers are unlikely to enter the specialist market 
until there is greater clarity within the planning 
system, notably the inconsistent application 
of planning use classes for retirement homes. 
Developers also need to be confident that a planning 
application will not be an excessively costly and 
lengthy process. 

Chapter 5: How to expand 
housing options for older people 
In this chapter we discuss how some of the barriers to providing better 
housing options for older people might be overcome and how to better 
encourage and support home moves. 

85 Department for Communities and Local Government, National Planning Policy Framework, 2012.

86 Griffith, M, Hoarding of Housing: the intergenerational crisis in the housing market, Intergenerational Foundation, 2011.
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accommodation and save them money. Councils 
could explore other variations on this such as buying 
homes from older people or helping them to sell on 
the open market. 

Recognising the benefits of  
housing for older people 
Moving to more suitable accommodation can 
increase people’s well-being. It is important that 
housing is not seen in isolation but is considered 
alongside other social strategies, something local 
authorities should consider as more power is 
devolved to them. To this end, a recent resource 
pack for an independent learning organisation, the 
Housing Learning and Improvement Network, and 
the Association of Directors of Adult Social Service 
recommends that local authorities should show 
active leadership and improve their understanding of 
the demand and supply of housing for older people 
across all tenures in their areas. It advocates the 
value of producing locally determined Market Position 
Statements that provide the intelligence to better 
inform, plan, design and deliver housing that older 
people want now and in the future.89

The new Health and Wellbeing Boards90, that 
have been set up as part of a more devolved 
health service provide an excellent opportunity 
for more strategic consideration of housing and 
health. They should consider housing issues 
and have strong links to housing providers and 
shaping investment in local communities. 

 

 

move support, would take much of the stress away 
from older people considering a move, particularly 
those who do not have any family support. Some 
independent firms are already offering these kinds 
of services for a fee.87

Developers can also help to incentivise moves by 
marketing their offers for older people in a more 
positive and appealing way. Awareness of retirement 
housing is fairly low, but our survey suggested that 
there is an underlying interest among older people 
that could be better exploited through marketing, 
PR and testimonials that highlight the positive 
benefits of moving. Government also has a role in 
communicating to older people and encouraging 
them to start planning their housing options for later 
life. Existing channels, such as the First Stop advice 
service and Direct Gov can be better used and 
promoted as useful hubs for information, but both 
local authorities and Central Government could be 
more active in promoting older people’s housing and 
setting out a coherent, positive vision for its future. 

Some councils have been taking innovative 
approaches to encourage downsizing. The Redbridge 
‘FreeSpace’ pilot allows homeowners to lease 
their home to the local authority while they move 
to specialist accommodation. The rental income is 
used to fund the older person’s space in specialist 
accommodation and the older person is able to 
hold onto their equity until they sell their home or 
die. This approach, while limited to some degree 
by administrative complexities88, has the potential 
to provide local authorities with a home that can be 
used to accommodate homeless families. It may also 
give the older person a new lease of life in suitable 

87 Seamless Relocation: www.seamlessrelocation.com

88 A dedicated team is needed to guide older people through the process and there may be some difficulties with the state of repair 
of the home etc. 

89 Institute of Public Care, Strategic Housing for Older People, Housing Learning & Improvement Network/ADASS, 2011. 

90 Fora for local health and social care commissioners as well as elected representatives.
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In order to create an environment in which older 
people are encouraged to make positive choices 
about their housing, Shelter makes the following 
recommendations. 

Housing developers
nn We need a significant increase in supply and 

a greater range of housing that is suitable 
for older people, including private-rented 
and owner-occupied housing. This will vary 
for different age groups and those with different 
preferences and care needs, but developers are 
not currently providing enough for this growing 
market and realising its potential. 

nn In order to raise competition and increase 
affordability of retirement housing, developers, 
including volume builders, should be encouraged 
to enter the older people’s market, partnering 
with smaller specialist providers where they need 
additional expertise. 

nn In order to overcome some of the barriers that 
face older people considering whether or not 
to move, we need greater support and advice 
services. Developers should play a part here by 
offering inclusive packages that support people 
through the moving process. They could also take 
away some of the fear of moving through 
‘try before you buy’ schemes.

nn Providers of specialist housing must offer older 
people transparency and certainty about
their consumer rights, setting out clear and
fair schedules of fees and charges.

nn Alongside much greater provision of specialist 
housing for older people, more suitable mainstream 
housing is needed – in particular well-designed, 
well-insulated homes and bungalows.

Many older people will want to remain in their 
family home for as long as possible, and should 
be supported to do so. Expansion of Homeshare 
schemes91 or increases to the Rent a Room tax 
relief92 could encourage more sharing of space while 
allowing older people to stay in their own homes. 

The housing needs and aspirations of older people 
are diverse – from those in their 50s and 60s who are 
still working and active, to those in their late 80s who 
are more likely to have some support or care needs. 
While some choose to move for lifestyle reasons, 
others may have to move following a crisis, often 
reluctantly.

Making a positive, informed, planned choice to 
move to more suitable accommodation can improve 
older people’s health and well-being, helping to 
deliver wider policy objectives and save reliance on 
institutional care. It can also help to free up much-
needed family-sized homes, with positive impacts on 
the housing market. But there are barriers on both 
supply and demand sides which mean that few older 
people choose to downsize:

nn Strong attachment to the home and fear of the 
unknown. Older people may struggle to find the 
right information and advice needed to help them 
make decisions and struggle to find practical 
support to move.

nn A lack of suitable, attractive, affordable housing 
options to move to, hampered by low rates of 
new development for older people and poor 
recognition of the importance of housing for 
older people in planning policies.

Conclusion
England has a rapidly growing population of older people, but few 
strategies exist that ensure they will all be able to live somewhere 
decent and affordable that meets their changing needs. 

91 Homeshare schemes match people with spare rooms with people in housing need who are seeking a low-cost housing solution. 
Homeshare lodgers may provide some support and care for the older people they stay with. See www.sharedlivesplus.org.uk for 
further details. 

92 The Rent a Room scheme provides a £4,250 tax exemption to households who take in a lodger. The threshold was set in the late 
1990s and has not risen in line with rental inflation. 
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National Government
nn The planning system should support 

development of housing for older people
and provide greater clarity about application 
of planning use classes. 

nn Government should encourage and enable, 
but not push, people into downsizing, 
communicating earlier and more clearly to people 
about their future housing and care needs and 
encouraging advance planning. 

nn Advice and information services and locally run 
schemes to support people through the moving 
process should be properly funded and promoted. 
This should include toolkits to help older people 
decide on and plan their housing for the future. 

Local government
nn Local authorities must show greater leadership 

and take a more strategic approach to 
housing for older people, taking into account 
the wider social and economic benefits that 
older people’s housing developments can have for 
the local community. This should be reflected in 
their housing market assessments. 

nn Local authorities could also facilitate or run 
innovative schemes such as helping older 
people to sell or lease out their homes while 
being supported into new, more suitable housing.

nn Local authorities should base their requirements 
for homes to be built to the Lifetime Homes 
standard on detailed local demographic data and 
projections, and encourage developers towards 
more ambitious design criteria such as those set 
out in the HAPPI report. Planning applications for 
homes with these features should be favoured.
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Executive summary
As a result of ongoing advances in technology, better 
healthcare and improved lifestyles, we are living longer 
and are often healthier�������������������
people over eighty living in the UK.

But as the number of older people in the UK goes up, 
���������������������������
designed for later living. This does not just mean 
that millions of older people are stuck in housing that 
may no longer suit their needs, but that the shortage 
���������������������������
unnecessarily drawing resources from elsewhere in the 
NHS and local authorities. 

The answer to this escalating problem is a radical 
increase in the supply and mix of specialist housing 
schemes for later living, funded by using existing equity 
in housing stock. 

�����������������������������
that Government and individuals could expect to make 
if more older people in the UK could access this type of 
housing. Our research also looks at how - by maximising 
independence and increasing social interaction - homes 
������������������������������
older people. The analysis shows that:

• Each person living in a home for later living 
enjoys a reduced risk of health challenges, 
�����������������������
social care services of approximately £3,500 per 
year. 

• Building 30,000 more retirement housing 
dwellings every year for the next 10 years would 
���������������������
social services of £2.1bn per year.

• On a selection of national well-being criteria 
such as happiness and life satisfaction, an 
average person aged 80 feels as good as 
someone 10 years younger after moving from 
mainstream housing to housing specially 
designed for later living.

 
Our analysis comes amid mounting evidence that poor 
housing is closely linked to poor health, increasing the 
strain on the social care system and the NHS.

��������������������������
with little option but to stay put in properties that are 
remote from shops and services, ill- equipped for 
changing mobility needs, hard to maintain and potentially 
hazardous to grow old in. The lack of opportunities to 
access suitable housing in retirement means that, when 
�������������������������������
home.

In contrast, Homes for Later Living offers varying levels 
of support and social interaction for those who want to 
remain independent for as long as possible by living in a 
safe and sociable environment in later life. All schemes 
offer residents the opportunity to live independently 
in their own apartment or bungalow while ‘extra care 
housing’ includes many shared services and 24 hour 
on-site care.

Various social activities combined with the abundance of 
communal spaces means that, compared to older people 
in other housing types, Homes for Later Living residents 
are around half as likely to feel lonely.

������������������������������
for building more homes for later living. In future studies, 
we will investigate the positive impact that more homes 
for later living would have on the wider housing market 
����������������������������
communities receive from building more homes for later 
living. 

We will also be exploring a number of mechanisms to 
encourage more homes of this nature to be built, and to 
ensure that those in later life are aware of the options 
available to them. 

It is our contention that all older people should have 
better access to homes for later living, which offer 
varying levels of support and social interaction for those 
who want to stay safe and keep their independence 
in later life. The personal well-being improvements 
associated with moving to a home for later living should 
not be understated – and on a human level are by far the 
most important. 

However���������������������������
should make all politicians sit up and take note. Any 
policy-maker looking to mitigate increasing costs to the 
state associated with an ageing population cannot afford 
��������������

Many older people are living in 
unsafe, unsuitable and unhealthy 
accommodation, with little hope of 
being able to move somewhere better or 
improve their homes.

APPG on Ageing and Older People. 2019 inquiry into 
decent and accessible homes for older people
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Fiscal impact:
key findings
A programme of private investment in specialist housing, 
funded by existing equity, would do more than remove 
the biggest barrier stopping thousands of people from 
downsizing. We have calculated that the average person 
living in specialist housing for older people saves the 
NHS and social services £3,490 per year. Assuming 
average household sizes of around 1.33 in homes for 
later living, building 30,000 homes for later living every 
����������������������������
government and local authorities of at least £1.4bn a 
year within a decade.32 

���������������������������
delivered by the existing homes for later living market, 
thought to be at least £750 million a year. In total, £2.1bn 
���������������������������
these additional properties built over the coming decade.

To put it in context, the three leading retirement living 
developers and operators built a combined 3,300 
dwellings - around 20% of which were extra care housing 
- in 2018. Their ambition for the sector as a whole is to 
deliver the extra 30,000 properties per year by 2032. 

The average resident in a homes for later living 
property is in their early 80s,33 and the average age of 
��������������34 There are currently 3.2 
������������������������������
����������������������������
century.35 Assuming there are 1.33 people per homes for 
later living household, building the extra accommodation 
would mean around 400,000 people housed more 
appropriately, rather than struggling to get by in the 
family home or going into long-term residential care. It 
����������������������������
one in eight - living in specialist housing by 2032. 

�����������������������������
the NHS and social services of £2.1bn a year. But these 
�����������������������������
and apply in our modelling, with others unaccounted for. 
For example it is unlikely to capture the full scale of NHS 
savings and does not capture savings beyond health 
and social care services, for example, those linked to 
reduced crime as a result of living in a more secure 
environment.

Furthermore, this kind of intervention in the housing 
market would prevent thousands of over 80s going 
into expensive long-term residential care. A number of 
studies have estimated that around 10 to 12% of those 
currently living in retirement living (or ‘sheltered housing’) 
would be in expensive residential care were these 
specialist homes not available.36 It is also believed that 
around a third of the 421,000 elderly people currently 
in residential care today could be housed and cared 
for more effectively in specialist housing.37 This would 
improve the quality of life of tens of thousands of people 
and save money both for private individuals and their 
families as well as for local authorities picking up the 
tab for social care. The over-use of institutional care for 
�����������������������������
estimate around £1,800 saved per person to the public 
purse for every homes for later living resident through 
reduced use of institutionalisation alone.

Homes for later living properties are designed to keep 
residents safe and secure and to minimise risk. Building 
homes for retirement living requires the best available 
design and accessibility standards. For example, 
communal spaces are shared to avoid the potentially 
isolating effects of retirement and loneliness - which 
has been linked to an increased risk of dementia. This 
explains why specialist homes are proven to prevent or 
reduce an array of adverse health outcomes that cost the 
NHS and social care services billions of pounds a year. 

Health spending on the average 80-year-old is £6,200 a 
year and long-term care at £1,000 a year, rising almost 
exponentially with age (it is ‘just’ £2,700 and £300 for 
the average 65 years old).38 The most costly hospital 
admissions for older people tend to result from falls and 
fractures, dementia, and strokes.

What are the improved outcomes? 
Most of those living in a homes for later living property 
are in their 80s. Half of over 80s in the general 
population live alone.39 Yet those in homes for later 
living could be around half as likely to have falls,40 with 
resulting fractures, injuries and costly inpatient bed 
stays. Considering that the number of over 80s will rise 
from around 3.2m today to around 5m in 2032, and 
around a half of the 80s will fall in any given year - the 
implied number of over 80s falling will rise from 1.6m 
today to around 2.5m in 2032, a rise of 900,000 should 
fall rates remain the same. If we built 30,000 specialist 
homes per year, housing roughly 400,000 over 80s, it 
could mean 100,000 fewer fallers. In addition, residents 
of homes for later living are around half as likely to 

Each person living in a Homes for Later 
Living property enjoys a reduced risk 
of health challenges, contributing to 
fiscal savings to the NHS and social care 
services of almost £3,500 per year.

By 2032 there will be five million people 
over eighty living in the UK - if one in 
eight were housed in a homes for later 
living this could generate total fiscal 
savings across the NHS and social 
services of £2.1bn per year.
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Annex

Fiscal Savings
��������������������

1. Adverse health outcomes reduced by being in 
specialist housing as opposed to mainstream 
housing, including: falls and fractures, dementia 
onset through loneliness, and stroke inaction.

2. �������������������������
avoided by people moving from mainstream to 
specialist homes rather than directly into institutional 
care, as well as reduced need for home adaptations 
(i.e. homes for later living properties are already 
adapted) and better collective home care provision 
(i.e. those needing care all in one place).

Adverse health 
outcomes
With at least 162,000 market specialist homes currently 
existent, and an ambition for the sector to build 300,000 
more, and assumed average household sizes of around 
�������������������������
(162,000 + 300,000) x 1.33 x £3,490 = £2.1bn p.a.

Falls & fractures

Outcomes

• We assume fallers are halved in specialist housing 
vs living in mainstream (MS) housing, from 50% to 
25% in Retirement Living (RL), and 60% to 30% for 
those in Extra Care (EC).

• 14.5% of RL falls (and 17.4% of EC falls) lead to a 
hospital admission.

• This implies that out of an over 80s population of 
3.2m, 1.6m fall each year and 224,000 are admitted 
to hospital - typically with a fracture. 

• Hospital bed days per person are reduced from 12.5 
to 6.25 in RL (and 12.5 to 1.5 EC).

Costs to public

• Falls cost the NHS £2bn a year o/w £0.9bn 
treatment and £1.1bn hospital bed. 

• With 335,000 fallers overall that implies £5,970 per 
patient and around £2,420 for the hospital treatment 
and £3,550 cost of hospital bed. 

• We assume bed stays are longer for the over 80s – 
£4,325 bed (also 12.5 days at £346 per day), plus 
the £2,420 treatment cost, or £6,745 per over-80 
patient

• In addition, falls cost state-funded social care 
£1.1bn, or an implied £3,284 per person, though we 

don’t assume it is any higher for the over 80s.

For the average over-80 person in each accommodation 
type then the costs of falls are as follows: 

RL: 25% fall x 14.5% hosp admission x {£2,420 treat + (6 
day x £346 bed) + £3,284 sc} = £285
MS(vRL): 50% fall x 14.5% hosp admission x {£2,420 
treat + (12 day x £346 bed) + £3,284 sc} = £727
EC: 30% fall x 0.168 hosp admission x {£2,420 treat + 
(1.5 day x £346 bed) + £3,612 sc} = £325
MS(vEC): 60% fall x 0.168 hosp admission x {£2,420 
treat + (12.5 day x £346 bed) +£3.612 sc} = £1,047
RL therefore produces a £442 saving against its 
counterfactual (£727 – £285) and EC £722. £442 and 
�����������������������������
to 2019 money, £453 RL and £740 EC.

Loneliness & dementia

Outcomes

• We assume loneliness is halved in specialist housing 
vs mainstream housing (particularly given that a 
large proportion of the over 80s also live alone), from 
30% to 15% in all specialist housing types.

• 1 in 6 of the over 80s (17%) have dementia. We 
assume those who are lonely are twice as likely to 
develop it. 

• These assumptions imply dementia amongst the 
over 80s who are lonely is 26%, dementia amongst 
those not lonely is 13% i.e. 

(30% lonely x 26% dementia) + (70% not lonely x 13% 
dementia) = 17% average dementia
• We further assume the rates of dementia in EC are 

50% higher – 39% for the ‘lonely’ and 19.5% for the 
‘not lonely’.

Costs to public

• Dementia costs the NHS £4.3bn a year across 
850,000 suffers, an implied average cost of £5,060 
per person, though we don’t assume it is any higher 
for the over 80s.

• In addition, dementia costs state-funded social care 
£5.2bn a year, an implied average cost of £6,060 
per person, though, again, we don’t assume it is any 
higher for the over 80s.

For the average person over 80 in each accommodation 
type then the cost of dementia is:

RL: (15% x 26%) x (£5,060 treat + £6,060 sc) + (85% x 
13%) x (£5,060 treat + £6,060 sc) = £1,662
MS: (30% x 26%) x (£5,050 treat + £6,060 sc) + (70% x 
13%) x (£5,060 treat + £6,060 sc) = £1,879
EC: (15% x 39%) x (£5,060 treat + £6,060 sc) + (85% x 
0.195) x (£5,060 treat + £6,060 sc) = £2,494
MS: (30% x 39%) x (£5,060 treat + £6,060 sc) + (70% x 
0.195) x (£5,060 treat + £6,060 sc) = £2,819
RL therefore produces a £217 saving against its 
counterfactual and EC £325. £217 and £325 are uprated 
���������������������������, 
£222 RL and £333 EC.
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Stroke inaction

Outcomes

• Stroke victims are found and treated quicker in 
specialist housing, particularly because many 
otherwise live alone or have irregular interaction with 
others. 

• We assume this quicker reaction delivers reduced 
treatment costs, better outcomes amongst survivors 
and thus reduced long term social care costs, of 
25% 

• Around 1.5% of the 80s have a stroke each year.

Costs to public

• Strokes cost the NHS £3bn a year across 115,000 
sufferers, an implied average of £26,500 per sufferer, 
though we do not assume it is higher for the over 
80s.

• In addition, strokes cost state-funded social care 
£2bn a year across 1 million stroke sufferers, or 
£2,000 per stroke survivor. Over 3 years this is 
£6,000.

For the average over 80 person in each accommodation 
type then the cost of strokes occurring each year is:

RL or EC: 1.5% x (£26,100 treat + £6,000 sc) x 75% 
FAST = £334
MS (vRL or vEC): 1.5% x (£26,100 treat £6,000 sc) =  
£465
RL or EC therefore produce a £131 saving against their 
���������������������������
brings it to £134 RL or EC.

Miscellaneous 

Outcomes

• Annual GP visits per person are reduced from 6 to 
4.5 in RL and from 6 to 3 in EC

• Annual A&E visits per person are reduced from 0.5 
to 0.4 in RL and EC

Costs to public

• The cost of a GP visit is £30 and of an A&E visit is 
£160.

For the average over 80 person in each accommodation 
type then the cost of GPs & A&E is:

RL: 4.5 x £30 GP + 0.4 x £160 A&E =  £199
MS: 6 x £30 GP + 0.5 x £160 A&E = £260
EC: 3 x £30 GP + 0.4 x £160 A&E = £154
MS: 6 x £30 GP + 0.5 x £160 A&E = £260

RL produces a £61 saving against its counterfactual and 
EC £106 combining GP and A&E elements. £61 and 
�����������������������������
to 2019 money, £62 and £108.

��������������������������
NHS of £200 per annum for the average over 80 in 
mainstream housing. It is believed that cold homes cost 
the NHS £1.36bn a year, or around £100 for every over 
65-year old in the UK. We assume it is double for the 
�����������������������������
brings it to £205 RL or EC.

Residential & nursing care

Outcomes

• We assume 12% of the over 80s living in RL would 
otherwise be in long term residential care if RL 
wasn’t available, i.e. in the counterfactual.

• We assume 20% or the over 80s living in EC would 
otherwise be in long term residential care and 30% 
would otherwise be in long term nursing care if EC 
wasn’t available, i.e. in the counterfactual.

• However, unlike the vast majority in RL, those in 
�������������������������
initially higher personal savings -  local authorities 
are eventually likely to contribute to because of the 
higher level of care needed. We assume LAs save 
£3,000 a year on average in home care where the 
EC counterfactual is residential care and £6,000 
where it is nursing care.

• 80 % of market RL / EC is owner-occupied and 20% 
is private rented.

• We assume residential / nursing care lasting 5 years 
if RL and EC were not available. 

Costs

• Residential care is assumed to cost £36,000 p.a. 
(including ‘hotel’ costs) and Nursing care £45,000 
p.a.

• 50% of owner occupiers in RL/EC live alone, and 
would therefore have been required to sell their 
previous home to pay for residential care in the 
counterfactual. 

• 50% of owner occupiers in RL/EC live with a partner 
and would not therefore have been required to sell 
their previous home to pay for residential care in the 
counterfactual.

• This produces an average household size of 1.33 
(50 adults occupy 25 homes and 50 adults occupy 
50 homes or, combined, 100 adults occupy 75 
homes. 100 / 75 = 1.33.

• 100% of renters regardless of status have no home 
to sell.

• The average specialist owner occupied home can be 
sold for £250,000.

• Average savings per person are £35,000, £11,750 
above the £23,250 capital threshold for local 
authority support (ignoring the taper to the lower 
threshold for simplicity).

• The average pension and attendance allowance 
income is that self-funders would pay towards 
residential / nursing care (costing £36,000 or 
£45,000 p.a.) out of their income is £17,750 p.a:

State pension +£8,500
Private pension +£6,000
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Attendance allowance +£4,500
Disregarded -£1,250
Total £17,750

In the counterfactual of being in residential /nursing care, 
single owner occupiers are likely to foot the whole bill 
and government none, as they are forced to use savings 
and sell their home to cover any shortfall in residential or 
nursing care cost against their income.

Couple owner occupiers are not required to sell their 
home while one partner remains living there. So only the 
individual’s savings can be used to plug any shortfall, 
government (LA) picking up the rest. The same is true for 
single and couple renters:

Cost of residential care over 5 years = £36,000 x 5 = 
-£180,000
Private contribution (income) = £17,750 x 5 = +£88,750
Private contribution (savings) = £40,000 - £23,250 = 
+£11,750
Shortfall = government (LA) contribution = +£79,500 
(44% of total)

Residential (Res) and nursing care (Nur) savings for the 
average over 80 in RL and EC are therefore:

RL v Res: {50% owner couple x 80% owner occ + 
20% renter} x £36,000 cost x 44% public x 12% in res 
counterfactual = £1,149
EC v Res: {50% owner couple x 80% owner occ + 
20% rented} x £36,000 cost x 44% public x 20% in res 
counterfactual = £1,915*…
EC v Nur: (50% owner couple x 80% owner occ + 
20% rented} x £48,000 cost x 58% public x 30% in nur 
counterfactual = £4,725**…

Home care adjustments are needed for EC v Res and 
EC v Nur. For the average person in EC, local authorities 
are assumed to contribute £3,000 x 20% = £600 in home 
care where the counterfactual is residential care and 
contribute £6,000 x 30% £1,800 in home care where 
the counterfactual is nursing care. The LA will no longer 
have to pay these if the person goes into residential / 
nursing care and have to sell their homes. The burden 
on the state is therefore adjusted down to:

EC v Residential care = £1,915* - £600 = £1,315
EC v Nursing care = £4,725** - £1,800 = £2,925

��������������������������
over one year to bring them to 2019 money: £1,178 RL, 
£1,348 EC and £2,998 EC.

Home support efficiencies

Government and local authorities support independent 
living at home through various channels including home 
care and the disabled facilities grant (DFG). 

Outcomes

• Those in specialist housing already have adaptations 

do not need new disabled facilities.
• We assume homecare needs are reduced in 

specialist housing compared to mainstream housing 
by around 20%.

Costs

• �������������������������
Over an 8-year average period spent in specialist 
��������������������������. 

• However, a means-tested DFG of up to £30,000 is 
available for those eligible and in need. Taking this 
into account, we assume that the average person 
in RL would otherwise get DFG of £300 a year if 
in mainstream housing and the average person 
in EC would otherwise get DFG of £500 a year. 
Particularly, if they are also self-funding some or all 
of their home care, their savings will deplete quicker 
and so they would become eligible for local authority 
support. 

• Public-funded home care is assumed at £4,000 per 
person, (paying for 5 hours of care a week) in EC 
regardless of whether they receive it or not. This is 
versus £4,800 (paying for 6 hours of care a week) in 
the mainstream housing counterfactual, an average 
saving of £800 for those in EC.

Thus being in a homes for later living property would 
save the government and local authorities £300 and 
£500 in disabled facilities grant a year, as well as £800 
in home care. ����������������������
one year to bring them to 2019 money: £308, £513 and 
£820.

Overall fiscal savings

• ���������������������������
of £15.3 million

• Building 300,000 new homes plus the 162,000 
���������������������������
(£1,390 million plus £750 million)
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Foreword
Housing choice is an essential dimension of public policy 
to promote independence. Housing strategies need to ensure
that a range of appropriate housing choices for older people 
is provided. This study with its focus on private sheltered
housing reflects the views of over 1,500 residents and
prospective residents and contains important messages.

The views reflected in this study show that the burden of
unsuitable housing can threaten personal confidence, lead to
restricted lives and increase dependency. Appropriate housing
choice can be liberating to individuals who are often alone 
in houses that are too large and need regular maintenance.
Residents value private sheltered housing for the security and
peace of mind it brings, and with this comes the widening of
choice. An 80 year old resident says “Life is so much easier
and happier – financially, emotionally and physically”.

This study also highlights the economic case for sheltered
housing. These sections should give town planners food for
thought. Not only will carefully designed sheltered housing 
be sympathetic to the local environment, but it gives positive
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economic advantages to small businesses in the community.
As a 65 year old resident says “We spend more money locally
now – whereas before we would have gone further afield”.

The social case is made by highlighting the health and social
care benefits from living in sheltered housing. Residents are
typically more active, have a greater sense of wellbeing and
make less demands on health services while care can be
organised more effectively within a larger complex if required.
Independence can therefore be maintained through choice 
of both housing and care. A 91 year old resident says 
“Help is at hand if needed, otherwise one can still live an
independent life”.

This study presents evidence of the importance of private
sheltered housing as a positive choice to promote the
independence of older people. This choice is however only 
a real choice if schemes are widely available. The personal,
economic and social benefits of this housing option are clear 
– the providers are prepared to invest, the challenge is to the
planners to put these visions into practice.

Dr. Glenys Jones
Chair of the Older People Committee
Association of Directors of Social Services
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Introduction
Over the course of the last 15 years, my experience in
sheltered housing development has brought me into contact
with a wide variety of people and agencies, particularly in 
the fields of Housing and Planning. During this time, 
I became aware of the many misconceptions of private
sheltered housing: that it takes people out of the community,
accommodation is undersized and even ‘demeaning’, and is
the preserve of the rich. It also became increasingly apparent
that in the wider context the housing needs of older people
were not being given the priority and attention they deserve
and in fact housing policy was actually deterring the private
sector’s contribution towards better housing for older people.

I remain concerned by the overall lack of consideration and
assessment of what today’s older people want and need from
housing, particularly given the ageing population in which 
we live. Last year McCarthy & Stone verified this view by
conducting a survey of local authorities, which showed that
only 6.5% have any sort of housing strategy in place for older
people and that, of those, we have yet to find one that
properly refers to older owner occupiers, despite this being
the predominant tenure of older households.

Recently, however, I have been heartened by a number of
developments that mark real progress in putting the housing
needs of older people on the agenda: the Government’s
“Quality and Choice for Older People’s Housing: A Strategic
Framework”, published January 2001, identified valuable
priorities and objectives that have been carried forward by 
the Housing and Older People Development Group, of which
I am proud to be a member. Furthermore, the link between
good housing and better health in older people has been
identified by the Government and, I believe, the Department
of Health has injected a new spirit of determination into this
policy agenda.

We realised that McCarthy & Stone itself could do more 
to communicate the needs and preferences of our own
customers and the wider benefits of sheltered housing. 
What provokes people at the age of, on average 75, to make 
a major change to their lifestyle and move to a new home?
What impact does it have on their quality of life and their
local community?

My thanks goes to The Opinion Research Business which 
has painstakingly achieved one of the largest independent
studies of its kind and who went beyond the superficial to 
try to provide a more in-depth analysis of this particular
housing market.

Whilst this study focuses exclusively on one housing option, 
I hope you will agree that this does not in any way detract
from its value. McCarthy & Stone has been urging the
Government to assist local authorities in developing strategies
for older people’s housing, health and social welfare and 
we hope this research will play its part by clarifying the role
private sheltered housing should play within this.

I must emphasise that McCarthy & Stone supports the
Government’s objective to achieve true diversity in choice 
and provision of housing for older people, but to achieve 
that aim, policy makers will need to take a holistic approach
to encourage greater innovation and contribution from the
private sector. I would urge the Government to use its
planned revision of Planning Policy Guidance on Housing
(PPG3) as an opportunity to provide a specific “Guide to
Good Practice” to help local authorities address the housing
requirements of older people and other specific groups.
Furthermore, the frameworks being established under the new
Supporting People programme offer, in my view, an excellent
opportunity for relevant stakeholders to look beyond the
provision of government services and to work alongside the
independent sector to achieve the common goal of a better
life for older people.

I hope you find this report interesting and informative.

Gary Day MRTPI
Land & Planning Director
McCarthy & Stone Plc.
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01 THERE IS A SHORTAGE OF PRIVATE SHELTERED HOUSING IN THE UK

• 39% of prospective residents have had to look further afield to find suitable accommodation as there was not enough 
in their area;

• 81% of prospective residents believe there should be more private sheltered housing in their area;

• If the rate of demand and provision remain at their current levels, there is likely to be a shortage of around 62,500 private
sheltered housing units by 2020.

02 PRIVATE SHELTERED HOUSING HELPS OLDER PEOPLE ENGAGE WITH THE LOCAL COMMUNITY

• 39% of current residents live a more active life in private sheltered housing than they did before they moved there;

• 76% of current residents feel that they are a member of the local community;

• 92% of current residents have contact with friends/family on a regular basis.

03 PRIVATE SHELTERED HOUSING PROMOTES INDEPENDENT LIVING

• Since moving into private sheltered housing, 58% of residents have become less dependent on their children;

• 59% of residents have a more independent lifestyle in private sheltered housing than they did in their previous homes;

• 61% of prospective residents strongly believe that moving to private sheltered housing will help them maintain 
their independence;

• 83% of current residents believe that living in private sheltered housing helps maintain independence.

04 PRIVATE SHELTERED HOUSING IS A HOME FOR LIFE

• 66% of prospective residents strongly believe that moving into private sheltered housing will enable them to avoid the need 
to move into assisted living accommodation;

• 66% of current residents believe they will live longer in private sheltered housing;

• 86% of current residents believe that their home is a home for life.

05 “STAY PUT AND ADAPT” IS NOT THE BEST SOLUTION FOR MANY OLDER PEOPLE

• 29% of prospective residents spend more time on their own than they would like to;

• 32% of current residents highlight companionship as the greatest advantage of private sheltered housing;

• 66% of current residents enjoy their lifestyle more living in private sheltered housing than they did in their previous home;

• 78% of prospective residents strongly believe moving into private sheltered housing will increase their security; 

• 84% of current residents moved into private sheltered housing to have better access to local shops and facilities. 81% did
so to have supervision by a house manager. 60% did so in order to rid themselves of unwanted responsibilities.

Executive Summary
The Reality of Private Sheltered Housing
This report sets out the findings of one of the largest studies into sheltered housing in the United Kingdom. It represents and
examines the opinions of over 1,500 current and prospective residents of private sheltered housing – their priorities, levels of
independence, health, happiness and contribution to their local community and the wider economy. 

It aims to contribute to the wider debate on the needs and wellbeing of older people, ensuring appropriate housing choice and,
in particular, the importance of housing in delivering a good quality of life. 

Additionally, the report dispels many myths about private sheltered housing that seem to have been allowed to grow in the past. 

To summarise the key findings that emerge from this report:
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06 LOCAL ECONOMIES BENEFIT SIGNIFICANTLY FROM PRIVATE SHELTERED HOUSING SCHEMES

• One in three current residents walk to the local shops each day;

• 45% of current residents buy the bulk of their shopping within one mile of their private sheltered housing scheme, 
with 65% travelling no further than two miles;

• 62% of private sheltered housing residents prefer to shop in local centres rather than major town centres;

• Each week, a typical private sheltered housing scheme generates £11,735 in resident spending (£610,000 per year),
generating an additional £1,750 per week (£92,000 per year) in local spending compared to what would have been
generated in a conventional high density housing scheme (deadweight). Over the lifetime of a scheme, this equates 
to around £2.3 million more in local spending than would have been generated by a conventional scheme.

07 PRIVATE SHELTERED HOUSING SCHEMES ALLEVIATE PRESSURES ON THE NHS

• Only 21% of current residents have received inpatient medical care in the last 12 months. Amongst this group, 
the average number of nights of inpatient care is 7.4, under half the average for the national population aged 75+. 
This saves the NHS £2,598 per resident recieving inpatient care per year;

• The average number of visits per annum to a GP by current residents is 4.2 compared to 6 visits amongst the national
population aged 75+;

• 41% of residents confirm that their health has improved since moving into private sheltered housing;

• 55% of current residents class their health as very good/ good.

08 PRIVATE SHELTERED HOUSING SCHEMES INCREASE THE AVAILABILITY OF ORDINARY LOCAL 
HOUSING STOCK

• 23% of those moving into private sheltered housing sell their previous homes to families;

• 43% of those moving into private sheltered housing sell to couples;

• 45% of current residents moved within five miles of their previous homes;

• 85% of those who purchase private sheltered housing flats will downsize from houses to do so.

09 PRIVATE SHELTERED HOUSING OFFERS SUFFICIENT SPACE AND HIGH STANDARD SPECIFICATIONS 
FOR OLDER PEOPLE

• 71% of prospective residents believe that they do not need to live in a house as big as the one they currently live in;

• 71% of current residents moved to private sheltered housing to meet their specific design and mobility needs.

10 PRIVATE SHELTERED HOUSING TRANSFORMS THE QUALITY OF LIFE OF ITS RESIDENTS

• 64% of current residents feel their sense of wellbeing has improved since they moved into private sheltered housing; 

• 78% of current residents believe that private sheltered housing helps to alleviate their worries and anxieties;

• 88% of current residents believe that private sheltered housing helps to improve their personal security. 53% of current
residents cite personal security as the biggest advantage of private sheltered housing;

• 92% of current residents would recommend private sheltered housing and their way of life to their friends.
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Chapter One
The Demand for Private Sheltered Housing

“I don’t think there is an adequate
supply of housing for the elderly.
We get a lot of enquiries from elderly
people who want to know what housing 
is available as their housing has become
unsuitable for them. One of the benefits
of the complexes is that lots of the worry
is taken care of because someone else is
responsible for maintaining it.” 
Age Concern, Support & Advice Services



What is more important than 
where we live?
It impacts upon our quality of life, our health, our mobility,
our independence, our economic vitality and our personal
security. Our house not only defines our place in the external
community, but it gives us a personal focus for our being. 
The walls that surround us, at any age, are our privacy, our
shelter and, potentially, our prison.

Suitable housing that fits our needs and maximises our quality
of life is increasingly a priority throughout our lives. And no
more so than as we get older. 

Ensuring sufficient and suitable housing across society (from
the availability of land to build on, to the provision of special
needs and affordable housing) is a key challenge to policy
makers at both a national and local level. Ascertaining the
housing needs of our society and calculating the value the
alternatives bring, are growing problems that will
undoubtedly escalate further in the coming years. 

Enabling genuine housing choice for older people depends
upon a proper assessment and understanding of the needs 
and aspirations of older people. Such assessments can then
underpin appropriate housing strategies and policies. 
Only then will we ensure the delivery of sustainable 
housing options.

This Report
This report contains the findings of one of the largest and
most detailed studies of UK opinion on the role of sheltered
housing and the contribution it makes to the lives of older
people and to society as a whole.

This report sets out to examine one vital issue facing housing
in the UK today: the provision of private sheltered housing
for older people. It aims not only to quantify the demand and
need for this housing but to demonstrate the value that such
housing brings to the lives of its occupiers and to the
communities in which such accommodation is built. 

This report is based on the findings of both qualitative and
quantitative research conducted amongst older people in the
UK and the stakeholders whose professional lives they impact
upon – in the local economy, public and voluntary sector and
through their social lives.

Throughout the report the views of over 1,500 older people
are represented. There are no assumptions made about what
this vital group think and how they act; this report represents
their opinions, needs, demands and aspirations. Some of the
views expressed do not conform to those assumed by opinion
formers as typical of older people. In this way, this report
emphasises the gap between how older people view their lives
and how others in the policy making and opinion forming
arenas see them. We hope therefore, that this report informs
the wider debate on the housing needs of older people. 

The findings published in this report are the results of two
quantitative polls carried out by Opinion Research Business
(ORB) and 8hwe Ltd in July 2003 and a series of qualitative
focus groups and in-depth interviews carried out in June and
July 2003. The economic analysis in chapter four was
conducted from the findings in the research by Roger Tym 
& Partners, a leading consultancy that specialises in planning
and the economics of regeneration and development and
analysis of labour markets.

ORB was established in 1994 and encompasses staff with
over thirty years of worldwide market research experience. 
It is a full service market research company and has
conducted research in over sixty five countries. 8hwe is the
UK’s first dedicated research-led campaigning and issues
ownership agency, and works with clients in the political,
public and corporate sectors.

The quantitative research was conducted amongst 1,000
residents of McCarthy & Stone retirement housing schemes
across the UK and amongst 512 older people who have
expressed an interest in retirement housing schemes and were
either on an enquiry list or had asked for information about 
a scheme but who are still living in conventional housing. 

“My husband died nine months ago. I find the garden hard work and there is all the maintenance 
of the house; that would all be taken care of if I was in a retirement flat. I want to keep a degree 
of independence and have the manly side of things looked after.” 
Female prospective resident, late 70s, Sussex
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3,500 self completion questionnaires were sent to a
random selection of eighty two McCarthy & Stone schemes
throughout England, Scotland and Wales to fulfil the desired
number of resident responses. Interviews with prospective
residents were conducted by telephone1.

It should be noted that, whilst these two groups both
comprise older people, those already resident in private
sheltered housing are proportionately older than the
prospective residents. Therefore, in comparing aspects of
their lives, (for example mobility, health, marital status),
the impact of age and ageing needs to be borne in mind.

The average age of prospective residents in this study is 71.6.
This report uses some comparative figures from the UK 2001
Census, for whom the age group over 65 in England and
Wales has an average age of 75 years2. It is important to note,
therefore that our figures comprise aspects of the lives of a
comparatively older section of this group. Annex A sets out
the key demographics of both groups in this study.

Throughout the report, we feature anonymised quotes and
case studies from residents and stakeholders. These are taken
from over twenty in-depth interviews and three qualitative
focus groups conducted as part of this research. These
interviews were based around private sheltered housing
developments in:

• Aylesbury, Buckinghamshire

• Gosforth, Newcastle

• Murryfield, Edinburgh

• Walderslade Village, Kent

We are grateful to all those who took part in this research for
giving their time to build this comprehensive picture of the
needs and priorities of older people today.

What is Private Sheltered Housing?
This report highlights the issues surrounding “category 2”
type sheltered housing schemes; that is those where there is 
a resident warden, an alarm facility and other communal
facilities (notably provision of a guest suite, communal lounge
and laundry)3.

Whilst the overwhelming majority of category 2 type sheltered
housing is provided by local authorities and Registered Social
Landlords, the private sector also plays an important role in
the provision of this type of accommodation, having delivered

approximately 50,000 units (around 10% of the total
sheltered housing stock in the UK). This report is based on
evidence collected amongst current and prospective residents
of sheltered housing provided by the private sector but many
of the issues it raises will be of relevance across the public-
private spectrum.

Over the past two decades the spotlight has been placed on
the problem of hard-to-let sheltered housing in the public
sector. Indeed, the Audit Commission has reported that some
eighty seven percent of local authorities have hard-to-let
sheltered housing, partly because “better housing stock and
rising housing expectations mean that some older people will
struggle to remain in their own homes rather than move 
to sheltered accommodation with shared or poor quality
facilities”4. Many local authorities have started to tackle 
the problem of hard-to-let sheltered housing through
refurbishment or by changing the use of the scheme to
provide extra care for frail older people. Nonetheless, 
the very existence of this problem means that it is hardly
surprising that the phrase “sheltered housing” has negative
connotations in the minds of many people.

It is important, however, to remember that the problem of
hard-to-let schemes applies to dated public sector stock. 
It must not be allowed to deflect attention from the demand
and enthusiasm for well maintained and conveniently located
sheltered housing, across all tenures.

Neither residents nor prospective residents of private
sheltered housing identify their personal circumstances with
the negative attributes that are often associated with sheltered
housing. In fact, evidence from this report shows that older
people regard private sheltered housing as a significant means
through which they can take charge of later life through
maintaining independence. Few residents of the schemes
featured in this report would describe themselves as living 
in “sheltered housing”. To them, their accommodation is:

• “A retirement flat”

• “Retirement living”

• “My house”

• “My home for life”

Nevertheless, this report uses the term “private sheltered
housing” to describe the accommodation referred to, as this 
is the term most commonly used by government, academics
and practitioners.

1 In some charts in this report, percentage responses do not add up to 100%. There are three reasons for this. First, where percentages fall just below or just over 100%, this is likely to be caused
by the rounding of numbers. Second, some questions allow respondents to offer more than one response. In these cases, totals may well be significantly higher than 100%. Third, because the
residents’ questionnaire was self-completed, residents may not have answered every question. The standard margin of error in the data is + 4.3% (prospective residents) and + 3.1% (residents).

2 Office for National Statistics, All people Part 1: Census 2001, National report for England and Wales, (London: The Stationery Office, 2001), Table S001.
3 The formal distinction between “category 1” type schemes (where there are no communal facilities) and “category 2” type schemes (where there are communal facilities) was originally

introduced by the 1969 Ministry of Housing and Local Government Housing circular 82/69.
4 Audit Commission, Home Alone: The Role of Housing in Community Care, (Great Britain: Audit Commission, 1998), p.26

“I’m getting old. I need more people around me who are in the same boat.”
Female prospective resident, 79, Cheshire
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Chapter Two
Independent Living

“I think independence is important to old
people and sheltered accommodation is
good in this way as it doesn’t take away
independence. They still have their own
front door they can close. But they are also
secure and feel safe. They know that
someone won’t break in at night and so
can sleep well.” Ward Councillor, Bucks
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“We don’t have responsibilities here. We have more independence – more time to do what you want to
do. You have a better type of life; you feel relaxed and sleep well at night.” Male resident, 80, Epsom
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Achieving Independent Living 
Elsewhere in the academic debate, commentators such
as Andrew Nocon and Nicholas Pleace emphasise that
sheltered housing needs to be looked upon as a resource
that can complement community care by helping to cater
for the social and practical needs of older people. They argue
that sheltered housing is popular with many older people
who “like accommodation that is warm, easy to keep clean,
of convenient size, secure, and where they do not need to
worry about repairs or maintenance. They also appreciate
having support from a warden, the company of other people
nearby, and being in a quiet location but one that is
convenient for local amenities”20.

As this study shows, residents not only agree with this but
private sheltered housing also assists them in maintaining
their independence, alleviating worry and promoting security.
Over half of current residents believe that good health is
promoted through their choice of housing and over sixty
percent experience enhanced wellbeing.

The evidence indicates that private sheltered housing may
go further than Nocon and Pleace suggest by actually
mitigating the need for much low level community care.
This has the potential to deliver substantial savings to
government and the taxpayer whilst improving independent
living for generations of older people. This is examined
further in chapter five of this report.

To deliver this at a national level, government needs to
provide a regulatory framework for building such homes
to ensure that this opportunity is not passed by. At a local
level, there is scant serious consideration of the need for
private sheltered housing; only 6.5% of local authorities have
a housing strategy for older people21. A further 6.5% intend
to produce one in the foreseeable future. There was, however,
no meaningful reference found in any existing strategy to the
private sector and the role and benefits it can offer in
providing choice and satisfying housing needs. The potential
for savings in community care that private sheltered housing
can offer local authorities will be missed unless this changes.

Conclusion
Independent living comprises mobility, health, security and
the freedom from responsibility that allows older people
to live the life they choose; not the life that is forced upon
them by the restrictions, worries and practical restraints
of ordinary housing (however well adapted) and intensive
community care.

Private sheltered housing offers, for many older people, 
the best possible prospect for independent living. It delivers
their vision of independent living and optimises their quality
of life.

20 Andrew Nocon and Nicholas Pleace, ‘Sheltered Housing and Community Care’ Ssocial Policy and Administration, Vol. 33, No.2 (June 1999), p.166
21 McCarthy & Stone figures 2002



Chapter Three
The Personal Case for Private
Sheltered Housing

“Life is so much easier and
happier – financially, emotionally
and physically” 
Male resident, 80, Essex
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Chapter Four
The Economic Case For
Private Sheltered Housing

“I think businesses locally
do well because elderly
people shop locally.” 
Pharmacist, Aylesbury.



Vital Contributors to the Local Economy
Private sheltered housing schemes play a vital part in the life
of local communities. The propensity of older people to spend
locally is high, assuming there is access to local shops which
ordinary housing cannot guarantee.

Builders of private sheltered housing seek only to open
schemes within walking distance of local amenities. As our
study shows, by doing so they are generating substantial
revenue for local businesses even when compared to
alternative land uses.

By selling houses which, amongst residents, have been lived in
for an average of 21.8 years, sixty four percent free up equity
in addition to that used to purchase the private sheltered
housing. In doing so, they meet the concern of the Royal
Commission on Long Term Care which reported that ‘around
forty percent of older homeowners are income poor but
equity rich’24. By freeing up equity, the ability of older people
to spend more on their day to day living is improved.

Over sixty percent (62%) of residents prefer to shop locally –
and just over a third (34%) do so on a daily basis. The
benefit to local businesses of the arrival of a private sheltered
housing scheme is therefore significant. Just under half (45%)
of all residents buy the bulk of their shopping within one mile
of their scheme. Just under two thirds (65%) travel no further
than two miles to shop.

Full Economic Benefit to the 
Local Economy
Annex B sets out the economic benefits that a private housing
scheme can deliver to a local economy. Each week a typical
private sheltered housing scheme (of forty five apartments
housing around 55 residents, together with a manager’s
apartment) generates a weekly spend of £11,735 (£610,000
per year).

Such schemes generate an additional £1,750 per week
(£92,000 over a year) in local spending after allowing for
leakage, multiplier effects and deducting spending which
would have been generated in a conventional housing scheme
(deadweight). Over the lifetime of a scheme, this equates to
around £2.3 million more in

local spending than would have been generated by a
conventional scheme. A conventional housing scheme with
the highest level of density was used for comparison to
provide the most local economic benefit of the typical
alternative uses on McCarthy & Stone sites.

The case studies below set out how local stakeholders believe
private sheltered housing benefits their businesses.

Case Studies
(Case Studies contain verbatim comments from a selection of over twenty in-depth interviews)

The Local Pharmacy
“Since the retirement housing scheme opened three years ago,
business has definitely increased by ten to twenty percent.
Businesses locally do well because elderly people tend to 
shop locally”.

“It saves us time delivering to people in the retirement home
and the customers appreciate it because it saves them walking
backwards and forwards. It probably takes twice as long 
to deliver prescriptions if people aren’t all located in the 
same place.”

“If we are delivering to ten people it can take ages as we
deliver over a very large area, but if we were delivering to ten
residents in sheltered accommodation we can save up to three
hours. We are quite stretched with our delivery service and so
it does make a difference being able to deliver in this way. 
It saves in terms of time, driver costs and petrol costs. And
these all add up.”

“Delivering to a number of people in one block certainly
makes it a lot easier for us. It is also much better as they are
warden controlled and so even if we can’t get access to the
customer we can leave their prescription with the warden. 
It saves a lot of time.”

“I think the warden is a benefit. It also means that old people
are less isolated. It’s better for the elderly people as they have
a community and look out for each other whereas if they live
a long distance from each other and aren’t very mobile this
can be difficult.

It’s also good for local businesses as it brings them a regular
stream of customers. Elderly people are always popping into
local shops, within a five minute walk for bits and pieces.”

“Older people tend to shop locally, they don’t go into town much, they just come to us for things 
like groceries.” Newsagent, Gosforth
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The Local Shop and Post Office
“It’s beneficial to us to have the retirement home here as the
warden always introduces new customers to us. She always
mentions to people when they move in that we do newspaper
delivery so we get new customers.”

“It’s better for us having one block with a lot of people living
there than people living separately in houses. We deliver
fifteen newspapers in the morning and fifteen at night to the
scheme – it’s quite a lot of business to bring to a small
development. It would take at least twice as long if we were
delivering to individual houses.”

“I would guess that twenty percent of our customers are
retired. They’re in and out of here all day long; they don’t go
into town much. Older people tend to shop more locally than
younger people. They always come here first and if we don’t
have what they want they then go into town.”

“I think because of this thing going on with government
closing post offices down, older people are supporting us
more. A few come in every day even if it’s to buy a bar of
chocolate. It was a worrying point for us before the retirement
housing opened but now it’s better. I started doing home
deliveries and it picked up.”

“It saves us time. We have a boy who does the deliveries
there and it takes about half an hour to do both. If we were
delivering to that many people living in individual houses it
would take an hour and a half.”

“We spend more money locally now whereas before we would have gone further afield”
Female resident, 65, Epsom
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Conclusion
Private sheltered housing schemes have a vital role to play in
the success of the local economy. Older people living in such
schemes contribute significantly to the revenue of local shops.
Private sheltered housing schemes benefit local businesses
more than other types of housing.

As chapter five illustrates, these benefits are by no means
confined to the private sector.

“Local businesses benefit as the scheme means there are more people in the local area during the
daytime. Also, because older people will shop more locally rather than going into Oxford, it benefits the
smaller local businesses.” Ward Councillor, Bucks 
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The Local Service Providers
The Taxi Company
“Lots of the elderly people use us. They go on all sorts of
journeys from a short one to Sainsbury’s to longer journeys 
to the coast. Any housing development for the elderly is
perfect for a taxi company as it provides us with more
customers. They are less likely to have cars and they make
lots of short journeys.”

The Hairdresser
“The Scheme has had a positive impact on my business; 
I have them all together there. I don’t need to travel; I try 
to do all their hair in one go. It’s about one afternoon’s
work per week.”

Federation of Small Businesses
“Old people don’t really want to drive as much or don’t have
cars and so they shop locally. They built the local Scheme
close to the High Street so the old people can get there easily
and use the shops. The effects of such a development depend
on the type of business – a chiropodist, dentist etc would 
do well from it, as they are services that an elderly person 
will use. It’s good for business services that come to the
customer’s home, as lots of elderly people can’t get out 
so much.

Retail can do well from it too. Old people have to buy clothes
and food – they also tend to shop for their grandchildren,
buying toys and gifts. I think local shops selling food do well.
Chemists also do well, as they tend to offer a delivery service. 

Elderly people are also less likely to do decorating or repairs
themselves, and so are going to need decorators etc. There are
a whole range of service industries that can gain from them.”



“I think I’ll live longer living here. It’s the best
thing I’ve done since my husband died.” 
Female resident, 70, Epsom

Chapter Five
The Social Case for Private Sheltered Housing
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“People are living longer so planners and councils need to be ready to adapt to different housing needs. 
A mixture of both council and private housing for the elderly is needed. Sheltered accommodation is
necessary and needed.” Ward Councillor, Bucks

The Benefits to Society
Whilst this study has illustrated the immense benefits to
the individual that accrue from living in private sheltered
housing, it is not only the individual that benefits. 
The knock-on effects of the personal improvements in
independent living that residents find are substantial in the
provision of public services, the environment and in freeing
up housing stock for sale to families and younger couples.

Significant Savings for the NHS 
Our study shows the personal health benefits that private
sheltered housing brings to its residents in terms of improved
wellbeing and less need for health and care provision. But, in
addition to the undoubted personal benefit that this brings to
the individual, the benefit to the Exchequer is also significant.

Whilst less than a quarter (21%) of residents have received
inpatient care over the past twelve months, (slightly higher
than the seventeen percent of those aged 75+ amongst the
general population25), they have remained in care for an
average of 7.4 nights, under half the average amongst the
general population of 75+ of 17 nights.

This staggering result, made more so by the older average
age of residents, illustrates the burden that private sheltered
housing removes from the NHS by creating the circumstances
and environment in which it is easier to allow patients home
rather than keep them in hospital care. Patients recovering
from hospital care are more able to look after themselves in
private sheltered housing and can be released earlier by
medical staff in the full knowledge that they will be able to
manage at home because they have the suitable environment
and accommodation necessary for recuperation. 

Delayed discharges from hospital are estimated to cost the
NHS around £170 million a year and account for 1.7 million
lost bed days annually. Reducing delays is now a major
Government priority, with a new cross-charging system in
place to try to end widespread bed-blocking by 2004.
However, a recent report by the Public Accounts Select
Committee concluded that a long term solution to the
problem would only be found if NHS Trusts and Primary 
Care Trusts “involve independent providers”and the public
and private sectors worked together to achieve the right post-
hospital living and care arrangements for older patients.26

This research has shown that sheltered housing provided by
the private sector has a significant role to play in shortening
stays in hospital for older patients, a role that should be
accounted for by local health authorities. At present, we
calculate that private sector sheltered housing saves the NHS
£2,598 per resident receiving inpatient care per year27.

For Primary Care Trusts, the figures are likewise encouraging.
On average over a year, residents visit their GP only 4.2 times
and their practice nurse 2.5 times. This is far lower than
amongst the general population in that age group. People
aged 65-74 had an average of five NHS GP consultations 
a year in 2001 and six consultations per year for those aged
over 7528. In 2001, twelve percent of those aged over 65 had
consulted a practice nurse. This was done on average four
times that year29. The average cost to the NHS of a visit to 
a GP is £1830.

On average, each private sheltered housing resident is saving
the NHS £14.40 per year (rising to £32.40 for those over 75)
in costs to primary care practices in visits to GPs alone. For
a typical forty five unit private sheltered housing scheme,
this would produce savings of £1,782 per year.
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25 Office for National Statistics, Living in Britain – General Household Survey, (London: The Stationary Office, 2001) Table 7.32)
26 House of Commons Public Accounts Select Committee, 33rd Report, Ensuring the effective discharge of older patients from NHS accute hospitals HC459
27 Based on Annual Financial Returns of NHS Trusts Y/E 31/03/2002 which estimate a cost per night of inpatient care of £270.64
28 Office for National Statistics, Living in Britain – General Household Survey, (London: The Stationary Office, 2001) Table 7.19
29 Office for National Statistics, Living in Britain – General Household Survey, (London: The Stationary Office, 2001) Table 7.27
30 R. E. Cooley et al, A Ready Reckonerof Staff Costs in the NHS, Volume 1, (UK: PSSRU, December 1998)



Cost Savings For Home Visits,
But Less Need
As our case studies show, significant savings in time and
cost are available to care providers by visiting a number of
residents at one time in a scheme. Three out of four residents,
however, have not required a GP to visit them at home in
the past twelve months; and less than a fifth (18%) have
required a practice nurse to do so.

By living in safe, purpose-built accommodation and by the
lifestyle advantages and wellbeing improvements that
their independence gives them, residents have less need for
the NHS than those living in ordinary housing.

Many of those in private sheltered housing look increasingly
to the private sector to achieve their aspirations and, as set
out in chapter four, the revenue for small local service
providers are considerable. For public service providers,
working with residents in private sheltered housing schemes
makes their job easier and assists flexibility and choice.

This is echoed by the words of Chris Mullin MP when
Parliamentary Under-Secretary of State for the
Environment, Transport and the Regions, “older people’s
aspirations are rising. Individuals increasingly expect
services to respond to their specific needs and preferences.
Quite rightly, they are no longer prepared to put up with
‘one size fits all’ services. Flexibility, choice, independence,
information and involvement are the key issues raised by
older people in relation to the accommodation and services
that they receive.”31

The case studies below set out, in their own words, how
care providers feel private sheltered housing benefits their
work and society as a whole.

Case Studies
The Social Worker
“I work for Social Services and we deal with elderly people.
Our aim is to provide them with services so they can stay
in their own houses rather than go into care. People are
generally happier if they can stay in their own house.

Deteriorating health is a problem for the elderly which, as
a consequence, causes difficulties for people in caring
for themselves and being mobile. Housing has a significant
impact on health. This is especially true if they have
deteriorating health such as Parkinson’s or a similar disease,
when you have to look ahead to their needs a few years
down the line.

Unfortunately, people often don’t want to move from their
homes and their community as it may not improve
their quality of life if they lose the social contacts that are
important to them.

But retirement housing allows elderly people to continue
living in their local area. It provides them with some
sort of social support network there which means they
might not need our help.

If you have a warden on site who can provide a meal in
a dining area, or even just some sort of social interaction,
it is really useful. And likewise if they can just keep an eye
on people every morning or help with medication it is very
helpful for us. They are also important in flagging up
problems to the relevant professionals like GPs. They
have an important monitoring role.

We can provide more effective care assistance to people in
retirement housing and sheltered accommodation. Instead of
having one Social Worker going to an individual’s house for
half an hour regardless of whether they are ready to see us or
not, with retirement housing we can have carers visiting more
frequently. It means the services offered to these people are
better and more flexible.

I hope you get an idea from this research about how the
options for older people are changing. I hope that people
like developers take into account all the new ideas and
technologies that exist so that people can have choices
about their housing.”
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“You’ve got peace of mind. You’ve got an environment in which people are in the same situation as
you. Everyone in that unit knows what you’re going through, whereas if you live independently your
neighbours tend to be off at work all day and so don’t know your needs. It’s only if you work with old
people or you are elderly that you understand – it’s difficult to explain how lonely it can be.”
Client Services Manager, Age Concern, Kent

31 H. C Deb, Vol. 351, Col. 271WH



The Meals At Home Unit Manager 
“We provide hot and cold chilled meals delivered to the door
of the elderly. We can have real problems gaining access to 
a property due to people with hearing difficulties; they don’t
hear the doorbell or the intercom system. Hearing difficulties
are our biggest problem. 

Obviously, delivering to retirement accommodation is easiest
in situations when you can’t gain immediate access. They
usually have a warden or you can ring on a neighbour’s door.
There are people around to help you. It also certainly saves us
time and money. If you were doing sheltered accommodation
with ten people next to each other, you’re talking about half
an hour there and back but, in individual houses, you could
be talking four hours. So delivering to locations with multiple
clients is a lot quicker and you save quite a lot of money.
About 10% of the people we deliver to currently live this way.

From the experience I’ve had in dealing with them, I think
the advantages for the elderly are tremendous, because they
are with people of their own generation and have access to
help if they need it. This is in direct contrast to the extreme
of living alone.

These retirement homes are modern, with all mod cons,
whereas in their own houses, people could be dealing with
equipment that is years and years old. I think also these
houses are second to none for social advantages – it stops
people possibly becoming incarcerated in their own homes.

The elderly fear they are going to lose their independence if
they lose their home, but they’re not. As they get older, they
aren’t going to be able to cope with their homes and their
independence is going to mean very little, whereas in
retirement housing they can maintain their independence
for a longer time.”

Combating Loneliness and Depression
Polling conducted by MORI on behalf of Help the Aged
shows that more than a million people over the age of sixty
five feel trapped in their own home. In the twelve months
prior to that survey, seven percent of older people had felt like
nobody knew they existed32. Older people need and deserve 
to be given independent living opportunities, so that they can
avoid isolation and loneliness.

The presence of an in-built community offers residents of
private sheltered housing the option of company and a social
life should they choose it. Just as important, the reduction 
in household responsibilities (e.g. in managing a large house
and garden) that comes with downsizing to private sheltered
housing increases the independence and quality of life 
of residents.

In terms of mental health, the Audit Commission identified
depression as the most prevalent mental health problem
in older people, especially amongst women33. Our research
suggests that private sheltered housing can act to reduce
this. The availability of companionship was the second most
important advantage highlighted by residents of moving
to private sheltered housing, emphasising the importance
residents place on avoiding loneliness and depression.
Amongst prospective widowed residents, nearly half
(48%) say they spend more time on their own than they
would like to.
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“Sheltered accommodation makes it easier to disseminate information to the elderly. I can think of future
campaigns that we will be running – you go in and you’ve got a ready made audience there. It’s great
for this sort of work. We don’t exclude people that don’t live in sheltered accommodation, but it certainly
does make it more practical and easier in lots of ways.”
Support & Advice Services Manager, Age Concern 

32 Mori/ Help the Aged British Gas Partnership (Great Britain, October 2000)
33 Audit Commission, Forget Me Not: Mental Health Services for Older People (Great Britain Audit Commission, 2000), p.12



Whilst some residents will of course end their lives in
hospitals, the vast majority will see out their days in their
homes. For two thirds of residents, the move to private
sheltered housing is the last they will ever make.36 Living
and dying in private sheltered housing offers a more
comfortable and dignified end to life for residents and
places less pressure on health and social services.

Annex B sets out the full economic model for public sector
cost savings in delivering care in private sheltered housing as
opposed to public sector assisted living schemes. It illustrates
that, by building private sector housing to suit the needs of
the older population, there are potential savings of £15,000
to £25,000 for every year that a resident is delayed in going
into residential care.

A Home for Life
The overwhelming majority of respondents to this report
(ninety three percent of prospective residents and eighty six
percent of residents) believe that private sheltered housing
is a home for life. It is not a stepping-stone to long term care
or assisted living.

Eighty seven percent of prospective residents believe that
moving into private sheltered housing will alleviate the need
to move later into a form of assisted living accommodation.

The average age of residents is 79.5 years. This compares
with a current life expectancy amoungst the general
population of 75.3 years for men and 80.1 years for women34.
In the year 2000, a man reaching 75 years could expect to live
for another 9.4 years. A female of the same age could expect
to live for another 11.6 years35.
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“I would have thought it increases market choice and in terms of housing facilities you’d actually release
housing. When elderly people move home they are probably releasing three bedroomed semi detached
houses in fairly good areas of the city. People would presumably be trading down so it would release 
a stock of family accommodation.” Housing and Strategy Officer, North East

34 Government Actuary’s Department, Interim Life Tables 1999 – 2001
35 Ibid.
36 McCarthy & Stone figures
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Freeing Up Housing Stock for Others 
By moving into private sheltered housing, older people are
freeing up a substantial amount of housing stock which can
then be used by families, young couples and first time buyers
seeking to enter the housing market.

The majority (66%) of those seeking to move into private
sheltered housing are looking to do so within their local
community. In doing so, over half (56%) are freeing up family
sized houses whilst a further thirty percent are making
bungalows available to smaller families or others downsizing
from larger houses. The twelve percent selling flats do
likewise or bring housing onto the market for first time buyers.

These figures are similar for residents, forty five percent 
of whom sold their properties to families or young couples.
Seventy one percent of widowed residents sold their
properties directly to couples or families thereby at least
doubling the occupancy of the housing stock. Of course, this
doesn’t include those who sold their properties to developers
or in part exchange.

When faced with planning applications for private sheltered
housing, it is naïve and inaccurate of local authority planning
committees to assume that this type of housing fails to benefit
either the local economy or the supply of larger housing stock
in a locality. There is a distinct and measurable benefit that
private sheltered housing brings regardless of the huge benefits
it brings to older people whose lives are transformed by it.

“When there’s only two of us in a five bedroom house, we need something smaller.”
Female prospective resident, 60, Cambridgeshire

Conclusion
The residents of private sheltered housing are healthier, live
longer and have less call on the state than those who remain
in ordinary housing.

The decision to downsize frees up both family-sized housing,
and flats and bungalows, creating a better use of housing
space within a locality.



“I have less responsibilities regarding the maintenance
of my old property and all the worries that are
associated with that” Male resident, 82, Rye

Chapter Six
The Case for Private Sheltered Housing
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In chapter two of this report, older people defined
independent living as comprising mobility, good health,
financial security, safety in the home, and a lack of
dependency on others. 

This study has shown the full extent to which each of
these factors can be delivered through private sheltered
housing and the importance that residents place in it to
deliver independent living.

Mobility is assisted through the benefits of being able to
shop locally and the provision of purpose built housing with
lift access. Within the home, the design assists residents to
maximise their mobility and fully utilise all rooms in the flat.

Good health is proven not only by residents’ confidence in
their health and wellbeing but their propensity to seek less
medical help in comparison with others their age. As a result,
residents maintain an active life, frequently improving their
health compared to in their previous accommodation.

Financial security is delivered through the freeing up of equity
when downsizing and the removal of concerns and worries
associated with the upkeep of a larger property.

More than any other characteristic, residents benefit from an
improved perception of safety and security. The combination
of the presence of a warden, communal entrances to schemes
and being surrounded by like-minded individuals they trust,
give residents an overwhelming sense of security. Having
others nearby and a panic button in the home fully removes
the fear of falling and being unable to summon help.

Finally, living in an environment in which they are able to
manage themselves and which is built to their requirements
removes the dependency on others that many in ordinary
housing increasingly have as they get older.

These reasons combine to demonstrate why an overwhelming
majority of prospective residents believe that moving to private
sheltered housing will help maintain their independent living.

And why eighty three percent of residents believe that living
in private sheltered housing maintains their independence.

The Solution
This report has set out the pressing demand for private
sheltered housing and demonstrated the significant lifestyle
benefits it delivers to the independent living of residents
whilst delivering a proportionately higher revenue for local
businesses and dramatic cost savings for public services.

The future for private sector housing is in the hands of
politicians who face a myriad of conflicting demands – for
example with key worker housing – and whose understanding
of the scale of need and the benefits accrued has, until now,
been limited.

The private sector (in the form of house builders, small
service sector businesses and retailers) is primed to meet the
urgent demand for this type of housing. Until, however, local
planning authorities and central government act to encourage
it, the potential it offers society and the dramatic difference it
makes to the independent living of older people will not be
realised. Moreover, the needs and aspirations of generations
of older people will continue to go unmet.

“I have independence in my own flat yet I am surrounded with people” Female resident, 90, Oxford

37

“I have friendship, security, and I do not need to
make another move” Female resident, 66, Surrey
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Gender %
Male 29
Female 68

Age %
Up to 65 yrs 5
66-70 yrs 8
71-75 yrs 14
76-80 yrs 25
81-85 yrs 26
86-90 yrs 15
91+ yrs 5
Mean Age 79.5

Previous Tenure %
Still Mortgaged 9
Owned Outright 83
Private Rented 2
Other 2

Region %
South West 19
South East 28
North West 5 
North East 4
Midlands 13
Western 7
Scotland 5
Not specified 20

Marital Status %
Married/cohabiting 21
Divorced/Seperated 4
Widowed 60
Single 9

Presence of Children %
Yes 74
No 22

Type of Flat %
1 bedroom 63
2 bedroom 33

Annex A – Demographics

Sample (1000 Residents)

Gender %
Male 36
Female 64

Age %
Up to 60 yrs 10
61-65 yrs 13
66-70 yrs 21
71-75 yrs 23
76-80 yrs 18
81-85 yrs 11
86+ yrs 2
Mean Age 71.57

Current Tenure%
Still Mortgaged 9
Owned Outright 85
Private Rented 1
Other 2

Region %
South West 30
South East 27
North West 13
North East 7
Midlands 15
Scotland 7

Marital Status %
Married/cohabiting 57
Divorced/Seperated 5
Widowed 30
Single 6

Presence of Children %
Yes 81
No 18

Sample (512 Prospective Residents)
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37 Based on ONS Family Expenditure Survey figures for non-retired households with one man and one woman. 

Annex B – Economic Assessment
A Report for ORB
Residential Economic Impact Assessment
By Roger Tym & Partners
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Introduction
ORB employed the services of Roger Tym & Partners, a firm
of development economists and planners, to estimate
the economic impact of a typical McCarthy & Stone scheme
on the local economy. Roger Tym & Partners have an
established track record in estimating the economic impacts
of commercial and housing schemes. The brief required a
short study based on research acquired from an ORB survey
of McCarthy & Stone residents, with reliance to a large
extent on existing material and on the professional judgments
of the consultants to estimate economic benefits.

The principal requirement was to consider economic
benefits through:

• The Local Income Effect from additional expenditure
generated in the local economy; and

• Public Sector Cost Savings from economies in the
provision of health and social services by bringing people
with similar needs (i.e. over 65 age group, into one
location and providing suitable living accommodation).

Local Income Effect
The benefits of the typical McCarthy & Stone development
scheme will be realised through additional expenditure
generated in the local economy. This expenditure by residents
will lead to increased income in the local area followed by
the multiplier effects of successive rounds of expenditure.
We assume that this expenditure will be a net increase
spending in the locality because more than half (54 per cent)
of the residents will have moved from 6 or more miles away;
and in any event those dwellings vacated by McCarthy &
Stone residents will typically be filled by larger and younger
households whose expenditure is unlikely to be less than
that of their predecessors.

Resident Spending in a McCarthy 
& Stone Scheme
To derive at an estimate of Income Effect, we look at
the additional income brought into an area through the
spending profile of McCarthy & Stone residents. 
Average spend of the study group is based on household
expenditure figures from ORB’s survey of McCarthy &
Stone residents, shown in Table 1.

(£), 2003 Prices

Sample No. 1,000

No. of Responses 724

Housing 60.37

Fuel and power 12.67

Food and non-alcoholic drinks 35.62

Alcoholic drink 4.72

Tobacco 1.23

Clothing and footwear 13.02

Household goods 31.62

Household services 14.05

Personal goods and services 9.60

Motoring 22.86

Fares and other travel costs 7.60

Leisure goods 5.33

Leisure services 16.47

Miscellaneous 14.87

Total household expenditure 250.00

Average weekly expenditure per person 203.40

Table 1: Average weekly McCarthy & Stone
household expenditure

Table 1 shows that the average McCarthy & Stone resident
household will spend £250 per week. 

We use the weekly spend figure per person to aggregate
the spend generated by a typical McCarthy & Stone scheme.
Such a scheme is usually located close to a town or local
centre for ease of access by elderly residents. The land area
coverage of a typical scheme is 0.4 hectares (1 acre),
providing around 45 retirement apartments and housing
around 55 residents; together with a house manager’s
apartment. On the basis of these calculations, the typical
McCarthy & Stone scheme generates a weekly spend of
£11,250 by the residents. In addition, the manager’s
household expenditure, assuming a two person household,
is £485 per week,37 bringing the weekly total to £11,735.



Resident Spending from a Conventional
Housing Scheme
To assess the additionality of this spend (i.e. the difference
from what would have happened in the absence of the
McCarthy & Stone scheme), we compare it with the spending
generated by a conventional housing scheme on a site of
0.4 hectares. We set out a conventional scheme based on
Government guidance to form a benchmark against which
the local income benefits of a McCarthy & Stone scheme can
be identified.

In its Planning Policy Guidance for Housing (PPG3),
2000, the Government sets out that planning authorities
should encourage no fewer than 30 dwellings per hectare
for housing developments, and encourage densities of
between 30 and 50 dwellings per hectare. Given that most
McCarthy & Stone schemes are on the edge of town centres,
it is likely that higher densities will be required by the
planning authorities. For the counterfactual comparison we
therefore take the Government’s higher average figure of
50 dwellings per hectare (i.e. 20 dwellings on a site of 0.4
hectares). We assume that each dwelling houses one
household of 2.4 people based on the average size of a
household in England & Wales (Census 2001). 

To estimate the average spending generated in a
conventional scheme, we use the information from the
Family Expenditure Survey (FES) for the financial year April
2000 to March 2001.38 This estimates an average weekly
household expenditure of £390. It ranged from £130 a week
in the lowest of the ten income groups to £850 a week in the
highest. The average size of household was 2.4 persons,
which is consistent with the finding in the 2001 Census.

FES expenditure figures are based on the April 2000 to
March 2001 period, while the McCarthy & Stone survey
figures are in current prices (i.e. 2003). We therefore
factor up the FES results by an annual growth of 2.2 per
cent over two years, which is equivalent to the Retail
Price Index (RPI) annual rate of change between July 2001
and July 2003. This gives an average household spend in
2003 of £403 (£168 per person). 

With a conventional scheme of 20 houses on a typical
McCarthy & Stone site, assuming 20 households, this
provides a total weekly spend of £8,060, and £420,000 per
year. The alternative McCarthy & Stone scheme of 45
apartments, housing around 55 residents and house manager
(two person household), is estimated to produce a weekly
spend of £11,735 (£610,000 per year).

McCarthy & Stone sites have a myriad of previous uses but
we felt it was appropriate to use a conventional housing
scheme with the highest level of density for comparison. This
is likely to provide the highest local economic benefit of the
typical alternative uses on McCarthy & Stone sites. Other
typical uses include edge of town centre employment uses
such as car showrooms, petrol stations, public houses and
sometimes light industry. The benefits to the local economy of
these former uses are largely derived through local jobs and
these jobs result in some local spend. However, given the low
employment density associated with these uses, they are only
likely to generate around two to three jobs and very low
aggregate spend. Also, the nature of their products (the
supply of cars, petrol, etc.) is likely to result in very high to
complete leakage of spending on suppliers.

McCarthy & Stone Resident Spending v.
Counterfactual Spending
A typical lifetime of a new housing scheme is commonly
estimated at 60 years for accounting purposes. To assess the
total impact in terms of spending we multiply the spending
over the lifetime of a housing scheme in Table 2, and then
adjust this to present values. Present value measures the value
of a future pound (i.e. the benefits) set by a discount rate.
Without discounting, the assessment process is distorted. 
As we do not know the future value of a pound today we 
rely on the annual discount rate of 3.5 per cent set by the
Government in its Green Book (the Government’s set
Guidance for Economic Appraisal of development projects).
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38 The FES is a survey of a random sample of private households in the United Kingdom carried out by the Office for National Statistics (ONS). It provides a wealth of information about
household expenditure and household income. In 2000-01 6, 637 households took part in the FES. The response rate was 59% in Great Britain and 56% in Northern Ireland.



As illustrated in Table 2, the total present value of additional
spending over the lifetime of a McCarthy & Stone scheme is
likely to be around £5 million above the counterfactual,
conventional housing scheme.

Quantifying Local Economic Benefits
The local income impact derives from two sources:

• Resident spending – spending by residents to the benefit
of the local economy.

• Induced effects – the multiplier effect of successive
rounds of expenditure. This depends on assumptions
about leakage from the local area, taxation rates and the
propensity to consume.

Local benefit is secured through reducing the level of
leakage associated with the goods and commodities on
which residents spend their money. Leakage is the proportion
of spending which benefits those outside of the study area.
In other words, we want to know how much of a McCarthy
& Stone resident’s spending is spent in the local area
and not outside.

To estimate the local benefit of a McCarthy & Stone
scheme against a conventional scheme we firstly look at the
breakdown of the weekly spend by commodity and service
types to establish how much might be retained in the local
economy. We disaggregate spending by the FES classification,
shown in Table 3, and judge the level of local leakage
associated with each commodity/ service. We base this on
differing levels of leakage39 in calculating economic impact of
expenditure within a typical local authority area. We consider
that defining the local economy in terms of the local authority
area is appropriate in this case.

38 English Partnerships, Additionally: A Full Guide (July 2002)
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Annual spending of residents

Spending over lifetime of scheme

Present value of spending over lifetime of scheme

MS Scheme (A)

610,300

36,616,600

15,757,000

Conventional Scheme (B)

420,000

25,200,000

10,844,00

Additionality (A-B)

190,300

11,416,600

4,913,000

Table 2: Additionality of Spending over the Lifetime of a MS Scheme (£)



On the basis of the assumed leakage associated with
spending on different commodity/ services in Table 3, we
estimate the direct impact in the local economy in Table 4.
This shows an estimated 40 per cent of total spending by
McCarthy & Stone residents to be injected into a local
economy. A conventional scheme results in a marginally
higher (41 per cent) proportion.

Table 4 shows no significant difference between the two
schemes in terms of proportion of resident spending in
the local economy based on assumptions given to spending
type. However, McCarthy & Stone residents as a group
are less likely to own a car and more likely to spend in the
immediate local area.

The McCarthy & Stone residents’ survey shows 62 per cent
prefer to shop in a local centre compared with 19 per cent in
a major town centre and just 10 per cent in an out of town
retail park; 84 per cent consider the walking distance to shops
and local facilities to be important in choosing their
accommodation; and 65 per cent walk to the local shops at
least every other day (34 per cent visit daily). These statistics
indicate a high propensity to spend in the local centre closest
to the scheme. While it is difficult to ascertain what the
pattern would be for an average household in a conventional
scheme, the likelihood is that more money is spent outside
this area owing to higher probabilities of residents working
elsewhere and having access to a car.
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Leakage

None

Low

Medium

High

Very high

Total

Leakage Factor

0%

25%

50%

75%

90%

100%

Description

All of the spending goes to local business and people living in the local area

The majority of the spending goes to local businesses and people

A reasonably high proportion of the spending will be retained within the area

Many of the benifits will go to people living outside the area of benefit

A significant proportion of those benefiting live outside of the area of benefit

All of the benefits go to businesses and people living outside of the area of benefit

Commodities/ Services

Housing (e.g. mortgage, council tax) 

Fuel and power

Food and non-alcoholic drinks

Alcoholic drinks

Tobacco

Clothing & footwear

Household goods (e.g. toilet paper, furniture) 

Household services (e.g. Contents insurance, personal cleaner, home help) 

Personal goods & services (e.g. jewellery, toiletries, medicines, hairdressing)

Motoring (e.g. car purchase, repairs, petrol, tax etc.)

Fares and other travel costs (e.g. bus, rail, taxi, aeroplane, coach)

Leisure goods (e.g. books, magazines, toys, newspapers etc.)

Leisure services (e.g. cinema, shows, bingo, holiday etc.)

Miscellaneous/ other expenditure

Leakage

Very High

Very High 

Low

High

High

Medium

Medium

Low

Low

Very High

Medium

Medium

Medium

Medium

Leakage Factor

90%

90%

25%

75%

75%

50%

50%

25%

25%

90%

50%

50%

50%

50%

Table 3: Local Leakage of Spending by Commodities
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Total Weekly Expenditure (£)

% of Spend Retained

Before Leakage After Leakage

McCarthy & Stone
Scheme

Conventional
Scheme

11,600 8,100

Table 4: Retained Weekly Resident Spending by Scheme

Having obtained a reasonable estimate of direct spending,
we are able to look at the additional impact through the
expenditure multiplier in the local economy. The multiplier
effect measures further economic activity, or in the case of
a residential development, further spending associated with
additional local income and local supplier purchases. The
additional spend is generated by local shops, suppliers,
services, etc., further along the supply chain. For example,
purchase of a haircut provides income to the barber, some
of which he will then go on to spend in the locality.

In Government guidance on assessing regeneration projects,40

local authority area multipliers are shown to range from
1.21 to 1.38 depending on the type of project intervention
(no example is given for a residential scheme). Studies have
been undertaken elsewhere which attempt to calculate
multiplier levels in local areas, however, there remains
a paucity of information on spending multipliers from
residential schemes. The closest assessment is visitor
spend as this will be spending brought into a local area 
albeit through a different conduit: that of tourism. Stephen
Wanhill’s41 study of different multiplier techniques found
that income multipliers for UK cities and towns ranged
between 1.19 to 1.40 in seven studies he looked at, with a
mean multiplier value of 1.28. Research by RTP42 on the
impact of visitor spending in Brighton & Hove district
found an income multiplier of 1.38 in the local economy.

The multiplier will differ for each local authority, so while
we are unable to provide a specific multiplier we assume a
conservative figure of 1.3, based on the evidence set out
above. So for every £1 spent locally there is an additional
30 pence injected into in the local economy from further
rounds of spending.

Applying this multiplier to the direct spending derived
above, we are able to estimate the total impact on local
economies from a McCarthy & Stone scheme compared
with a conventional scheme in Table 5.

Local Benefits from McCarthy
& Stone Resident Spending v.
Counterfactual Spending
The annual income a McCarthy & Stone scheme will inject
into a local economy additional to what might have happened,
ie the counterfactual, is estimated to be around £1,750 per
week (£92,000 per year). However, it is also appropriate to
examine the total impact over the lifetime of a scheme. In
Figure 1 we compare the local impact over a 60 year period,
the average life of a standard built modern home, which is
discounted to present value. This shows a McCarthy & Stone
scheme impact to be £8 million, which is £2.3 million above
what a conventional scheme is likely to deliver.

McCarthy & Stone
Scheme

Conventional
Scheme

4,600

40% 41%

3,300

Total spend

Local Spend

Local spending multiplier

Total local spend

Factor

40%/41%

1.3

MS Scheme (£)

11,700

4,700

1,400

6,100

Conventional Scheme (£)

8,100

3,300

1,000

4,300

Table 5: Total Weekly Impact of Resident Spending by Scheme

40 The ODPM, Draft 3R (Draft Final, April 2003) and EGRUP (1995) Documents
41 Stephen Wanhill, The Measurement of Tourist Income Multipliers, Tourism Management, 15(4), pp281-283
42 Roger Tym & Partners, Economic Impact Assessment of the Brighton Centre (2002)





44 McCafferty, P., Living Independantly: A Study of the Housing Needs of Elderly and Disabled People, Department of Environment (1994)
45 Property People, Helping Housing Help the NHS, pp10-11, (29 May 2003)
46 Moor, N., Preparing for the dawn of the ‘Third Age’, Planning Week, Vol. 4 No. 12, pp12-13 (21 Mar 1996)
47 CUED Economic Developments, Retirement Attraction as an Economic Development Strategy, Vol .XXI No.22, pp3-4 (1 Dec 1996)
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Table 6 shows the costs of different forms of care. The costs
of ordinary residential care range from £300 in private and
voluntary residential homes to £470 in local authority homes.
Therefore, the annual cost saving in delaying a move into
residential care is in the range of £15,000 to £25,000 per
person per year.

Pieda (1997) also refers to a report by the Department 
of Environment (1994)44 which concluded that:

“At all levels of dependency and assessed need, staying at
home options for elderly are considerably cheaper than a
move to specialised accommodation. For low-dependency
level elderly people, the specialised housing option available
to them – specially designed accommodation without warden
support – is approximately £1,100 more expensive per
person per annum than staying at home.”

The NHS modernisation agenda is seeking to promote
older people’s independence and reduce the number of
delayed discharges from hospital as a result of older people
having inadequate living arrangements. An article by
Property People (May 2003)45, notes that following last year’s
Comprehensive Spending Review the Department of Health,
as part of their Public Service Agreement, has to: 

“Improve the quality of life and independence of older people
so that they can live at home wherever possible, by increasing
by March 2006 the number of those supported intensively
to live at home to 30% of the total being supported by social
services at home or in residential care.” 

Housing providers such as McCarthy & Stone play an
important role here by helping to deliver this increase in care
closer to a home-based and non-institutional setting. While
not all McCarthy & Stone residents would have entered
residential care in the absence of the scheme, a proportion
without adequate facilities in their own home are likely to
have eventually done so. The quality of McCarthy & Stone
homes, which are specifically adapted to the needs of the
older population, will at least delay any such moves into
residential care, and therefore bring a public sector cost
saving and increase the provision for others in need.

Other Research into Economic Benefits 
of Retirement Schemes
Moor (1996) in an article in Planning Week reported
findings from analyst Mintel, that the 50 to 75 year-old age
group owns 80 per cent of Britain’s private wealth. This is
also a growing age group.

An article by Idle (2003) found evidence of property values
rising in the vicinity of a retirement village scheme in
Warrington, Cheshire. Local residents have seen the value
of their properties rise steadily since the start of building
work for the scheme. The article noted the role this scheme,
and others like it, can play in regeneration programmes for
areas in decline. 

Retirement villages are common in the US, where according
to a journal article in CUED Economic Developments (1996)
the City of Hattiesburg, Mississippi has been proactively
marketing its community to retirees, owing to retirees being
identified as an economically attractive group. A study by the
City of Hattiesburg found that the 230 retiree households
relocating to Hattiesburg at the time of the study brought an
economic impact of 851 jobs and investment capital of $57
million (£37 million). In particular, the influx of retirees has
had a beneficial impact on the City’s retail and restaurant
businesses. 

In addition, retirees bring virtually no crime and a high
rate of volunteerism. The Hattiesburg study considers
one of the reasons for a $75 million (£48 million)
Advanced Manufacturing Distribution Center deciding to
increase production at its Hattiesburg plant while reducing
production in all its other plants by 50 per cent, was because
of the liveability of the city, which has a crime rate 35 per
cent lower than the national average. The high number of
retirees were partly considered as the reason for improved
liveability in the City.

Conclusion
In this section we have estimated the economic benefits of
a McCarthy & Stone scheme. Firstly we show that such
schemes generate resident spending of £11,735 per week
(£610,000 per year). The additionality of this spending after
allowing for leakage, multiplier effects and deducting
spending which would have been generated in a conventional
scheme (deadweight), is estimated to add £1,750 to the local
economy per week (£92,000 over a year). Over the lifetime
of a residential scheme, and applying an annual discount rate
of 3.5 per cent, the additional local spending amounts to
£8 million, which is £2.3 million more than the spending
associated with a conventional scheme.

While benefits in public sector cost savings are not easily
quantifiable in the scope of this study, we have illustrated
potential savings in delivering care closer to a home-based
and non-institutional setting. Owing to the design of
McCarthy & Stone schemes to suit the needs of the older
population, there are potential savings of £15,000 to £25,000
for every year an elderly resident is delayed in going into
residential care. In addition there is the social benefit in
freeing up hospital and residential care bed spaces.

Lastly, other studies show economic benefits from
encouraging retirement communities to local areas.
These studies refer to the benefits such as higher local
spend, and the increasing liveability of areas owing
to the lower crime and greater volunteerism associated
with retiree communities. 
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3Maximising the longevity dividend

Summary

We’ve become accustomed to hearing our ageing population 
presented as a bad thing. Ageist attitudes are reinforced by policy 
makers spending more time worrying about the fiscal costs of 
ageing than exploring how to maximise the opportunities of longer 
lives. Our public policy response to longevity is too often negative 
and defensive. 

Of course, we can’t ignore the impact of ageing on the public purse 
and the wider economy. But our analysis shows that ageing also 
brings economic opportunities which are currently being neglected, 
including the growing spending, working and earning potential of 
people at older ages. We have found that:

• The next decades will see huge growth in consumption by older 
people – as there are more older consumers and they spend 
more on average. Spending by older consumers will rise from 
54% (£319 billion) of total consumer spending in 2018 to 63% by 
2040 (£550 billion).

• People aged 50 and over are shifting their spending towards 
non-essential purchases such as leisure. The top three growing 
sectors for older consumers are recreation and culture; 
transport; and household goods and services.

• The share of the workforce aged 50 and over rose from 26% in 
2004 to 32% in 2018 and could be 37% by 2040. 

• People aged 50 and over earned 30% of total earnings (£237 
billion) in 2018 and this will rise to 40% by 2040 (£311 billion).

The population is already ageing. But how we age as a society is 
up to us. We have agency in this process. We can decide what 
happens next.

If we take action to enable older people, as workers and consumers, 
we can realise a longevity divided:

• Tackling the barriers to spending by people aged 75 and over by 
2025, could add 2% to GDP a year by 2040. 

• If we could support those aged 75 and over to match the 
spending of 65 to 74-year-olds by 2025, we could add 8% a year 
to GDP by 2040. 
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• If the ‘missing million’ involuntarily unemployed older adults 
were supported in to work by 2022, this could add 1.3% a year  
to GDP by 2040. 

• If we continued this progress up to 2028, we could add 2% a 
year to GDP by 2040. 

However, these benefits won’t be realised on their own. Contrary 
to the myth of baby boomers dominating public policy, the rising 
numbers of older people have not been met by significant shifts 
in public policy. Too often individuals lack the agency to make 
changes at the level that’s needed – income and health inequalities 
still blight our communities, and ageist practices hold older workers 
back. We need to take action at a societal level.

The UK Government is starting to respond to these issues – not 
least through the pledge, as part of its Industrial Strategy, to 
support innovation to promote healthy ageing to the tune of £98 
million; and through the appointment of a Longevity Council. But 
there's more to be done. We have identified four areas for action:

• Enable healthy ageing – we need action to make sure our 
extra years are healthy years; this includes investment in 
prevention across the life course, and more effective support to 
manage long-term conditions at work and in our communities. 

• Address the barriers that exclude older people – we need 
action to ensure our high streets are accessible and inclusive, 
our workplaces are free from age discrimination and the digital 
divide is closed.

• Support older people’s incomes – we need to support people 
to make adequate savings to enable them to make positive 
choices about work and leisure in later life.

• Encourage businesses to respond – businesses need to 
act now to realise the longevity divided. Employers need to 
invest in their workforce in mid and later life to ensure that 
they can attract and retain the best talent in an ageing society. 
Service providers and product developers who respond to 
the changing needs and demands of an ageing population – 
making sure their products are accessible and attractive – will 
reap the rewards.  

Author: Sophia Dimitriadis
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Introduction

The ageing of our society is often portrayed as a disaster for our 
economy. But this narrative neglects the potential benefits. 

By 2040, the number of people aged 50 and over is expected 
to increase 21% by 2040, from 25 million to 30 million.1 This 
demographic shift is transforming our economy.  

Yet the prevailing debate has been overwhelmingly negative.2 The 
former US Secretary of Commerce, Pete Peterson, for example, 
described global ageing as a ‘threat more grave and certain than 
those posed by chemical weapons, nuclear proliferation, or ethnic 
strife’.3  We fixate on dire predictions of skyrocketing fiscal costs – 
namely health, social care and welfare costs - and a decreasing 
ability to pay for them.4  

Of course it’s true that demographic change has implications for 
our economy that need to be taken seriously:5  

• Healthcare costs generally increase as the proportion of older 
people grows.6 

• Gains in post-retirement life years increase the demand for 
welfare payments.7 

• Increasing life expectancy combined with declining fertility may 
lead to labour shortages, a factor that may be exacerbated by 
Brexit.8  

• A lower proportion of the population are net tax contributors 
while a higher proportion of the population require more 
support from the public sector. 

• Falls in consumption reduce demand in the economy.9 

It would be naïve to not consider these economic challenges. 
However, it is also wrong to ignore older people’s positive impact 
on the economy and the considerable economic potential 
associated with an ageing population.10 

Of course, blind optimism will not deliver the longevity dividend; 
taking an overly rosy view of what ageing means for society can 
incentivise complacency and be counterproductive.11 However, 
there are enormous opportunities if we can support older people to 
live healthy lives for longer, stretching the period of productive life 
and compressing the period of morbidity.12
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In this report we explore two of these opportunities. First, the 
opportunity to channel the extensive experience and skills of older 
people into longer working lives.13 Second, the opportunity for 
businesses to tap into the growing market among older people 
– by developing new products and services, or adapting existing 
ones, to meet the needs and aspirations of people in later life.14

Maximising the opportunities of ageing will bring a longevity 
dividend that will help balance the impact of ageing on the 
economy. 

Increasing opportunities for older people to spend, work and earn 
income would:

1. Boost overall GDP directly. Private expenditure accounts for 
over 60% of aggregate demand and supports a significant 
proportion of jobs, while earned income from labour is the 
largest component of income-based GDP.15 

2. Increase revenues from income tax and VAT payments. 

3. Stimulate the economy indirectly via the further economic 
activity earnings and spending generated by boosting 
consumer demand.16 Extending working lives may also boost 
employment opportunities for all ages.17

It could also have positive impacts on older people’s health and 
wellbeing, which may help to stem the increase in fiscal costs: 

1. Longer working lives increase the number of years individuals 
can accumulate wealth and income while reducing the number 
of years reliant on pension income. This is likely to boost living 

standards in retirement and result in fewer people requiring 
state benefits to supplement their incomes.18

2. Fulfilling work beyond retirement age can delay death, reduce 
the risk of developing serious health problems, boost wellbeing, 
and provide a sense of purpose (although poor quality work can 
have the opposite effect).19 

3. If older people were to access goods and services that met 
their needs this could support healthy ageing, enable people 
to feel ‘cognitively young’, reduce isolation and loneliness, and 
support independent living.20



Maximising the longevity dividend8

We have agency over these opportunities – they’re not set in 
stone.

As a society we have agency over how we approach ageing – and 
therefore we have the opportunity to change how it affects our 
economy. This is too often forgotten. Doomsday projections assume 
a world of static policy and institutions, with no improvements to 
the number of years lived in good health or to labour outcomes.21 
Most long-run fiscal projections also assume that individuals age 
statically, i.e. that the economic contributions of, say, a 50-year-old 
in the future will be the same as those of a 50-year-old today.22

The facts challenge this negative outlook. The old-age dependency 
ratio has increased for over 100 years while the UK economy has 
continued to prosper.23 Unlike increases in youth dependency, the 
economic effects of increased longevity can be offset by changes in 
behaviour and policy.24 

The average 50-year-old of the future is likely to have a greater 
economic impact than that of today’s average 50-year old.25 
However the extent of this impact will depend on the choices we, as 
a society, make.

 “While daunting, this new set of challenges is not 
insurmountable. Demographic trajectories are not set in stone, 
nor are their implications for social, health and economic 
outcomes”.26  Professor David Bloom

We need a more rounded understanding of how ageing will 
affect our economy, so we can capitalise on the economic 
opportunities. 

Economic growth is the most widespread way of measuring living 
standards and the state of the economy, and is closely associated 
with wellbeing.27  

In this report we examine the direct impact on GDP resulting from 
all spending on products and services by people aged 50 and over; 
and the way the earned income of people aged 50 and over who 
are in work affects GDP, which we call the 'longevity economy.28 We 
then estimate:

1. The state of the longevity economy today.

2. How this has changed over time and what this could look like in 
the future.
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3. The potential longevity dividend that could be realised if 
action were taken to increase spending and employment 
opportunities for people aged 50 and over.

4. The potential benefit to our GDP of getting this right.

Although this analysis focuses on the formal economic 
contributions of people aged 50 and over, it is important to 
note that older people also make substantial unpaid informal 
contributions to society, which also have an economic impact. 
Older people contribute significantly to the informal economy via 
volunteering, informal child care and caring activities.  There are 
strong arguments that these should be incorporated into formal 
measures of GDP. 29  Research by Age UK found that the direct 
monetary value of the informal contributions of people aged 50 
and over amounted to £226.1 billion of economic output in 2017 
around 11.3% of (2017) GDP.30 
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Context

Older adults underspend on goods and services.

Previous ILC research found that:

• Consumption steadily flattens out soon after retirement and 
falls at older ages: the decline in spending appears to be 
persistent over time and common to most western countries.31

• For each year beyond the age of 55, average (equivalised) 
household spending on food and groceries, eating out, clothing, 
and leisure declines by approximately 1% - with a 17.1% drop in 
spending by the age of 75.32

• It is mainly expenditure on so called “non-essential” items that 
declines as people get older, while expenditure on essential 
items remains steady.33

• Older people’s underspending has been called the ‘retirement 
consumption puzzle’ – because it tends to occur upon 
retirement and increase with age. It is a puzzle because it 
challenges economic theory, which predicts that people will 
smooth their consumption over their lifetime, anticipating 
the expected drop in income upon retirement and saving 
in advance.34 Debate continues as to whether the decline in 
consumption is consistent with economic theory.35

There are two main theories as to why this consumption dip occurs: 

1. Excessive savings prior to or after retirement – uncertainty 
gives rise to precautionary savings, and imperfections in the 
capital markets limit households’ ability to save and borrow over 
time. 

2. Inadequate savings prior to retirement - a lack of self-control or 
limited financial capability36, mean that people enter retirement 
with less than optimal savings and are forced to reduce 
consumption.

However, the drop in income during retirement cannot fully explain 
the drop in spending. ILC’s research has found that regardless 
of people’s income level, spending still drops as they get older.37  
Spending as a share of income also falls at older ages, while 
savings increase; 80 year olds have been estimated to save an 
average of £5,870 a year.38 And too often, rather than being invested 
productively, these savings end up in low-interest bank accounts. 39 
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ILC’s research has identified a number of factors which hold back 
older people’s expenditure and can drive excess savings. These 
include poor health; non-inclusive goods, services, retail areas and 
neighbourhoods; a lack of innovation in products and services; and 
a tendency to make precautionary savings. 40

Recent years have seen a number of government initiatives 
designed to support older people’s consumption and to encourage 
businesses to respond to the growing older market. These range 
from supporting moves toward inclusive design to the recent 
pledge to invest £98 million to support innovation in goods and 
services as part of the Government’s Industrial Strategy Grand 
Challenge on healthy ageing.41 Most recently the Government 
has established a Longevity Council to advise on how best to use 
innovations in technology, products and services to improve the 
lives of our ageing population.

There is also a growing body of literature around the increasingly 
important older consumer market.42 And several recent 
international reports have sought to estimate future expenditure 
among older consumers in the US and across the EU. 43

Employment falls at older ages – but the employment gap is 
decreasing.

It is well known that labour force participation rates and 
employment rates fall at older ages; the gap in the employment 
rate between 50 to 64 and 35 to 49-year olds was 13.4 
percentage points in 2018.44 There is a particularly steep decline 
in the employment rate from the mid-50s to the mid-60s, as 
people approach the State Pension Age (SPA). 45 Yet the gap in 
employment rates between younger and older age groups has 
steadily been reducing as employment rates among older people 
have increased in the UK (since 1990) and internationally.46 The 
reasons for these changes are varied. While some older people are 
choosing to work longer, including beyond traditional retirement 
ages, others have been forced to do so by financial necessity. 

People aged 55 to 64 are most likely to involuntarily exit 
the labour market – with around one million ‘missing’ 
older workers. People aged 65 and over are more likely to 
voluntarily exit the labour force.



Maximising the longevity dividend12

Previous ILC research identified that: 47

• People leaving the workforce before they reach SPA are more 
likely to have been pushed out of work involuntarily through a 
combination of shocks, such as health problems, involuntary 
redundancy or early retirement, or a lack of support from their 
employer. Sizable proportions also left work due to needing to 
care for family members.  

• Almost one million people between the ages of 50 to 64 have 
involuntarily left employment due to these factors.

• Older people are more likely to be made redundant than 
their younger counterparts. Once out of work, people aged 
50 and over remain unemployed for longer, and find it more 
challenging to return to paid employment than any other 
age group, which may result in them leaving the labour force 
altogether.  

• Once people have reached the state pension age, the decision 
to leave work tends to be voluntary. 

We can act to remove the barriers to work for older people. 

Older workers face a number of barriers to working, which could be 
removed. These include: 

• Limited support for employees with health problems: there 
is clear evidence that people with long-term conditions and 
disabilities can continue to work if they are provided with 
appropriate support by their employers.48

• Age discrimination: age discrimination remains a major barrier 
to working in later life; it particularly affects recruitment.49 
Despite age discrimination being illegal, it is still prevalent in the 
UK. 50 

• Lack of flexible work opportunities: the failure to offer flexible 
working opportunities prevents individuals with health or care 
needs, and those who need to provide care, from remaining in 
work.51 

• Lack of training and upskilling opportunities for older workers: 
failure to offer opportunities for training and development holds 
older workers back.
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Policy makers have introduced a range of measures to try to 
address these barriers. These range from removing the default 
retirement age in 2011, to extending the right to request flexible 
working to all employees with 26 weeks continuous employment 
in 2014.52 Most recently the Government introduced a target to 
increase the average number of years lived in good health by 
2035 and has included plans in its Industrial Strategy to improve 
opportunities for older adults to train and develop new skills. 53

Increases to State Pension Age have driven longer working lives, 
so far.

One of the key ways to date in which the Government has sought, 
to address the impact of ageing on the economy has been 
by increasing the SPA.54 The SPA for women rose in 2018 and 
will continue to rise for both genders to reflect increases in life 
expectancy.55

The Institute for Fiscal Studies found that previous changes to 
female SPA boosted to the female employment rate, as well as 
unexpectedly boosting the employment rate of male partners.56 
However without action to address the drivers of involuntary labour 
market exit, there is a risk that further increases in the SPA could 
increase poverty.57

There is commitment to extending working lives.

Apart from the benefits to older individuals and the wider economy, 
there is a strong business case for extending working lives to 
prevent future labour shortages. The Office for National Statistics 
projects that by 2040 there will be 368 people aged over the SPA, 
for every 1000 people aged 16 to the SPA (compared to 300 now) – 
despite planned future rises in the SPA.58 

In 2016, Business in the Community set out a target to bring 
the ‘missing million’, back into employment. The target calls for 
employers to increase the number of people aged 50 to 69 in work 
by one million (or 12%) between 2016 and 2022.59 This would require 
closing the gap in the employment rate between people aged 50 
to 64 and those aged 45 to 49, and between those aged 65 to 69 
and those aged 45 to 49 (the age at which the employment rate 
peaks).60 
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Older consumers 

Trends in household spending 

Older households have dominated consumer spending since 
2013. Their share of total spending in the UK will rise from 54% in 
2018 to 63% in 2040. 

By 2040, the number of people in the UK aged 50 and over is 
expected to increase by 21% - from 25 million to 30 million. This 
population is increasingly important to our economy: consumers 
aged 50 and over already spend £319 billion a year (excluding 
housing: see Appendix): equivalent to roughly 54% of total 
household consumer spending (Figure 1).

In the coming years, this is projected to grow significantly. By 2040, 
older households are expected to spend £550 billion a year (63% of 
total spending). This is £231 billion more than in 2018 and £221 billion 
more than projected spending by younger households in 2040. 
This means that by 2040, 63p of every pound spent in our economy 
would be spent by older households.

Total expenditure is projected to increase more rapidly for older 
households in the next 17 years than it has done in the previous 17 
years (since 2001). This means that an abundance of new market 
opportunities will be created at a relatively rapid pace.

Figure 1: 2001 to 2040: total household spending by age group
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Households aged 65 and over are the fastest growing consumer 
group and are driving the rapid increase in total spending by all 
older households. 

Breaking down the group of people aged 50 and over reveals that 
retired households are driving the rapid increase in older consumer 
spending and overall market share (Figure 2). They are reshaping 
the consumer market. Total spending for households aged 65 and 
over and grew by 75% from 2001 to 2018. This is not surprising given 
that since 2001, the growth in the number of households has been 
highest for those aged 65 and over (28%). This picture contrasts 
to the spending trends for younger households (aged under 50), 
among which spending fell by 16% over this period and is projected 
to stagnate in future years.

Figure 2: 2001 to 2040: total household spending, by age group 
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Spending by older households is accounting for a growing share 
of GDP, while the GDP impact of younger households is reducing. 

The rise in spending by households aged 50 and over accounts for 
a growing share of GDP.61 It represented 14% in 2001, 15% today and 
is projected to rise to 19% by 2040, which highlights the longevity 
economy’s growing importance to the economy (Figure 3).   

Over the same time period, the GDP impact of households aged 
under 50 fell from 20%  of GDP in 2001 to 13% in 2018; this is 
expected to drop to 11%  by 2040. 
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Spending by older households – particularly those aged 65 
to 74 - increased during the recession and fell for younger 
households.

Spending by older households increased steadily throughout 
the recession years and fell for younger households (Figure 5). 
Spending by households aged 65 to 74 and 75 and over increased 
particularly robustly during this period, contrasting with households 
aged under 49, which were hit particularly hard during the 
recession.

Figure 5: 2001 to 2040: average household expenditure, by age group  

 

0 

10000 

20000 

30000 

40000 

E
st

im
at

e
d

 a
n

d
 p

ro
je

ct
e

d
 a

ve
ra

g
e

 
an

n
u

al
 h

o
u

se
h

o
ld

 e
xp

e
n

d
itu

re
 (£

) 

Less than 30 

Forecast less than 30 
30 to 49 
Forecast 30 to 49 

50 to 64 

Forecast 50 to 64 
65 to 74 
Forecast 65 to 74 

75 or over 

Forecast 75 or over 

If these trends continue, it would transform patterns of spending 
across the lifecourse. While spending previously peaked for 
households aged 30 to 49 by 2040, this could be overtaken by 
households aged 50 to 64, followed by households aged 65 to 74.

The usual drop in spending in later life is now observed at older 
ages, but spending still significantly drops after age 75. 

These patterns are still found when accounting for household size 
and composition (Figure 6). While in 2004, spending fell significantly 
after ages 50 to 64, this drop was negligible in 2018 and by 2040 
spending is projected to peak for consumers aged 65 to 74. 

The drop in spending that has traditionally occurred after 
retirement62 is now seen at increasingly older ages. However, 
spending is still projected to drop significantly after age 75 – even 
by 2040. 
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Figure 8: 2001 to 2018: average disposable household income, by age group 
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The link between growth in income and increased consumption 
is important, because it suggests that consumption trends 
among older people may not be sustained if pensioner incomes 
are allowed to dip in future years. A key driver of older people’s 
improved incomes has been income from pensions and increased 
membership of defined benefit schemes, which peaked in 1967.63 
Another key factor has been work to reduce pensioner poverty, 
including the introduction of Pension Credit in 2003 and increases to 
the State Pension via the Triple Lock, which was introduced in 2011.  

However, recent decades have seen a shift away from defined 
benefit schemes towards less generous defined contribution 
schemes, making it unclear whether we should assume previous 
consumption trends will continue.64 A particular cause for concern is 
the fact that the long-standing decline in relative pensioner poverty, 
has recently started to reverse.65  If we are to maximise the longevity 
dividend, we must continue to take action, both to support people in 
building up good pensions, and to alleviate pensioner poverty. 

The share of total disposable income that belongs to older 
households outsizes that of younger households – this is 
projected to rise to almost 60% by 2040.

The share of total disposable income that belongs to households 
aged 50 and over exceeded that of younger households for the first 
time in 2017. In 2040 this is projected to reach 58%, as compared to 
42% in 2001 and 52% in 2018 (Figure 9). 
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A small number of sectors are projected to see significant growth in 
spending among older people between 2019 and 204068 (Figure 10). 

• Recreation and culture (£63 billion)

• Transport (£62 billion) 

• Household goods and services (£49 billion)

However, contrary to some assumptions, spending on health by 
older households is expected to fall 21% by 2040 (see Appendix) – 
perhaps reflecting the reality that most older adults will have their 
need for age-related healthcare met by the NHS. As such, it seems 
that the often-touted age-related boost for the health consumer 
market will not be realised without action to grow demand.

Older people’s spending choices are shifting, creating 
opportunities for businesses that innovate to meet this emerging 
demand.

The growth in spending per sector that is driven by demographic 
change alone is relatively modest (Figure 1o) – instead it’s the shift 
in the ways in which older people are spending that’s driving the 
real growth for some sectors. The market for household goods and 
services, which includes furniture and furnishings, and services for 
routine household maintenance, is projected to grow relative to 
today. There will be opportunities for businesses who adapt their 
offers to capture these markets.

Older households’ spending choices are shifting toward  
non-essential goods.

The particularly strong growth in spending on recreation and culture, 
household goods and services, communication, and restaurant and 
hotels points to the fact that spending on non-essential items by 
older households is growing.69

Businesses that take account of the older population’s increasing 
diversity, in terms of their characteristics, experiences, preferences 
and income levels, and tailor their offerings accordingly, will be 
able to capitalise. The leisure industry, for example, has developed 
a range of offerings to the older consumer – from luxury cruises 
through to lower-cost coach trips – and is projected to continue to 
grow.70 But more needs to be done; we know that too many older 
consumers still feel that businesses do not understand what they 
want or need.71
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Sectors like communication have traditionally served younger 
consumers, but older consumers are projected to be their key 
customers by 2040.

These trends challenge the stereotype that tech is ‘just for the 
young;’72 while younger consumers dominated the communication 
sector pre 2018, in the future, this sector’s profits may be driven by 
older users. Businesses in sectors such as restaurants and hotels 
will also need to shift in response to the changes in their customer 
base. Although spending on recreation and culture is already 
dominated by older consumers, this is projected to become even 
more apparent. By 2040, over 70% of spending on recreation and 
culture will come from older households.

Opportunities to unlock the spending potential of older 
consumers

There are opportunities to further increase spending among the 
oldest in the population. 

At present we see substantial drops in older people’s spending 
after the age of 74. These drops cannot be fully explained by lower 
income, since spending as a share of income drops after this age 
(Figure 13). These households have the financial means to spend 
more than they do at present – which suggests a need for action to 
address barriers. 

Figure 13: 2001-2018: average household spending as a proportion of 
income
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Maximising the longevity dividend

The economic impact of tackling the barriers to older people 
spending their money would be substantial. If households aged 
74 and over spent the same share of their income as households 
aged 65 to 74 by 2025, this would add 2% a year to GDP by 2040. 

Below we explore the potential impact of increasing spending 
among the oldest age groups in two key scenarios:

‘Overcoming barriers’ scenario: we explore the economic gain 
that could result from bringing down the barriers to older people’s 
consumption.

We consider the economic impact of households aged 75 and 
over spending the same share of their income as households aged 
65 to 74, from 2025. We then explore how this would affect total 
spending by households aged 50 and over in 2040 (see Appendix). 

We conclude that the economic impact would be substantial. This 
would add £12 billion to expenditure in 2025; and as the population 
ages, the impact would grow. By 2040, an additional £47 billion 
would be added to GDP (Figure 14). 

Figure 14: 2019 to 2040: total household spending, by scenario
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50 and over: Overcoming barriers scenario 

50 and over: Liquidising assets scenario  

‘Liquidising assets’ scenario: we explore the impact of closing the 
gap in (equivalised) spending between households aged 74 and 
over and those aged 65 to 74 by 2025 (see Appendix). 

Realising this scenario would require action to bolster the incomes 
of people aged 75 and over – including supporting them in 
liquidising their assets. The over 50s are estimated to hold more 
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than three quarters of housing wealth, with over three quarters of 
households aged 65 and over being owner occupied. 73 This scenario 
therefore explores the potential impact of enabling older people to 
tap into their assets.

The economic impact of this scenario is substantial. This would add 
£55 billion to expenditure in 2025; by 2040, it could add £223 billion 
to total expenditure (Figure 14). 

Figure 15: 2040: total household spending as a proportion of GDP,  
by scenario
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The impact of these scenarios on GDP is also considerable. Figure 
15 shows that by 2040, the overcoming barriers scenario, compared 
to baseline projections, could add 2% a year to GDP, while the 
liquidising assets could add 8% a year to GDP. 

Older people’s consumption can help offset age-related fiscal 
costs

Expenditure by people aged 50 and over, as a share of GDP,  is 
rising faster than age-related fiscal costs. Sustaining previous 
spending trends and maximising opportunities for older people 
to spend would mean that the positive GDP impact of older adults 
could exceed expected increases in age-related fiscal costs by 
2040.

The direct GDP impact of spending (including housing: see 
Appendix) by households aged 50 and over is already broadly 
similar to the projected age-related fiscal costs for the UK. The 
gap in GDP is only 2.8% in 2018 (see Table 1).74 Furthermore, while 
age-related fiscal costs are projected to grow, so is the GDP 
impact of older adults, which means that by 2040, the GDP impact 
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of spending is expected to exceed age-related fiscal costs, by 
around 1.5%. In the overcoming barriers scenario, this difference 
could rise to 3.1%, and in the liquidising assets scenario the direct 
GDP impact from private spending by older people could exceed 
projected age related fiscal costs by 9.1%. However it is important 
to note that achieving either of these scenarios would require the 
implementation of a set of public policy actions which may in turn 
increase public sector spending.

Table 1

Age-related 
fiscal costs  
(% of GDP)

Total expenditure by people aged 
50 and over, including housing 
costs (% of GDP)

2018 22.6% 19.8%

2040 Baseline  
scenario

24.8% 26.3%

2040 Overcoming 
barriers scenario

24.8% 27.9%

2040 Liquidising 
assets scenario

24.8% 33.9%

Unlocking older people’s consumer power: challenges and 
opportunities 

Realising the economic gains from increasing consumption by 
older people will require action to overcome barriers. There are 
four key areas for action:   

• Enable healthy ageing – While we are living longer, too many 
people are living more of these years in ill health, and health 
inequalities are widening. We need action to make sure these 
extra years are healthy, so that people can remain active in 
their communities,spending their money on goods and services 
that meet their needs. We need to invest in preventative 
interventions across the lifecourse so that people can stay well 
and recover quickly. We need to address the inadequacy of our 
social care system, so that people who need support in later life 
can still get out and about in their communities. 

• Address the barriers that exclude older people – If older 
people are to continue consuming, we need to make it easy for 
them. We need action to ensure our high streets are accessible 
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and welcoming to older people – simple measures such as 
seating, lighting and provision of public toilets are vital. We also 
need to ensure that older adults are able to access goods and 
services online. At present, while more older people are online 
than ever before, too often technology is designed without 
consideration for the needs of older people. 

• Support older people’s incomes – Older people’s consumption 
has increased on the back of improved incomes, but these 
trends won’t continue unless we act. We are already seeing 
signs that pensioner poverty levels are starting to creep back 
up, so action is needed now. We need to continue encouraging 
pension savings, building on the positive strides made through 
auto-enrolment, encouraging people to save more, and 
addressing gaps in coverage. We also need to ensure older 
people have access to the information, advice and guidance 
they need to invest and disinvest wisely through their lives. 

• Encourage businesses to respond - Businesses that adapt 
their offering to respond to the needs and preferences of 
an ageing society will reap the rewards. There is enormous 
potential for work on inclusion, adapting products and services 
to better meet the needs of an ageing consumer base.
There are also opportunities for innovation, developing new 
products that can serve new markets that are opening up in 
ageing society. Government can help by providing support 
to businesses to help them understand the opportunities of 
ageing and supporting innovation to meet these needs.
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More people are choosing to work in their 50s, 60s and beyond.  

People aged 50 and over are increasingly working for longer.76  
From 2004 to 2018 employment rates for people aged 50 to 59, 
and 60 and over, increased relatively quickly. Projecting forward, 
by 2040, the gap in employment rates between people in their 40s 
and 50s will shrink considerably (Figure 17 and see Appendix). 

Figure 17: 2004 to 2040: employment rate by age group 
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The workforce is ageing rapidly, with significant growth in the 
numbers of people aged 60 and over who are working. 

The combination of relatively rapid increases in employment rates 
for older workers and the increase in the number of people aged 
50 and over means that the workforce is ageing fast. Since 2004, 
workers aged 50 and over have been the fastest growing segment 
of the workforce. Most notably, the number of workers aged 60 and 
over has increased particularly significantly – by around 80% over 
the time period (Figure 18). The share of the workforce aged 50 and 
over is rising fast. While in 2004, only 26% of workers were aged 
50 and over, this is currently 32% and is projected to rise to 37% by 
2040.

This ageing workforce needs to be embraced as an opportunity: 
there are benefits to an age-diverse workforce, and myths about 
productivity falling at older ages are not backed by evidence.77
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Figure 18: 2004 to 2040: number of workers by age group 
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The impact of older workers on the economy

The earnings generated by people aged 50 and over account 
for a growing share of total earnings – rising from 30% in 2018 to 
40% by 2040. 

The economic footprint of the cohort of people aged 50 and over is 
growing substantially – as they work for longer, they are generating 
increasing amounts of earned income. Since 2004, total earned 
income generated by people aged 50 and over has risen fast, while 
earnings by younger age groups fluctuated over the same period 
(Figure 19). People aged 50 and over are expected to account for a 
growing share of total income, rising from 23% in 2004 (£161 billion) 
to 30% in 2018 (£237 billion). If past trends continue, by 2040 40% of 
total income (£311 billion) would be produced by individuals aged 
50 and over (see Appendix). 
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Figure 19: 2004 to 2040: total earned income, by age group 
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The earned income of people aged 50 and over is catching up 
with that of younger age groups. By 2040 the gap in earnings 
between people in their 40s and 50s may disappear. 

Breaking this down by age group, we see that total earnings 
have increased most significantly for people aged 60 and over. 
By 2040, the earnings of people aged 60 and over may exceed 
those generated by people aged under 30, for the first time since 
2004 (Figure 20). Similarly, in 2004 the gap between total earnings 
generated by individuals in their 40s and 50s was £59 billion, but by 
2040 this gap is projected to disappear. 

Figure 20: 2004 to 2018: total earned income, by age group
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Employers who wish to benefit from the experience of older 
workers may need to adapt their employment offer to fit this 
growing need for part-time roles. 

Figure 24: 2004-2040: number of self-employed workers, by age group 
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Self-employment takes a number of forms – but there is evidence 
that at least some of the increase in self-employment in later life is 
driven by an increase in entrepreneurship. The number of working 
entrepreneurs aged over 50 is rapidly increasing; they are expected 
to dominate the self-employed workforce by 2024.78 Studies 
have shown that businesses run by people aged 50 and over last 
longer and employ more people than start-ups run by younger 
entrepreneurs.79 Factors that may contribute to the relative success 
of older entrepreneurs could include better access to capital, 
more established credit ratings, stronger networks and the benefits 
of life experience.80 The cohort of people aged 50 and over are 
increasingly important drivers of UK growth.81 However, at present, 
there is a lack of targeted support for older entrepreneurs.82

At the same time, there is a darker side to these trends. For some 
older people, self-employment is a response to a lack of other 
suitable work, due to age discrimination, inflexible hours, etc.83  

Older people are increasingly working in the ‘gig economy’, and in 
some cases this is to the detriment of their earnings and their wider 
wellbeing.84 Action may therefore be needed to ensure that older 
workers are not forced into self-employed work, and to ensure that 
when they choose self-employment they are safeguarded from 
exploitation. 
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We know the actions that need to be taken to support people back 
in to work in later life and our analysis demonstrates the prize for 
doing so. We have considered two possible scenarios to explore 
how enabling more older people to work will affect earned income, 
and subsequently GDP (see Appendix):

‘Achieving target’ scenario: we explore the impact of achieving an 
adapted version of the Business in the Community target by 2022. 
This is to close the gap between the proportion of people that work 
full-time and part-time aged 50 to 64 and 65 to 69, relative to the 
peak rate. 

‘Beyond target’ scenario: we explore the impact of achieving 
those targets by 2022, then continuing progress in employment 
rates to 2028. 

Figure 26: 2019 to 2040: total earned income ages 50 and over, by scenario

0 

50 

100 

150 

200 

250 

300 

350 

400 

P
ro

je
ct

e
d

 to
ta

l e
ar

n
e

d
 in

co
m

e
 (£

 b
n

) 

Baseline scenario Achieving target scenario Beyond target scenario 

These scenarios could generate considerable economic gains. If 
the “achieving target” scenario is achieved, the total earned income 
generated by people aged 50 and over by 2040 could increase 
by £36 billion or 1.3% of 2040 GDP (see Figures 26 and 27). If the 
“beyond target” scenario is achieved, this could add £58 billion to 
total earnings or 2% to GDP a year by 2040.  
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Figure 27: 2040: total earned income as a proportion of GDP, by scenario 
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Working longer can help offset age-related fiscal costs 

As with consumption, the GDP impact of older people’s earnings 
is rising, along with growing age-related fiscal costs – but at a 
slightly slower pace. Maximising opportunities to work could 
enable older people's positive GDP impact, to help offset the 
projected growth in fiscal costs.

Similarly to the picture with consumption, the GDP impact of total 
earned income plus the market value of informal contributions (see 
Appendix) from people aged 50 and over is only marginally lower 
than current estimated age-related fiscal costs – with the current 
gap around 0.1% of GDP (Table 2).

Although age-related fiscal costs are projected to grow, so too is 
the GDP impact of the earnings of people aged 50 and over, such 
that the gap is only projected to rise by 2.9 percentage points. But 
if we achieve our ambitions to support more older adults to work 
(the ‘beyond target’ scenario) the gap would fall to 1%. However, it 
is  important to note that achieving either of these scenarios would 
require the implementation of a set of public policy actions which 
may in turn increase public sector spending.
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Table 2

Age-related 
fiscal costs (% 
of GDP)

Total earned income + 
informal contributions aged 
50 and over (% of GDP)

2018 22.6% 22.5%

2040 Baseline scenario 24.8% 21.8%

2040 Achieving target scenario 24.8% 23.1%

2040 Beyond target scenario 24.8% 23.8%

Enabling older workers: challenges and opportunities 

Achieving the economic gains from extending working lives will 
require action to overcome the barriers that prevent older people 
from working. We recommend action to:   

• Enable healthy ageing – The links between health and work 
are well established. Good work not only helps bolster our 
incomes, it can also help us stay healthy and connected. But 
we need to do more to help people to age well and to stay 
healthy at work, and to enable people who acquire long-term 
conditions and disabilities as they age, to continue working. 
This will require proper support for occupational health and for 
work as a health outcome across the health system. We also 
need action to enable people to juggle work and caring – with 
jobs that are flexible by default. And we need better support for 
people to return to work quickly, whether they take time away 
to care for others or to address their own health needs.

• Address the barriers that exclude older people – Ageist 
attitudes continue to be rife in the workplace, creating barriers 
to older people’s careers and stopping companies from 
attracting the best talent. We need to tackle age discrimination 
in the workplace and encourage age-diversity and a positive 
approach to ageing at work across all employers. Publishing 
data on company age profiles could be one way to start 
changing the conversation on age. 

• Support older people’s incomes – When work is a necessity, 
not a choice, it puts older people at risk of exploitation. Good 
work supports healthy ageing, but low-quality jobs can put 
people’s health at risk. We need to ensure that our pensions 
and benefits systems incentivise and enable longer working 
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lives, giving people the security of adequate incomes in 
retirement so that they can make positive choices around work

• Encourage businesses to respond – Businesses who invest in 
their workforces in mid and later life will attract and retain the 
best talent in an ageing society. Employers can take action, 
including reviewing their policies on flexible working and 
training to ensure that people are able to flex and adapt their 
careers across the lifecourse. Some employers are already 
experimenting with introducing mid-life interventions (often 
known as mid-life MOTs) to support staff in mid and later life 
to plan for fuller working lives, and sending a powerful signal 
about the value of age-diverse workforces.
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Conclusion

The longevity economy is growing, and transforming society. 
Instead of fixating on the fiscal costs related to demographic 
ageing we should focus on the considerable economic 
opportunities associated with our growing older population. 

We have seen that the economic impact generated by people 
aged 50 and over is growing rapidly as they spend and earn more – 
and accounting for an increasing share of GDP.

People aged 50 and over already dominate the consumer market 
and their market share is projected to increase substantially. 
Business will need to innovate to serve their evolving tastes and 
preferences, as they choose to spend more on leisure activities 
like recreation and culture, and non-essential items. Sectors that 
have traditionally served younger consumers will have to adapt to 
a predominantly older consumer base. 

We will also need to prepare for a rapidly ageing workforce; people 
aged 50 and over are working longer than ever before, in some 
cases past the SPA, generating a growing share of earned income. 
Employers will therefore need to learn to retain older workers and 
utilise their extensive experience and talents. 

Ageing presents enormous opportunities for our communities 
and for our economy. But there is no room for complacency. The 
choices we make now will determine whether we age well as a 
society, or whether we face challenges. 

While older adults are already asserting their changing 
preferences in their choices around work and consumption, 
individuals cannot drive the change we need in isolation. Too many 
older people’s lives are blighted by poor health, too many face 
barriers to participation in work and the community, and too many 
people lack security in retirement. However there is plenty that can 
be done by Government and by businesses to change things. 

We have agency over the future as a society – the decisions 
we make in Government, in businesses and in communities will 
determine the size of the longevity dividend.

If we can overcome the barriers to older people working and 
continuing as consumers we will see substantial economic gains, 
which will grow over time as the population ages. This would also 
help to offset projected rises in age-related fiscal costs.  
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To achieve this, we need action to enable healthy ageing, to 
address the barriers to consumption, to support older people’s 
incomes and to encourage businesses to respond. 

We need to be ambitious; the economic prize is large. We can’t 
afford to miss out.
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Appendix

Methods

1. Projection method 

In this analysis expenditure, employment and earned income data 
is projected up to 2040 using the Exponential Triple Smoothing 
method (ETS), which is a widely used forecasting method in the 
literature.

For projections on expenditure, though reported from 2001, data is 
forecasted from 2011, since from 2007-2010 the expenditure data 
is especially volatile. Any important differences in the trends when 
projecting from 2001 rather than 2011 are noted. 

2. GDP (estimated 2001, 2004, projected 2018, 2040)

GDP estimates for the years 2001 to 2018 were sourced from 
the ONS [Accessed 17 Aug. 2019]. Data was in 2016 prices, and 
was converted to 2018 prices using the ONS GDP deflator.88 
The projections of GDP from 2019 to 2040 were sourced from 
the OECD, in 2010 prices [Accessed 17 Aug. 2019]. This data was 
converted from dollars to pounds using a 2010 exchange rate 
and converted from 2010 prices to 2018 prices using the same 
ONS deflator. The deflator was projected from 2018 up to 2040 
by applying the projected annual UK GDP deflator growth rate 
sourced from the OBR [Accessed 20 Aug. 2019]. 

The ONS Living Costs and Food survey data used to measure 
expenditure differs to the expenditure data often used when 
calculating consumption as a proportion of GDP.  Similarly the 
measures we use for earnings cannot be compared to national 
measures of earned income as a proportion of GDP, because our 
estimates assume that self-employed earnings equal employee 
earnings. This was because more commonly used measures were 
not broken down by age.

Calculations on expenditure 

3. Main data sources: expenditure 

Average weekly household (HH) expenditure data by age of the 
household reference for the UK was sourced from the Living Costs 
and Food survey89 for the years 2001 to 2018 (prior to 2001 the data 
is not comparable with later years). These expenditure tables also 
contain weights on the number of households for each age group 
by year, which were often used in this analysis. 
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For most of this analysis spending on housing, including rent, 
mortgage payments and bills was excluded, since spending on 
housing tends to fall at older ages, making it hard to fairly compare 
spending patterns by age.

Mean equivalised household expenditure was obtained via a data 
request from the ONS90 for the years 2003/4 to 2017/18 from the 
Living Costs and Food survey (data that crosses over two years is 
referred to by the year ending the period, e.g. 2018 refers to data 
from 2017/18). 

The number of UK households by age of the household reference 
person from 2001 to 2018 was sourced from the Living Costs and 
Food survey expenditure tables. Since the ONS don't publish 
household projections at the UK level, data on the projected 
number of UK households from 2019 to 2040 was compiled from 
the following sources: the ONS,91 National Records for Scotland,92  
the Northern Ireland Statistics & Research Agency93 and the Welsh 
Government.94 The data for England, Scotland, Wales and Northern 
Ireland, was summed to gain a total for the UK. Projections for 
the number of households for Wales and Northern Ireland, 
however, are not broken down by age. To resolve this, data from 
the 2011 census (downloaded using NOMIS, July 2019) on the 
number of households by age of the household representative in 
Wales and Northern Ireland was used to estimate the proportion 
of households in each age group in 2011. This proportion was 
then assumed to continue in future years. The proportions were 
then multiplied by the total number of households in Wales 
and Northern Ireland in future years, to estimate the number of 
households by age. As age groups did not match across data sets 
we applied weights. Data for total spending is not estimated for 
households aged 75 and over due to a lack of age breaks in the 
projected data for Northern Ireland and Wales. 

Total household spending by sector was calculated using average 
weekly household expenditure for the UK for different commodity/
service categories from the Living Cost and Food survey household 
expenditure tables by age of the household reference person. 

Mean household income by age of the household reference 
person for the UK was obtained via a data request from the ONS95 
for the years 2000/01 to 2017/18 (published September 2019).

Equivalised disposable household income by age of the 
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household reference person was obtained via a data request from 
the ONS.96

4. Average annual household expenditure by age (time series: 
2001 to 2018, projected: 2019 to 2040)

A weighted average was used on average weekly household 
expenditure data to estimate average weekly expenditure for 
households headed by someone aged 50 and over, and other 
broader age groups. We excluded average spending on the ‘other’ 
and ‘housing (net) fuel and power' categories (see 3). Data was then 
multiplied by 52 to estimate average annual expenditure. This data 
was then deflated to 2018 prices using the CPI index. The data from 
2011 to 2018 was then projected up to 2040.

5. Mean equivalised household expenditure (estimated: 2004 to 
2018, projected: 2019 to 2040)

Equivalisation uses the modified-OECD scale. Equivalised 
expenditure was adjusted to exclude housing costs (e.g. council 
tax and mortgage payments). Expenditure figures were deflated to 
2017/18 prices using the consumer prices index including owner-
occupiers’ housing costs (CPIH), and excluding Council Tax. 

6. Total annual household expenditure by age (estimated: 2001 
to 2018, projected: 2019 to 2040)

Total annual housing expenditure from 2001 to 2040 was calculated 
by multiplying average estimated and projected annual household 
expenditure for each year, excluding housing costs (see 3 and 4), 
by the estimated and projected number of households in the UK. 
Total expenditure for households aged under and over 50 were 
created by aggregating estimated and projected total spending by 
more detailed age groups. 

7. Projected total household expenditure by age, by category of 
expenditure (2019 to 2040)

A weighted average was used on average weekly household 
expenditure by commodity/service category to estimate average 
weekly expenditure by commodity/service for ages 50 and over 
and under 50. This data was then annualised by multiplying by 
52 and then deflated to 2018 prices using the CPI index for each 
commodity/service (COICOP) category. The data from 2011 to 2018 
was then projected up to 2040. This data was then multiplied by 
the number of projected households to calculate total spending. 
As some of the data on education spending is missing for people 
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aged 50 and over, this category was omitted from the analysis. 
When the projections on spending for health are made from 2001, 
expenditure on health is projected to increase slightly up to 2040 
for people aged 50 and over, although this increase is lower than 
for all other categories. When it is projected from 2011, spending 
is expected to decrease slightly for this age group. Non-essential 
categories that are discussed in this section include: recreation 
and culture, restaurants and hotels, alcohol, miscellaneous, 
communication, and household goods and services.

8. Mean disposable household income by age (2001 to 2018)

Mean disposable household income (see 3) was deflated to 
2017/18 prices using the consumer prices index including 
owner-occupiers’ housing costs (CPIH), and excluding Council 
Tax. Disposable income was adjusted such that the amount of 
council tax or rates paid by a household was not subtracted from 
gross income, to make this comparable to average household 
expenditure data.

9. Share of total household income by age (estimated 2001 to 
2018, projected 2019 to 2040)

Total disposable household income was calculated by multiplying 
estimated and projected average household income by age by 
the estimated and projected number of households in the UK for 
the years 2001 to 2040 (see 3 and 8). The share of total household 
income was estimated by dividing total household income for 
each age group by total household income for all age groups and 
multiplying by 100.

10. Equivalised spending as a proportion of equivalised income 
by age (2004 to 2018)

This was calculated by taking mean equivalised household 
spending as a proportion of mean equivalised household 
disposable income from 2004 to 2018 (see 3). 

Equivalised income figures were deflated to 2017/18 prices using 
the consumer prices index including owner-occupiers’ housing 
costs (CPIH) and excluding Council Tax. Equivalisation uses the 
modified OECD scale.

11. Deconstruction method (what's driving the growth in 
spending power from 2019 to 2040?)

The projected change in total expenditure up to 2040 by age due 
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to the isolated effect of expenditure projections was calculated by 
assuming that 2018 population estimates by age remain constant, 
and only projected expenditure trends by age occur up to 2040. 
The isolated effect of population projections on the projected 
change in total spending was calculated by assuming that 2018 
expenditure estimates by age remain constant, and only projected 
demographic projections occur up to 2040. The isolated impacts of 
expenditure and demographic change do not add up to the total 
change in expenditure - this is because these changes interact.

This analysis was also undertaken from 2001 to 2018, where 
different patterns were found; demographic change was found 
to be the strongest driver in the change in total expenditure for 
people aged 50 and over across the time period. 

12. Scenarios 

For the overcoming barriers scenario average household 
expenditure and disposable income from 2010 to 2018 by age 
was projected up to 2025, and the expenditure data was divided 
by household disposable income over the period, to calculate the 
share of income consumed. We then assumed that expenditure 
by households aged 75 and over increased by an incremental 
amount from 2018 to 2025, such that by 2025 the share of income 
consumed by households aged 75 equalled the share consumed 
by households aged 65 to 75. We then projected this data from 
2011 to 2025 up to 2040. A weighted average, which includes 
spending by people aged 75 and over, using 2018 weights of the 
number of households by age in the expenditure tables (see 3), was 
then used to calculate spending by people aged 50 and over up to 
2040. Total spending was then calculated by multiplying average 
household spending by the total estimated and projected number 
of households up to 2040, by age. 

For the liquidising income scenario we added incremental equal 
amounts of average household spending from 2018 to 2025 for 
households aged 65 to 74, such that this new target gap was 
achieved by 2025. The subsequent steps were the same as for the 
overcoming barriers scenario. 

Calculations on employment and earned income 

13. Main data sources: employment earned income

Data on UK employment rates, the number of people employed 
overall, full, time/part-time/self-employed/employee status, 
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and the total population by age group from 2004 to 2018 was 
sourced from the ONS Annual Population Survey (APS) – regional, 
while labour market status by age was downloaded from NOMIS 
[Accessed 16 July 2019]. This data was then aggregated into the 
broader age-groups used throughout our analysis. Data for figure 
16 was also taken from the same source for 2019, Apr 2018-Mar 
2019, [Accessed 16 Nov 2019].

To calculate UK population projections from 2019 to 2040, the 
year-on-year growth rates of ONS population projections were 
applied to the ONS APS population counts up to 2040 [Accessed 
16 July 2019] to estimate a smooth series, since ONS population 
projection estimates are systematically higher than the population 
data from the APS data. This assumes that the future growth rates 
in the population estimates in both sources are the same.

Data on UK weekly full-time and hourly earnings from 2004 
to 2018 was sourced from the ONS Annual Survey of Hours and 
Earnings (ASHE) [Accessed 20 July. 2019]. Part-time earnings were 
then calculated from hourly full-time earnings excluding overtime 
(due to the lack of data on part-time earnings by age group), by 
multiplying hourly full-time earnings by 16.3 (the average number of 
hours worked per week in part-time employment).97 Given the lack 
of robust data on self-employed worker earnings, we assume their 
earnings are equal to employee earnings.

Estimates and projections of UK age-related fiscal costs are 
sourced from the European Commission98 as a percentage of GDP 
from 2018 to 2040. 

14. Employment rate by age group (estimated 2004 to 2018, 
projected 2019 to 2040)

Data on the number of people employed was divided by the total 
population to estimate the employment rate by age group. The 
data from 2004 to 2018 was then projected up to 2040. Given that 
for the latter years of the projected data, the employment rate 
exceeded 90% for some age groups (e.g. 99% by 2040), this data 
was capped at 90%, since levels above this are rarely/if ever seen. 

15. Number of workers by age group (estimated 2004 to 2018, 
projected 2019 to 2040)

The estimated and projected UK employment rates were multiplied 
by the estimated and projected number of people for each age 
group from 2004 to 2040 to calculate the number of workers (see 
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13 and 14). Projecting the employment rate first rather than number 
of workers directly, enabled ONS population projections to be 
incorporated into our projections. 

16. Number of part-time employees by age group (estimated 
2004 to 2018, Projected 2019 to 2040)

The proportion of the total population working as part-time 
employees from 2004 to 2018 was calculated by age group and 
projected up to 2040. These proportions were then multiplied by 
the estimated and projected population for each age group (see 13) 
to calculate the number of part-time employees from 2019 to 2040. 

17. Number of self-employed workers by age group (estimated 
2004-2018, projected 2019-2040)

The proportion of the total population that are self-employed from 
2004 to 2018 by age group was calculated and projected up to 
2040. These proportions were then multiplied by the estimated and 
projected population to calculate the projected number of self-
employed workers from 2019 to 2040 by age.

18. Total earnings by age group (estimated 2004 to 2018, 
projected 2019 to 2040)

The proportions of the total population in each age group that 
are full-time employees/self-employed workers, part-time 
employees/self-employed workers were first calculated from 
2004 to 2018 and projected up to 2040. Particularly volatile 
years in the full-time proportions data (for age groups ‘under 30’ 
between 2007 to 2016), were replaced with equal increments 
for the projection. Since earnings differ significantly for part-time 
and full-time workers, they need to be calculated separately. 
Splitting the analysis by self-employed/employee status ensures 
that unpaid trainees and family workers are not included in the 
employment data. Weighted averages were used to estimate 
the proportions for people aged 50 and over, and people aged 
under 50. These proportions were then multiplied by population 
estimates and projections to calculate the number of workers in the 
UK by employee/self-employed/part-time/full-time status. The 
total number of part-time and full-time workers was estimated by 
summing the self-employed and employee data.  

Part-time and full-time weekly earnings, were multiplied by 52 to 
calculate annual earnings. Annual earnings were deflated using the 
ONS CPIH index to 2018 prices. Weighted averages were used to 
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calculate earnings for age groups that match the employment data 
using population counts from the APS employment tables, and the 
official ONS mid-year population estimates when the population 
counts in the APS were not sufficient. Median part-time and full-
time earnings were then projected up to 2040. Particularly volatile 
years in the part-time earnings data (for age groups ‘under 30’ 
from 2010 to 2012 and ‘30-39’ from 2009 to 2012) were skipped out 
from the projection. Finally, full-time and part-time annual earnings 
estimates were multiplied by the number of full-time and part-time 
workers and summed together to estimate total earnings by age 
over the time period. 

19. Deconstruction method, what's driving the growth in total 
earned income (2019 to 2040) 

The isolated effect of the proportion of the population employed 
by self-employed/employee/full-time/part-time status on 
the change in total earned income up to 2040 was calculated 
by assuming that both 2018 population estimates and median 
earnings (full-time and part-time) by age remain constant, and 
only projected employment proportion trends by age occur up to 
2040. The change in projected total earned income by 2040 as a 
result of the isolated effect of population change, was calculated 
by assuming that both 2018 median earnings and employment 
proportion estimates by age remained constant, and only projected 
population projections occur. The isolated effect of changes to 
median earnings on the projected change in earned income was 
calculated by assuming that both 2018 population estimates and 
employment proportions by age remained constant, and only 
projected median earnings trends by age occur up to 2040. This 
analysis was also undertaken from 2004 to 2018, where the same 
patterns were shown to occur.

20. Scenarios 

For these scenarios we used an adapted version of the Business in 
the Community (BIC) targets which aim to remove gaps in general 
employment rates by 2022 between older workers and people in 
the peak age group for employment. 

For full-time workers we assumed the targets would be met when 
the gap between the proportion of people employed aged 50 to 64 
and 45 to 49 had reduced by a quarter and when the gap between 
the proportion of people aged 65 to 69 and 45 to 49 had reduced 
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by a sixth. For part-time workers aged 65 to 69 and 45 to 49 we 
assumed the targets would be met when the gap reduced to a 
third. No target was applied for part-time workers aged 50 to 64, 
since this is already projected to be achieved. 

The proportion of the total population that are full-time employees 
by age from 2004 to 2018 was calculated as well as the gap in the 
proportions between people aged 50 to 64 and 45-49 (and 65-
69 and 45-49) in 2018. We then estimated what the proportion of 
full-time employees for people aged 50 to 64 (and 65-69) would 
need to be in 2022 to have achieved the target and calculated 
equal increments in the proportions for these age groups from 
2018 to 2022, to achieve this. The updated proportions from 2004 
to 2022 were then projected up to 2040. A weighted average was 
used to calculate the age group ‘50 and over’, based on older age 
groups affected by the scenario, using 2018 APS population data. 
This data was then multiplied by the total population for each age 
group to calculate the number of full-time workers over the time 
series and then multiplied by median full-time earnings to calculate 
total earnings by age group up to 2040. The same process was 
then undertaken for part-time employees, self-employed full-time 
workers and self-employed part-time workers. Finally, total annual 
earnings for workers by age group and full-time/part-time/self-
employed/employees status were summed together to estimate 
total earnings across the time period.

21. Age-related fiscal costs (estimated 2018, projected 2040

Spending on housing was included in the estimates and projections 
for total expenditure in table 1. The GDP impact from the baseline 
and additional scenarios excluding housing costs (see 5 and 11) 
were then added to the baseline GDP impact of total spending 
by people aged 50 and over in 2040 (including housing costs), to 
calculate the scenario estimates used in table 1. 

For the estimates of earned income as a proportion of GDP in 
table 2, estimated informal contributions by people aged 50 and 
over were added to total earned income estimates and baseline 
projections and scenarios (see 17 and 19) since these contributions 
boost the formal economy.99 It is assumed that the economic value 
of informal contributions (if remunerated) calculated by Age UK100 
as a proportion of GDP in 2017 (11.3%), remain unchanged up to 
2040. 
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EXECUTIVE SUMMARY  

The housing shortage is now one of our top domestic political issues, at 
the forefront of the government’s and opposition’s positioning during the 
2017 general election and party conferences. However, policy 
development has thus far been focused on first time buyers and 
affordable housing – to the detriment of an appreciation of the wider 
problem. A shortage of even greater magnitude1 is now being 
experienced among older people, a large proportion of whom cannot 
find suitable homes to downsize into. There is a dearth of specialist 
retirement housing, so hundreds of thousands of older people are stuck 
in unsuitable homes, which has a negative impact on their health. This is 
also stagnating the housing market by thwarting growing families (and, in 
turn, first and second time buyers) from moving up the housing ladder.  

The housing white paper, published in February 2017, identified this as 
one of the many issues associated with what it described as ‘the broken 
housing market’.2 It alludes to the need for a ‘conversation’ with a range 
of stakeholders, including specialist retirement developers, to help 
develop strategies to support older people in making the right housing 
choices as well as improve the volume and range of housing options – in 
other words, ‘demand’ and ‘supply’. In this paper, we speak directly to 
this issue in anticipation of such a conversation. We consider how to 
support older people in their move to retirement housing, through a 
combination of financial incentives, and practical and emotional 
support. We also explore the ways in which current barriers to the 
building of more retirement developments (everything from downsizer 
housing through to extra care options) can be overcome through an 
exemption to affordable housing and Community Infrastructure Levy 
(CIL) contributions.  

 

Supporting older people to move into retirement housing  

We carried out focus groups with middle-aged and older people to test 
a variety of policy ideas and developed a support package we consider 
to have the most impact. This helps older people move into retirement 
developments and boost their local visibility.  

We recommend that the government should:  
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
1 The UK currently builds around half of the general needs housing it needs annually, but 
one can argue that the retirement housing market is supplying less than a quarter of 
2 DCLG, Fixing Our Broken Housing Market, Cm 9352, Dept for Communities and Local 
Government, 2017, 
https://www.gov.uk/government/uploads/system/uploads/attachment_data/file/590464
/Fixing_our_broken_housing_market_-_print_ready_version.pdf (accessed 26 Oct 2017). 
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▪ consider introducing a stamp duty exemption for older people 
moving to retirement housing targeted (at first) on those with 
lower value homes, to establish its efficacy; in a subsequent 
extension use some of the increased revenue for a progressive 
reduction of stamp duty for other age groups	  

▪ offer an equity loan targeted at older people with lower levels of 
housing equity to bridge the gap between the sale price of their 
home and the purchase price of a retirement property – mirroring 
the highly impactful Help to Buy scheme	  

▪ integrate advice on downsizing and retirement housing options 
(recognising the key role housing assets play in tackling pensioner 
poverty and paying for care) into wider pensions and care 
funding advice, to coincide with new care funding proposals that 
may come about after a green paper next year	  
 

We recommend that the industry should:  

▪ offer practical help packages for prospective buyers, as some 
already do, including help to pack, move, connect utilities etc, 
overseen by a ‘key person’ to provide reassurance and 
consistency throughout the move	  

▪ provide wider outreach to the community, including where 
possible ‘try before you buy’ stays by developers who can 
manage such a scheme, and/or social opportunities for local 
older people to boost awareness of developments and to help 
form social networks	  

 

However, one of the key messages from our research is that helping 
older people overcome their reluctance to downsize would not resolve 
all the problems facing the retirement housing market. If anything, it 
could have a negative effect while supply remains so constrained. 
Unlocking barriers to supply is fundamental to the future health of the 
market. 

 

Improving the supply of retirement housing 

There are two main barriers to supply in the current market: lack of 
recognition of the housing needs of older people in local plans and a 
planning charges regime that renders retirement developments 
inherently uncompetitive against general needs housing and retail 
developments. The result is that retirement developers are often out-bid 
for land for their sites, or spend excessive amounts of time and money 
negotiating and appealing planning decisions and/or affordable 
housing contributions.  
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The housing white paper announced a review of national planning 
guidance that would ensure local plans included a proper assessment of 
older people’s housing needs.3 This is a very welcome step and long 
overdue, but the charging structures underpinning these plans remain in 
place. In this report, we present our findings from economic modelling 
carried out to establish the impact of the current planning charges 
regime on different types of retirement development. The findings are 
conclusive: affordable housing contributions, and CIL charges, 
fundamentally undermine the viability of retirement developments in all 
their forms. Their presence also paves the way for protracted 
negotiations and costly appeals, local discretion and uncertainty in the 
market – regardless of the level at which they are set. 

Our modelling was based on land and build prices in the South East in 
2017. The South East tends to be more viable for building retirement 
housing than other regions of England where land prices are often just as 
high but the house prices of potential customers (and therefore their 
spending power) are considerably lower. We used a conservative CIL 
rate of £140 per square metre – a quarter of what it can be in some 
areas. Even under this favourable environment, a 50 per cent reduction 
in section 106 contributions (see explanation in Box 10) is the bare 
minimum needed for some developments, while others still need a full 
exemption to be viable.  

With these points in mind, we recommend that there should be an 
exemption to section 106 contributions and CIL for retirement 
developments. Although extra care housing is often already exempt 
from these charges because it has the planning category C2, creating a 
new planning category (eg C2b) for all retirement developments eligible 
for this exemption would provide clarity in local plans and planning 
processes.  

We recommend this policy for two reasons: 

▪ The social value case for retirement housing is overwhelming. If 
one considers the cost savings to health and care services, the 
wider benefits to loneliness rates and social networks built, the 
assets released to tackle pensioner poverty, and the number of 
family homes that can be freed up (and housing chain moves 
created) when older people can move to more appropriate 
property – it is clear that, as we argued in The Top of the Ladder, 
retirement housing has the same social value as affordable 
housing.	  

▪ Build volumes have been sluggish for years, meeting the needs of 
only a fraction of a percentage of the older people interested in 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
3 Ibid. 
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buying a retirement property. While nearly 3 million older people 
are interested in retirement housing, necessitating an estimated 
30,000 new units per year,4 current retirement developers have 
only been managing to build on average 7,200 units per year for 
the last five years.5 Unsurprisingly, sizeable waiting lists are 
common, and yet very few new entrants to this market are 
forthcoming – in part due to the difficulty in making developments 
viable under the current section 106 and CIL system. Only a 
radical shift in policy on this front will enable the market to expand 
at the rate necessary to meet demand. 	  

 

An exemption policy responds to the clear evidence of the choke hold 
planning charges have on the market and is justified both by the 
considerable social value and the hard economic benefits of retirement 
developments. Only such a step would provide the shot in the arm the 
market needs to boost build volumes rapidly (via current providers, and 
in attracting new providers) to help meet the government’s wider 
housing targets. It is also the only step that would also overcome the very 
real problems of local variability and unpredictability of the current 
planning landscape, creating a consistent approach nation-wide, while 
also doing away with the costly and lengthy negotiation and appeals 
processes related to section 106 contributions that currently hamper the 
building of developments.  

The housing white paper stated that it would look closely at the older 
people’s housing market, and that policy makers were open to 
conversations with the industry on how best to grow supply and 
demand.6 We hope that these findings – a combination of insights from 
older people themselves regarding their views of retirement housing, as 
well as economic modelling, both informed by insights from retirement 
developers – will provide a good starting point on which to build future 
dialogue. 

 

	    

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
4 Knight Frank, ‘Retirement housing 2016’, 2017, 
https://kfcontent.blob.core.windows.net/research/696/documents/en/2016-3770.pdf 
(accessed 24 Oct 2017). 
5	  Inspired Villages, The Right Size Report: Mapping the supply and demand of Britain's 
retirement housing in 2017 and beyond, 2017, https://www.inspiredvillages.co.uk/right-
size-report/ (accessed 24 Oct 2017).	  
6 DCLG, Fixing Our Broken Housing Market. 
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INTRODUCTION  

Britain’s housing shortage is never far from the top of the political 
agenda. Pledges to build new housing were at the forefront of this year’s 
general election campaigns by all parties, as well as a prominent feature 
of both Jeremy Corbyn and Theresa May’s party conference speeches. 
As analysis has shown that some of the biggest swings to Labour during 
the general election were in areas with high proportions of private 
renters,7 the national housing shortage has become a key political 
priority. To accommodate a growing population and the changing 
nature of households, 200,000–300,000 new houses need to be built 
nationally every year, and yet we have managed to build around half 
that figure in recent years. (In 2016 there were 163,000 new builds, 
making it the best year for new house building since 2007.)  

However, public, policy and political debate on the housing crisis focuses 
almost exclusively on the shortage of affordable housing, and homes for 
first time buyers (who are primarily adults in their 20s or 30s trapped in a 
high rent cycle or living with their parents). This is fundamentally short 
sighted. The terms ‘housing ladder’ and ‘housing chain’ encompass the 
different stages of property ownership and implies that shortages or 
blockages in one area do not occur in isolation, but rather are caused 
by problems elsewhere, which can in turn cause problems somewhere 
else.  

This paper builds on work Demos has carried out over a number of years 
looking at the ‘top of the ladder’ – older people’s housing. It is here that 
the shortage of housing is most pronounced, although it rarely ever 
features on policy agendas. This shortage has a stagnating effect on the 
entire ladder by trapping older people in large family homes, when 
many are seeking to downsize into suitable or specialist retirement 
property. In turn, growing families in the ‘middle’ of the ladder are 
unable to move into larger homes, occupying too many first- and 
second-buyer homes, and therefore leaving those at the bottom of the 
ladder with few affordable options. The government’s focus on the 
situation at the bottom of the ladder has led to a swathe of policies that 
only tackle the symptom – not the cause – of the problem. As a result, 
even if the government were to achieve its ambition of building 
significantly more homes at the bottom end of the housing ladder, the 
market would become unbalanced in the longer term, with an 
oversupply of the wrong type of home as first time buyers eventually start 
families and seek larger houses.  

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
7 S Akehurst, ‘Housing and the 2017 election: what the numbers say’, blog, Shelter, 21 Jun 
2017, http://blog.shelter.org.uk/2017/06/housing-and-the-2017-election-what-the-
numbers-say/ (accessed 24 Oct 2017). 
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The hidden housing crisis: the lack of retirement housing 

The shortage of homes for older people is, in fact, greater than the 
shortage for first time buyers. Evidence suggests that there is significant 
demand for retirement properties, with surveys by Demos, Shelter and 
others finding that between a third and a quarter of older people in the 
UK are interested in downsizing generally, and a quarter are interested in 
retirement housing specifically – this equates to at least 2.95 million 
people aged over 65.8 Yet there are only 720,000 of such properties in 
England and Wales. Analysis suggests that 30,000 new retirement 
properties need to be built just to meet current demand, and yet the 
number of these properties is increasing at a rate of just 7,200 per year – 
a level that has been relatively stable over several years, with only a 
handful of retirement developers in the market struggling to keep apace 
of this growth in interest from our rapidly ageing population.9 
Unsurprisingly, just 1 per cent of British people in their 60s are living in 
retirement housing, compared with 17 per cent in the USA and 13 per 
cent in Australia and New Zealand.10 

Furthermore, the majority of retirement properties in this country are for 
rent, rather than to buy – an option unappealing to many older people, 
who are predominantly owner-occupiers and want to continue to own 
should they move.11 Inspired Village’s 2016 analysis of the market 
concluded that only 186,000 retirement properties out of a total of 
720,000 (26 per cent) were owner-occupied, enough to house the 
equivalent of 27 per 1,000 older home owners. Successive polling 
suggests that around 25 per cent of older people say they would like to 
buy a retirement property, but Inspired concluded there are only enough 
units for 2.7 per cent to do so in the current market. In short, the supply of 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
8 C Wood, The Top of the Ladder, Demos, 2013, 
https://www.demos.co.uk/files/TopoftheLadder-web.pdf?1378922386 (accessed 24 Oct 
2017); N Hughes and D Lyndsay, ‘Taking stock’, policy briefing, Shelter, Apr 2011, 
http://england.shelter.org.uk/__data/assets/pdf_file/0008/346796/Shelter_Policy_Briefing_-
_Taking_Stock.pdf (accessed 24 Oct 2017).  
9 Inspired Villages, The Right Size Report. 
10 Savills, Housing and Ageing Population, 2015 
https://www.housinglin.org.uk/_assets/Resources/Housing/OtherOrganisation/housing-an-
ageing-population_reduced.pdf	  
11	  R Best and J Porteus, Housing Our Ageing Population: Positive ideas, All Party 
Parliamentary Group on Housing and Care for Older People, Jun 2017, 
https://www.housinglin.org.uk/_assets/Resources/Housing/Support_materials/Other_repor
ts_and_guidance/HAPPI3_Report_2016.pdf.	  
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retirement properties is simply not large enough to meet existing demand 
– demand which will only grow as the population ages.12  

	  

Box 1 What do we mean by retirement housing? 
 
In this report we use ‘retirement developments’ as an umbrella term to cover all 
types of specialist housing for older people. Key features include individual 
dwellings with their own front door (whether for rent, sale or shared ownership), 
communal areas such as lounges and restaurants, scheme managers (or other 
types of support service) and varying levels of personal care or support. There are 
no official definitions for a spectrum of housing options (something we consider in 
chapter 3) and there are often overlaps between different types.  
 
For the purposes of this report, we are considering four broad types of retirement 
housing: 
 

▪ Downsizer Typically for those aged 55 or above and the more active 
elderly. Often flats or bungalows, though some developers build houses 
with shared amenities such as communal gardens or coffee lounges. On-
site staffing is limited typically to just the maintenance of the development 
and its grounds. 	  

▪ Retirement living Typically for those aged 60 and above. Formerly known as 
sheltered housing, these developments contain more shared amenities 
than downsizer schemes, such as a shared laundries and guest suites, and 
on-site support is provided by a warden or house manager who is 
dedicated to running the development.	  

▪ Extra care housing Typically for those aged 70 and above. The term is used 
for a complex of retirement housing that also provides care in a style that 
can respond flexibly to increasing need while fostering independence as 
far as possible. Significant shared services are provided, such as a residents’ 
lounge, a restaurant with on-site kitchen, a function room, a laundry, guest 
suites, a wellbeing centre, hairdressers and staff rooms.	  

▪ Care (retirement) villages Typically for those aged 70 and above. Generally 
used to describe large scale extra care developments (often 200+ units), 
with a range of accommodation and tenure options on site, allowing for 
transfer within the development as the individual’s needs progress – eg 
from an independent flat or bungalow to a specialist unit or care home.	  

 
 
 
	  

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
12	  Inspired Villages, The Right Size Report. It is projected that by 2021 there will be 10.6 
million over 60s in England – an increase of 13 per cent since 2005. See Hughes and 
Lyndsay, ‘Taking stock’.	  
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Why is retirement housing so important?  

The benefit to the housing chain  

The shortage of retirement housing is primarily as a social problem – 
hundreds of thousands, and potentially millions, of older people stuck in 
unsuitable housing. They are interested in downsizing or moving into more 
suitable retirement properties, but are thwarted in their choice due to a 
shortage of properties to move in to. This shortage is no less serious than 
the housing shortage for first time buyers, but it rarely receives the same 
policy attention. People do not consider older people who are secure in 
their own homes – even if they are fundamentally unsuited to their needs 
and contribute to their poverty, ill health, loneliness and social isolation – 
to be as serious a problem as that of young renters who are unable to 
save for a deposit.  

However, the solving of the former would in fact help solve the latter 
problem: a growth in supply of retirement housing would have significant 
positive implications for the rest of the housing chain. Analysis by Demos 
has shown that if just half of those interested in downsizing were able to 
do so, 4 million older people would be able to move, freeing up 3.5 
million homes. Over 2 million of these would be three-bedroom 
properties.13 Polling by McCarthy & Stone this year found 48 per cent of 
older people would consider downsizing now, or would do so if a stamp 
duty exemption were on offer (see below). This is the equivalent of 5.7 
million people freeing up £720 billion worth of property.14 This could set off 
a property chain reaction: by freeing up homes that are currently under 
occupied by older people, families would be able to make their second 
or third move into a larger home, which would in turn boost availability of 
properties at the bottom of the housing chain for first time buyers. More 
recent analysis of McCarthy & Stone developments by the Housing LIN 
(Learning and Improvement Network) found that a typical 41 unit 
development generated an additional 92 housing sales in the local 
market – showing a clear housing ‘chain effect’. When investigating a 
sample of 19 housing chains generated by moves into a development, 
the Housing LIN found 11 of the 19 generated opportunities for first time 
buyers, while eight generated opportunities for families with children.15 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
13 Wood, The Top of the Ladder. 
14 McCarthy & Stone, ‘Downsizing exodus: 5.7 million elderly eye a move now, rising to 11 
million in under 20 years’, 2 Aug 2017, https://www.mccarthyandstone.co.uk/media-
centre/national-press/downsizing-exodus--57-million-elderly-eye-a-move-now-rising-to-11-
million-in-under-twenty-years/?showbacklink=true (accessed 24 Oct 2017). 
15 Housing LIN, ‘The positive impact on the housing chain of moving into retirement 
housing in later life’, 2017.	  
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This is therefore a win–win situation – by improving the supply of older 
people’s housing, we can meet demand among older people and then, 
in turn, for families looking for larger homes, and first time buyers. 
However, this is not just simply a matter of boosting the housing market. 
There are also significant additional benefits for older people.  

 

Financial benefits for older people 

Moving into retirement property enables older people to free up cash 
from their home, which can be used to pay for other expenses, leading 
to a higher quality of life and retirement. Analysis of a group of retirement 
property owners in 2011 found 40 per cent of the group studied were 
able to withdraw £25,000 or more in housing equity as a result of moving 
into retirement property,16 while polling in 2017 found the average 
amount an older person estimated they could release as equity if they 
downsized was nearly £80,000.17	  	  

Second, the bills, insurance and maintenance costs of retirement 
properties are typically lower than the costs associated with mainstream 
properties from which people move. Evidence heard by the All Party 
Parliamentary Group (APPG) on Housing and Care for Older People 
suggests that a person moving from a three-bedroom semi-detached 
property to a two-bedroom extra care apartment saves on average 
£600 in annual household energy bills.18 This is due to the property being 
smaller and design features that enable older people to take greater 
control over their home environment, eg through heat metering. Once 
insurance and grounds maintenance are factored in, evidence suggests 
that the cost savings can be as high as £1,530 per year.19  

Evidence also suggests that the ‘grey pound’ – the increased disposable 
income enjoyed by older people moving into retirement properties –  is 
mainly spent in local shops and on local services, creating an economic 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
16 M Ball et al, Housing Markets and Independence in Old Age: Expanding the 
opportunities, Henley Business School, 2011,  
17 
https://www.mccarthyandstone.co.uk/documents/research%20and%20policy/oorh%20fu
ll%20report%20may%202011.pdf/ (accessed 24 Oct 2017).	  
18 C Wood, The Affordability of Retirement Housing, All Party Parliamentary Group on 
Housing and Care for Older People, 2014, 
https://www.demos.co.uk/files/Demos_APPG_REPORT.pdf?1415895320 (accessed 24 Oct 
2017). 
19 PWC, Sizing up the situation: the advantages of downsizing, Hanover Housing, 2014.	  
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boost in the areas immediately surrounding retirement developments.20 
One person we spoke to in our focus groups put it like this: 

 

But that's quite the way forward, particularly if you live in an 
affluent area so the property that you had got very high in 
valuation – you move into and buy a retirement home, put money 
in the bank and live a higher quality life. 

Male, Leeds 

 

Improvements to health, social care and wellbeing, and 
associated cost savings 

There is also a substantial body of evidence which suggests that older 
people living in all types of retirement housing enjoy better health and 
wellbeing than those who do not. At the most basic level, owing to their 
specialist design, retirement properties reduce the likelihood of falls 
among older people (the biggest cause of emergency hospitalisation 
and broken hips) and the health complications of living in a cold home. 
Some of the most compelling studies include a three-year project by 
Aston University, which identified a reduction in unplanned hospital stays 
– from an average of 8–14 days for those not living in retirement 
properties to 1–2 for those who were.21 Similarly, in 2012 the Personal 
Social Services Research Unit found that older people living in adapted 
housing were 1.5 to 2.8 times less likely to fall in their home than those in 
unadapted surroundings.22 Cook et al found that tenants of one 
sheltered housing site who went to hospital stayed on average 8.2 days 
following an emergency admission,23 compared with 12.9 days among 
older people in general needs housing.24 This is because discharge can 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
20 Institute of Public Care, Local Area Economic Impact Assessment, 2014, 
https://www.mccarthyandstone.co.uk/documents/research%20and%20policy/eia%20re
port%20-%20mcs%20final%20july%202014.pdf/ (accessed 24 Oct 2017). 
21 Aston Research Centre for Healthy Ageing, ‘Better lives, health, future’, Jun 2015, 
https://www.extracare.org.uk/media/1168260/18239-brochure-210x210-166.pdf 
(accessed 24 Oct 2017). 
22 T Snell, J-L Fernandez and J Forder, Building a Business Case for Investing in Adaptive 
Technologies in England, Personal Social Services Research Unit, 2012, 
www.pssru.ac.uk/pub/dp2831.pdf (accessed 24 Oct 2017).  
23 G Cook et al, ‘Older UK sheltered housing tenants’ perceptions of well-being and their 
usage of hospital services’, Health and Social Care in the Community, 2016. 
24 National Audit Office, ‘Discharging older patients from hospital’, 2016, 
https://www.nao.org.uk/wp-content/uploads/2015/12/Discharging-older-patients-from-
hospital-Summary.pdf.	  	  
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be made more easily for those who live in appropriate housing and 
where follow-up care can readily be arranged on-site. 

Benefits are not simply related to physical health: Demos research found 
that only 49 per cent of over 55s compared with 85 per cent of people 
living in a retirement housing development felt a sense of community in 
their neighbourhood.25 It is unsurprising, then, that the International 
Longevity Centre (ILC) found that a retirement village resident 
experiences half the amount of loneliness (12.17 per cent) as those in the 
community (22.83 per cent).26 Research also shows that lonely people 
use health services more frequently than others. They are 1.8 times more 
likely to visit a GP, 1.6 times more likely to visit a hospital emergency 
department and 1.3 times more likely to experience an emergency 
admission than those who are not lonely,27 clearly demonstrating the link 
between reduced loneliness in older people and health and care 
savings.  

Drawing on such evidence, savings to the NHS and care systems 
generated by retirement developments have also been calculated by 
numerous robust studies. For example, research by Frontier Economics for 
the Homes and Communities Agency showed that for each person 
aged 60 or over who lives in a retirement property, £3,525 a year when 
updated to reflect inflation28 is saved by the NHS and local authorities in 
health and social care costs, thanks to some of the variables outlined 
above (eg reduced inpatient stays and emergency hospitalisations).29 
Similarly, a report by the Strategic Society Centre in 2016 suggests that a 
single new specialist retirement housing unit results in long term savings to 
the state of £9,700 in health and care needs and £18,600 in local 
authority social care entitlement.30 The aforementioned study by Aston 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
25 C Wood and J Salter, Building Companionship: How better design can combat 
loneliness in later life, McCarthy & Stone and Demos, 2016, https://www.demos.co.uk/wp-
content/uploads/2016/04/Building-Companionship-Report.pdf (accessed 24 Oct 2017).  
26 B Beach, Village Life, Independence, Loneliness and Quality of Life in Retirement 
Villages with Extra Care, International Longevity Centre – UK, 2015, 
https://www.housinglin.org.uk/_assets/Resources/Housing/OtherOrganisation/ILC-
UK_Village_Life_FINAL.pdf (accessed 24 Oct 2017).	  
27 L Fulton and B Jupp, Investing To Tackle Loneliness, Social Finance, 2015, 
www.socialfinance.org.uk/wp-
content/uploads/2015/06/Investing_to_Tackle_Loneliness.pdf.  
28 Financial benefits of investment in specialist housing for vulnerable and older people, 
HCA, 2010 figure updated for 2010-17 using CPI inflation to reach £3,525 a year 
https://www.frontier-economics.com/documents/2014/06/financial-benefits-of-
investment-frontier-report.pdf 
29 S Ota, Housing an Ageing Population (England), Commons briefing paper, 2015, 
http://researchbriefings.parliament.uk/ResearchBriefing/Summary/CBP-7423.  
30 J Lloyd, Valuing Retirement Housing: Exploring the economic effects of specialist 
housing for older people, Strategic Society Centre, 2016, 
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University found that there were considerable savings of £1,115 per 
person, per year, to the NHS when older people live in retirement 
housing, the equivalent of a spend reduction of 38 per cent.31  

 

Unlocking the supply of retirement housing  
 
In The Top of the Ladder, Demos suggested that increasing the supply of 
retirement housing was a ‘win–win–win’ for government – in that it eased 
pressure in the housing market, generating new and multiple moves; it 
helped tackle pensioner poverty and improved health in later life; and, 
critically, it could be achieved without significant financial outlay.32 This is 
because in the vast majority of cases, older people’s (not 
inconsiderable) housing equity would be used to buy retirement housing 
from one of the variety of current providers, from standard age-exclusive 
‘downsizer’ type housing through to retirement village or extra care 
apartments. So why is there such unmet demand in this market? Why is 
there so little supply of retirement housing to meet the potential number 
of buyers and compared with other comparable countries?  
 
The answer is complex, with a number of supply- and demand-side 
factors at play. On the one hand, the very features of retirement housing 
that make it well designed for older people and lead to the cost savings 
outlined above (eg large communal spaces, more lifts, technological 
features and accessible layouts) have the negative effect of making it 
uncompetitive in the land market. Capital outlay is high and revenue is 
often slow, as few older people buy off-plan but they want to see an 
entire development completed before they opt to buy. Many retirement 
housing providers (typically those building downsizer and retirement 
housing developments) must also meet the same planning obligations as 
general needs house builders, such as affordable housing or section 106 
contributions and the CIL, even though retirement housing clearly offers 
additional and distinct social value (we return to this point in chapter 3). 
Even builders of extra-care-style developments – which offer health and 
care facilities and services on site – are often subjected to the same 
charges as mainstream house builders, even though they ought to be 
classified as health institutions (C2 use class) and exempt from such 
charges. Our economic modelling (chapter 3) supports previous analysis 
in showing that when these factors are combined, and when meeting 
the local authority’s required affordable housing contribution, a 
conventional house builder can typically offer a landowner around 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
http://strategicsociety.org.uk/wp-content/uploads/2016/08/Valuing-Retirement-
Housing.pdf.  
31 Holland, C: Collaborative Research between Aston Research Centre for Healthy 
Ageing (ARCHA) and the ExtraCare Charitable Trust, 2015 
http://www.aston.ac.uk/EasySiteWeb/GatewayLink.aspx?alId=245545	  
32 Wood, The Top of the Ladder. 
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£600,000 more on a 0.4 hectare brownfield site in South East England 
than a retirement developer who wants to build a downsizer or 
retirement living development on the same site.  
 
In addition to the costs of land and development charges, many local 
authorities still lack a clear policy for retirement housing in their local 
housing plans, with some actively discouraging the building of such 
housing (perhaps believing that this would encourage more older 
people to move the area, creating a burden on local GPs; these 
misperceptions have been soundly refuted33) through denying planning 
permission. Recent analysis by Irwin Mitchell found that only 22 per cent 
of local authorities have an older person’s policy in their local plans.34 
However, the housing white paper has signalled this is likely to change 
imminently (see box 2). 
 
House builders regularly engage in appeal processes regarding refused 
planning permission, excessive charges levied on them, and other 
obstacles to development. While often successful, the costs, delays and 
uncertainty for investors of such an approach further dampens supply.  
 
Yet there are also constraints on the demand side. While it has been 
shown that a significant proportion of older people would be interested 
in moving into a retirement property, those wanting to move can be 
readily put off by the prospect of the practical, emotional and financial 
strain of moving in later life, while retirement housing continues to be 
poorly understood by the public and suffers from being associated with 
residential care. 
 
This report 
 
In this report we do not seek to make a detailed case for the need for 
more retirement housing based on its considerable social value or its 
beneficial impact on the housing market. Beyond the brief recap in the 
introduction, we feel it is unnecessary to revisit these arguments simply 
because so much compelling research has already been published in 
this field. The need for more retirement housing of all types is 
undisputable, the benefits cannot be contested, and the constraints to 
supply and demand have been thoroughly evidenced. For those 
unfamiliar with these wider issues, we recommend Valuing Retirement 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
33 Ibid. 
34 K Roberts, ‘Two thirds of local authorities failing to prioritise housing for older people in 
local plans’, Irwin Mitchell, 24 Jul 2017, 
www.irwinmitchell.com/newsandmedia/2017/july/two-thirds-of-local-authorities-failing-to-
prioritise-housing-for-older-people-jq-25948 (accessed  24 Oct 2017).	  
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Housing (2016), Housing Markets and Independence in Old Age (2011) 
and of course The Top of the Ladder (2013) as good summaries.35 
 
The purpose of this paper is to respond directly to the housing white 
paper’s call for greater dialogue between the housing sector and 
government policy makers to work out exactly how to ensure demand 
remains healthy, and to improve the supply of retirement housing in 
response to that demand. We recognise that now is the time genuine 
progress might be made – the government has indicated its intention to 
issue new planning guidance placing clearer expectations on local 
authorities to plan how they will meet the housing needs of older people, 
review and reform the current tax system, and take some other 
significant steps, outlined in box 2. These each present opportunities to 
reform a section of the housing market that is very clearly unbalanced 
and undersupplied. 
 

 
 

Box 2 Recent policy developments 
   
There have been three recent policy developments: 
 

▪ Introduction of new national planning guidance In the housing white 
paper, the government proposed to ‘strengthen national policy so that 
local planning authorities are expected to have clear policies for 
addressing the housing requirements of groups with particular needs, such 
as older and disabled people’.36  The Department for Communities and 
Local Government is in the process of producing a guidance note that will 
outline expectations of local government in this regard. 	  

▪ Proposed replacement of the CIL and section 106 system with a new 
development tax, the Local Infrastructure Tariff (LIT) An independent CIL 
review group made up of sector experts was established in 2015 to assess 
the extent to which the CIL does or can provide an effective mechanism 
for funding infrastructure, and to recommend changes that would improve 
its operation in support of the government’s wider housing and growth 
objectives. The group reported in 2016, recommending that local 
authorities should set a low level LIT, which would apply to all development 
(with virtually no exceptions). The LIT would be calculated using a national 
formula based on local market value set at a rate of £ per square metre. 
Larger developments, which require direct mitigation to make them 
acceptable in planning terms or very specific major infrastructure on or 
close by the development, would be subject to an additional section 106 
charge. Under the new system, local authorities would lose discretion over 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
35 Lloyd, Valuing Retirement Housing; Ball et al, Housing Markets and Independence in 
Old Age; Wood, The Top of the Ladder. 
36	  DCLG, Fixing Our Broken Housing Market.	  
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the rate of the LIT and their power to exempt developments, with the aim 
of making the system less haphazard and arbitrary. 	  

▪ For the first time it is official policy to review demand-side incentives In the 
housing white paper the government recognised that enabling older 
people to ‘move at the right time and in the right way could also help their 
quality of life at the same time as freeing up more homes for other 
buyers’.37  It committed to exploring the barriers that prevent older people 
from moving further and to identifying sustainable solutions through 
consultation with the sector. This report has been prepared as part of this 
commitment. 	  

 

 
Reflecting on these three areas of policy development, it seems that the 
first (the issuing of new national guidance to inform local plans) is the 
most advanced, with work under way and new guidance imminent, 
although no date has yet been set for publication. We look forward to 
this new guidance – and hope it will be implemented as a matter of 
urgency to resolve a major constraint on the supply of retirement 
developments of all types, as currently only around a fifth of local 
authorities have any older people’s policy set out in their plans,38 and 
many ignore or actively discourage older people’s housing. 
 
This paper seeks to contribute to the second and third policy areas 
outlined in box 2 – as these remain live policy debates and are some 
way from implementation. We focus on:39 
 
 

▪ the exact combination of incentives that are needed to help 
overcome the range of demand-side factors (practical, 
emotional and financial) that older people report when 
explaining their reservations about moving into retirement housing	  

▪ the way the current charges associated with section 106 
affordable housing contributions and the CIL could be reformed 
and replaced with a charging scheme which levels the playing 
field – enabling retirement developers to build viable schemes on 
land that is currently beyond their reach and unlocking much 
needed supply	  

 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
37	  Ibid.	  
38	  Knight Frank, ‘Retirement housing 2016’.	  
39 Research for this project took place between July and September 2017. Our 
methodology is outlined in appendix 1. 
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This report is structured as follows: 
 
 

▪ Chapter 2 outlines a range of demand-side incentives that could 
encourage older people to move to retirement housing of all 
types. These include incentives designed to address the financial, 
practical and emotional barriers that prevent some older people 
from moving into retirement housing even when they would like 
to. The chapter presents insights from focus groups with older 
people in order to set out the advantages and disadvantages of 
each incentive, and concludes with a suggestion of which 
combination of incentives would make the biggest difference in 
supporting older people to make the move.	  

▪ Chapter 3 presents new economic modelling setting out the 
impact of existing section 106 and CIL charges on different types 
of retirement development as outlined in box 1, comparing this 
with other forms of housing and retail developments before 
considering alternative charging structures. 	  

▪ Chapter 4 draws together our conclusions from demand and 
supply incentives and makes a number of recommendations to 
government and other stakeholders based on our findings.	  

 

2 SUPPORTING OLDER PEOPLE TO MOVE TO RETIREMENT 

DEVELOPMENTS  

This chapter explores the advantages and disadvantages of a range of 
possible incentives to encourage more older people to consider 
retirement housing as an option, and supporting those already keen to 
move in do so. We consider: 

 
▪ financial incentives	  
▪ measures to address practical barriers	  
▪ measures to address emotional barriers	  

 
 

Financial incentives 
 
Financial incentives of varying types are frequently discussed in policy 
circles. The focus groups we hosted (see appendix 1 for further details) 
with older people show that this is for a good reason, as many of those 
living in general needs housing raised (unprompted) the issue of financial 
barriers to moving – indeed, in one of the groups, every participant said 
that financial incentives (rather than practical or emotional incentives) 
would play the biggest part in their decision on whether or not to 
downsize or move into a retirement property.	  	  
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Our research focused on three types of financial incentive: stamp duty 
exemption or deferral, a lowered ‘care cap’ (see explanation below) 
and an equity loan offer. The sector experts we interviewed (see 
appendix 1 for a list of experts) emphasised that the financial incentives 
used would need to be adapted over time to reflect older people’s 
changing circumstances – for example, as more people begin to retire 
with a mortgage, having the option to transfer the mortgage to a 
retirement housing property or using other forms of equity loan could be 
an effective incentive in the future. 
 

Option 1 Stamp duty exemption 

People who move property incur a range of transaction costs, such as 
surveyor fees, solicitor fees and stamp duty. These costs can quickly add 
up – indeed, the average cost of moving is almost £11,000 in the UK, and 
over £31,000 in London.40 The scale of the costs involved may put off 
older people from moving, or prevent those who simply cannot afford it 
from doing so. Paying stamp duty may be a particular problem for older 
people who are asset rich but cash poor – this group may find 
themselves unable to afford to pay stamp duty when they are required 
to pay it, before the sale of their current property completes, even 
though they would be able to pay for it after making the move. 

The government could therefore offer a one-time exemption for older 
people who move into retirement housing. There are several advantages 
to this measure. First, if enough older people moved, the exemption 
would deliver a net benefit to the Treasury, more than paying for itself, 
because of the additional transactions generated further down the 
property ladder, which would not have otherwise occurred and on 
which stamp duty would be levied as usual. Modelling by the Institute of 
Public Care shows that if the numbers of older people moving increased 
by 10 per cent in response to being exempted from stamp duty, the net 
benefit to the Treasury would be £186 million, while a 20 per cent 
increase would bring a net benefit of £353 million and a 30 per cent 
increase would bring a net benefit of £730 million.41 A survey by 
McCarthy & Stone in 2017 38 per cent of older people stating they would 
consider downsizing now, but this rose to 48 per cent if a stamp duty 
exemption was on offer.42 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
40 McCarthy & Stone, Stamp Duty and Housing for Older People, Oxford Brookes 
University, 2016, 
https://ipc.brookes.ac.uk/publications/IPC%20Stamp%20Duty%20and%20Housing%20for%
20Older%20People.pdf (accessed 24 Oct 2017).  
41 Ibid. 
42 McCarthy & Stone, ‘Downsizing exodus’. 
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Second, it would also send a clear signal from the government to older 
people that downsizing is a sensible step and that it supports those who 
choose to make the move. Participants in our focus group conceived a 
possible exemption in transactional terms, suggesting that the 
government ‘ought to do it because you are releasing your home to 
other people who can buy so there are more properties available’ 
(female, Birmingham). As suggested in previous Demos research,43 this 
measure may help to rid downsizing and retirement housing of their 
associations with old age or frailty – a barrier we discuss further in the 
section on emotional incentives.  

However, some older people in our focus groups were not convinced 
that a reduction in stamp duty would persuade them to move. These are 
two typical comments:  

 

 

I don't think it would make any difference between the two 
houses, well the two flats I was going for. I'd go for the one [that] 
really had [the] most convenient location for me. 

Female, Birmingham 

 

 

It would be a bonus but wouldn’t make any difference. 

Male, London 

 

If the policy did not result in sufficient numbers of older people 
downsizing, the Treasury could experience a net loss: according to 
modelling by the Institute of Public Care, if the exemption resulted in 5 
per cent more older people moving then the Treasury would lose £90 
million, and if just 1 per cent more older people moved the loss would 
amount to over £300 million,44 though there would be social gains by 
encouraging people to downsize. Another potential risk of this policy is 
that while the exemption would likely prove popular among older 
people, the general public as a whole may not support younger people 
and families paying stamp duty and older people not, as the latter group 
is typically much wealthier than the former one. Indeed, while the 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
43 Wood, The Affordability of Retirement Housing.	  	  
44 McCarthy & Stone, Stamp Duty and Housing for Older People. 
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majority of the participants in our focus groups felt the policy would be 
justified, some perceived it to be unfair. In the words of one of our 
participants: ‘What about the aspirational young people who want to 
get a deposit together?’ (male, London). 

Out of all the possible incentives that could be introduced, stamp duty 
exemption is perhaps the most frequently suggested – it was mooted for 
inclusion in the housing white paper released in February 2017, although 
it did not feature in the final publication. Nonetheless, it might be wise to 
proceed with caution (at least at first) on such a measure – while the 
polling on this subject is encouraging, we do not know for sure how 
sensitive older buyers (and our housing market generally) is to stamp duty 
exemptions. We might start then by making the exemption only 
applicable to less wealthy older people, such as those living in properties 
valued below £250,000 (as previously suggested by the APPG on Housing 
and Care),45 or those receiving Pension Credit (as proposed by the 
Chartered Institute of Housing46). It could also be piloted in particular 
regions at first to assess the impact on local housing markets. 

The exemption could then be progressively levied above the threshold – 
for example, a 1 per cent stamp duty for homes worth between £250,000 
and 500,000 and if these prove effective, then a 5 per cent duty for 
homes worth more than £500,000. Not only would this policy be less risky 
to the Treasury than an immediate or blanket exemption, but it may also 
help make it more publicly acceptable.	  	  

There is also much to be said for directing the extra revenue generated 
by a stamp duty exemption (whether for all older people or just those in 
lower value properties) into reducing stamp duty rates for people of all 
ages, or increasing the threshold at which people are currently exempt. 
In other words, the increased volume of house moves spurred on by an 
older people’s exemption could allow for lower rates across the board, 
without the Treasury losing revenue. This would certainly tackle the public 
acceptability of such a policy. Box 3 explains how this works in Victoria, 
Australia.	   

 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
45 Wood, The Affordability of Retirement Housing.  
46 Chartered Institute of Housing, ‘Remove stamp duty to help older people downsize 
says CIH’, 21 Feb 2014, www.cih.org/news-
article/display/vpathDCR/templatedata/cih/news-
article/data/Remove_stamp_duty_to_help_older_people_downsize_says_CIH (accessed 
24 Oct 2017).	  
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Box 3 Victorian pensioner Stamp Duty concession47 
 
Most states in Australia have stamp duty exemptions for first time buyers, but in 
Victoria the offer is open to older people too. Eligibility is based not on the value of 
one’s current home, but on having health or other pensioner concession cards, 
which in turn have income based eligibility requirements – making this exemption 
available primarily for lower income older people. Older people can receive the 
following stamp duty concessions – the banding of which would benefit those at 
the lower value end of the housing chain, or those downsizing into the lowest 
value (perhaps therefore the smallest) homes. 
These are the bands: 
 

▪ under AU$330,000 = exempt from stamp duty	  
▪ between AU$330,000 and AU$750,000 = part concession	  
▪ over AU$750,000 = no concession	  

 

 

Option 2 Extending Help to Buy  

The government’s Help to Buy scheme, and in particular the equity loan 
element (which enables people to borrow up to 40 per cent of the 
purchase price of their property to fill the gap between the purchase 
price and the maximum loan they can obtain) has had a huge impact 
on the mainstream housing market – one in three new build houses 
outside London were bought with the aid of an equity loan, and 
between 2013 and the end of 2016 over 100,000 equity loans were taken 
out (81 per cent of those who did so were first time buyers), totalling 
nearly £5 billion.48 It has been extended on several occasions as a key 
plank in successive Conservative governments’ policies to boost housing 
supply.  

As the APPG on Housing and Care recommended in the 2014 report The 
Affordability of Retirement Housing,49 there is a valid case to be made to 
extend Help to Buy to older people who face a similar ‘affordability gap’ 
as first time buyers: some older people may wish to move into retirement 
housing, but the amount they sell their home for may fall short of the cost 
of retirement properties (which are often in better locations and built to 
the latest design standards) in their local area. The APPG concluded that 
they saw  

 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
47 State Revenue Office, Victoria, ‘Pensioner duty exemption or concession’, 2017, 
www.sro.vic.gov.au/pensioner-duty-exemptions-or-concessions (accessed 24 Oct 2017). 
48 D Wainwright, ‘Help to Buy scheme's impact revealed’, BBC News, 15 Feb 2017, 
www.bbc.co.uk/news/uk-england-38330552 (accessed 18 Oct 2017). 
49 Wood, The Affordability of Retirement Housing.	  
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no reason why the Help to Buy facility… on the same favourable 
terms, might not be targeted more directly at older people… to 
kick-start an enlarged house building programme for older 
downsizers... The difficulties older people encounter in accessing 
mortgage lending, even when they can afford the repayments, 
excludes many older people from moving.50 

 

This could certainly help many older people on the ‘cusp’ of affordability 
(those whose own homes fall just short of the purchase price of a 
retirement property) to be able to move to more appropriate housing, 
and could therefore stimulate the retirement housing market in areas 
where not much is currently being built – the same APPG report 
commented on a North–South split in the retirement properties available 
for rent rather than for sale, and cited developers who had given expert 
evidence saying that it was economically unviable to build in some 
areas. In areas where older people have smaller amounts of housing 
equity, an equity loan option could encourage many more older people 
planning to buy and the subsequent spread of retirement housing 
options – and with it the benefits to older people’s health and wellbeing, 
and a boost to entire local housing markets.  

This policy would come at a cost – but there is no reason to think this 
would not have the same impact on the retirement housing market as 
Help to Buy has had on the mainstream housing market, where the cost 
is viewed as entirely justified. A boost of new build at any point in the 
housing chain is of benefit to the UK given the extent of the shortages we 
face, but the case to target such stimulus at the top of the ladder 
cannot be disputed: there is clear evidence of unmet demand and 
significant latent interest among older people, and for every older 
person who is able to move into retirement housing thanks to an equity 
loan, there will be a domino effect of moves as they vacate their family-
sized property. Evidence suggests these chains usually end in a first time 
buyer being able to move into a vacated property – helping ‘generation 
rent’ and reinforcing the government’s objective of the original Help to 
Buy policy.51  

Option 3 A lower cap on care costs 

An overhaul of the care system is on the horizon. Local authorities are 
struggling to cope with an ageing population, with greater levels of 
social care need than ever before. In his influential 2011 report, Andrew 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
50 Ibid. 
51 Housing LIN, ‘The positive impact on the housing chain of moving into retirement 
housing in later life’, 2017. 
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Dilnot suggested a cap on care costs – a limit on an individual’s 
spending – such that when a person reaches the cap amount the state 
covers all remaining care costs.52 Dilnot had suggested a cap of £35,000, 
but a £75,000 cap was pledged by the Cameron government and 
nevertheless postponed ahead of its introduction. The policy is being 
reviewed under May’s leadership following scrutiny of the policy during 
the 2017 general election, however an anonymous ‘senior government 
source’ told the Daily Mail in October 2017 that the cap policy was likely 
to be postponed for several years, with the government looking at care 
insurance options instead. A green paper is said to have been delayed 
until summer 2018.53  

One option is that if a care cap is indeed introduced in the longer term, 
then people who move into retirement developments could have their 
care costs capped at a lower level – if they need care they would not 
have to pay as much out of their own pocket before the state stepped 
in to foot the bill. Alternatively, should a state authorised ‘care insurance’ 
model be developed, those who move into retirement developments 
could have their contributions reduced. Both of these measures would 
be justified by the proven inverse relationship between the use of all 
forms of retirement housing and the need for social care. As discussed in 
the introduction and further in chapter 3, retirement housing has been 
shown to reduce a person’s health and social care needs. For example, 
people living in retirement housing are less likely to have accidents (such 
as falls) in the home, they experience fewer unplanned hospital 
admissions and are able to return home more quickly from any 
unplanned stays than older people in mainstream housing. Ultimately this 
delays their possible need for residential care, and for every year a 
person postpones moving into residential care the state saves on 
average £28,080.54  

Older people could be incentivised to move, and rewarded for moving, 
into retirement housing by being given a lower care cap or insurance 
premium than the rest of the pensioner population. As with a stamp duty 
exemption, a lowered care cap or insurance premium for people who 
move to retirement housing is a policy that could pay for itself. Chapter 1 
sets out some of the findings from various studies quantifying the health 
and care savings associated with different types of retirement 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
52 A Dilnot, Fairer Care Funding: The report of the Commission on Funding of Care and 
Support, 2011. 
53 D Martin and J Groves, ‘Tories ditch plan to cap care home fees by 2020: scandal of 
bills eating into inheritance to continue as policy is officially abandoned’, Mail Online, 8 
Oct 2017, www.dailymail.co.uk/news/article-4961110/Tories-ditch-plan-cap-care-home-
fees-2020.html (accessed 18 Oct 2017). 
54 Wood, The Top of the Ladder. 
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development. The Frontier Economics study on retirement housing 
estimates that £3,525 is saved per year to the care system for each 
person living in this type of development.55 A reduction of an older 
person’s cap of say £10,000 – clawed back by less than three years of an 
older person living in retirement housing – seems entirely feasible. 

However, research has shown that there is strikingly low public awareness 
of the likelihood of needing care in older age, of the potential costs of 
that care, and of the division of responsibility for meeting those costs 
between the state and the individual.56 Over 40 per cent of respondents 
to a Demos survey of the general public in August 2017 believed that if 
they needed care in the future that it would be free, or did not know if it 
would be free or not – despite the significant coverage the issue gained 
this summer as part of the coverage of the Conservative government’s 
controversial manifesto election pledge. Unless there is a significant 
increase in the levels of awareness of the likelihood of needing care and 
scale of the payments one might have to make, these measures will not 
encourage many people to make the move into retirement housing. We 
return to the issue of advice, information and general awareness raising 
among the older population in the following section. 

Measures to address practical barriers to moving 
 
Although they are less frequently discussed in existing research and in 
policy circles, practical barriers often play a significant role in preventing 
older people from moving. Many people consider moving house to be 
one of life’s most stressful events. The practical process of selling one’s 
current home, clearing out unwanted items, dealing with utility 
companies and making the move can be physically and mentally 
exhausting. Moving to a new house can be particularly demanding for 
older people, who may have to deal with a vast amount of possessions, 
might not be in good health and may lack family and friends to help 
them.57 One participant in our focus groups who lived in mainstream 
housing said that his wife was already worried about what would 
happen if he died and she needed to move. In polling conducted for 
The Top of the Ladder, we found this practical barrier to moving became 
more significant as the respondent aged – suggesting the basic physical 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
55 Financial benefits of investment in specialist housing for vulnerable and older people, 
HCA, 2010 figure updated for 2010-17 using CPI inflation to reach £3,525 a year 
https://www.frontier-economics.com/documents/2014/06/financial-benefits-of-
investment-frontier-report.pdf	  
56 L Mayhew and D O'Leary, Unlocking The Potential, Demos, 2014, 
https://www.demos.co.uk/files/Unlocking_potential_-_web.pdf?1393180449 (accessed 18 
Oct 2017). 
57 Wood, The Top of the Ladder. 
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exertion of moving property was a major stumbling block. In that polling, 
the main reasons why people felt it would be difficult to move were as 
follows:  

▪ The process of packing up all my belongings would be too stressful 
(50 per cent).	  

▪ It would be too expensive (45 per cent).	  
▪ I would find it physically difficult (29 per cent).	  
▪ There are no suitable properties available (26 per cent).	  

 

Physical difficulty and stress of moving were highlighted more by older 
people, while expense was highlighted more by younger people. The 
process of packing and moving seemed to put people off the idea the 
most, with 63 per cent of people who would not choose to move 
highlighting this as a barrier, compared with only 41 per cent of people 
who would consider moving.58 Comments in our focus groups echoed 
these sentiments:  

 

We might all be able to do a move now but in another five or ten 
years... Things then start, what appears to be easy now will 
become difficult. 

Female, London 

 

 

Option 1 Practical assistance with the selling and moving process 

Retirement housing providers could offer practical assistance with the 
moving process to those moving in, at low or no cost. This package 
could include help with ‘rightsizing’ (choosing what to keep and what to 
dispose of in the downsizing process), arranging disposal of unwanted 
items, a packing and unpacking service, help connecting utilities and 
even overseeing the sale of the current home.  

Many developers – such as Renaissance Retirement, PegasusLife, 
Churchill Retirement Living and McCarthy & Stone – already offer a free 
of charge moving service for every customer buying one of their new 
homes, offering assistance with packing, removals, delivery and 
unpacking.59 Parallels can be seen in many other industries – such as 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
58 Ibid	  
59 McCarthy & Stone, ‘Moving home is easier with Smooth Move’, 2017, 
https://www.mccarthyandstone.co.uk/how-we-help/smooth-move/ (accessed 24 Oct 
2017); Renaissance Retirement, ‘SmoothMove – free national moving service, 2017, 
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banks and utility companies who help arrange the transfer of accounts 
and oversee the administrative side of swapping providers for new 
customers. It seems entirely logical for retirement housing staff, with 
considerable experience of the practical and administrative 
practicalities of moving home, to offer an assistance package to 
prospective customers as another way to encourage them to purchase 
a new home. 

Practical assistance could also reduce the financial burden of moving. 
As discussed in the previous section, moving can be costly – solicitor’s 
and estate agent’s fees, removals services, stamp duty and so on quickly 
add up, so people on lower incomes can be put off simply by the costs 
involved. Indeed, one participant in our research who had made the 
move into retirement housing said that he had paid £45 an hour for two 
people to help him decide what to keep and what to dispose of when 
he downsized, but not everyone can afford these services. By offering 
them as part of the purchase of a property, older people would no 
longer be put off by all of the small one-off costs – which may not be 
unaffordable per se, but which contribute to their reluctance to move. 

 

Box 4 What older people would most like help with if they moved into a retirement 
property 
 
Older people in our focus groups were asked to consider what they would most like 
help with if they moved into a retirement property. In order of importance, these 
were:  
 
1 Packing and unpacking: 
 

I would want help packing 
  

Male, Birmingham 
 
 
2 Notifying energy suppliers and other utility companies: 
 

They can write to everyone who needs writing to ‘cause that is just most 
people continuing to live in the same place because they just cannot face 
the thought of, even begin to face the thought of, moving. 
 

Female, London 
 
3 Rightsizing (decluttering, helping to choose what to keep and what to get rid 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
https://www.renaissancegroup.co.uk/smooth-move-making-your-move-easy (accessed 
24 Oct 2017). 
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of): 
 

I wouldn't want to take everything with me, I'd want it sorted and it would 
only be me who would want to sort it. I don't want any pressure. 
 

Male, Leeds 
 
4 Selling current property:  
 
           I think that the buying and selling is not so bad because you got time on that 
but the physical thing of going from A to B is worse.  
 
                                                                                                                     Female, London 
 
Two other activities that appealed to some were cleaning of the property after the 
move and arranging disposal of unwanted items. 
 
Flexibility is key to making the most of this incentive. Our evidence shows that 
people’s preferences regarding what they would want assistance with varies 
enormously, although a packing and unpacking service and assistance with 
notifying energy suppliers, banks and others were found to have the widest appeal 
(see box 4). Developers could offer a wide range of assistance, allowing people to 
opt in and out of different elements according to their preferences. More thought 
could be given to practical help that would incentivise the younger old to move (or 
be less concerned by the physical process of moving), as well as the older old. 
  

Boxes 5–7 give some examples of practical assistance offered by some 
developers. 
 

Box 5 An example of practical assistance already offered – Churchill Retirement 
Living 
 
Churchill offers a range of services, some free and some at a cost. 
Move With Ease 
This is a removals service offering a range of options, including: 
 

▪ a packing and unpacking service 	  
▪ a personal move coordinator 
▪ guidance on rightsizing 
▪ support on moving day 

 
Selling Made Easy 
Through this service Churchill can take charge of liaising with estate agents on 
behalf of the customer, aiming to achieve a sale on the existing property in six 
weeks by ensuring that it is well marketed and that viewings are arranged as 
quickly as possible. It also offers £2,000 towards the estate agent's fees, £500 
towards the solicitor's fees and a free energy performance certificate. 
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Home Exchange 
Churchill provides this service as an alternative to selling the current property on 
the open market. Churchill obtains independent valuations of the property and 
makes the customer an offer based on them. The customer therefore has a 
guaranteed buyer, there is no possibility of buyer withdrawal and the estate 
agent’s fees are eliminated, although the offer made is below market value. 
 

	  
 

Box 6 An example of practical assistance already offered – Renaissance 
Retirement SmoothMove 
 
Renaissance offers the complementary removals package SmoothMove for 
everyone who purchases one of their apartments. It includes: 
 

▪ assisting in organising and planning the move	  
▪ helping to de-clutter, under their guidance, the individual's current home 
▪ planning and organising furniture removal, including ensuring it will fit in the 

new property 
▪ changing addresses and utility providers 
▪ planning travel arrangements, including booking overnight stay in the 

retirement community’s guest suite if necessary 
▪ unpacking, putting away belongings, making the bed, setting up the TV, 

putting clothes in wardrobes and unpacking the kitchenware and food 
stuffs 
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Box 7 An example of practical assistance already offered – PegasusLife 
 
PegasusLife offers a removals service – House to Home – which includes packing 
and unpacking, de-cluttering and so on. They also offer two additional services 
designed to help older people sell their homes: 
 

▪ The scheme Assisted Move, in conjunction with Savills, whereby Savills 
arranges an independent appraisal of the purchaser’s property along with 
their own market research and pricing recommendations and provide 
purchasers with a comprehensive report. Once agreed, Savills appoints two 
estate agents to market the property and get the best price possible.	  

▪ The scheme Home Exchange, which allows people to sell their current 
properties without putting the house on the open market. PegasusLife’s 
partner PXP contacts the seller, values the property and carries out local 
market research, and then makes an offer. If the older person decides to 
accept the offer there is no chain, but a guaranteed buyer and 
completion date, and a saving on estate agent fees. 

 
	  
	  

 

 

Option 2 Information, advice and raising awareness 

General awareness raising	  
	  
Awareness and understanding of retirement housing in the UK is low, with 
different terminology used (eg retirement homes, sheltered or warden 
assisted housing) and often conflation between these and residential 
care (care homes). At the start of our focus groups with older people 
living in mainstream housing, we asked participants to rate their 
knowledge of retirement housing out of 5, where 0 indicated that they 
knew nothing about it and 5 indicated that they thought they were well 
informed about it. Of 22 participants 10 gave scores of 0/5 or 1/5, and 
only 4 out of 22 rated their knowledge at 4/5 or 5/5. Furthermore, many 
people downgraded their scores once the Demos researcher explained 
the concept of retirement housing, as they realised that they had been 
mistaken about what it was (eg some thought that retirement housing 
was another term for residential care). 

However, evidence suggests that with better understanding comes more 
positive views of this type of housing, and interest in it as an option for the 
future. In two of our three focus groups with people not living in 
retirement housing, the number who said they would consider moving 
into it increased over the course of the discussion (and in the third the 
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number stayed the same). One participant commented in the middle of 
a discussion: 

  

 
Can I just say this – it’s definitely not for me now, but I'm definitely 
going to go and find out how much these places cost… I want to 
have a figure in my head. 
 
  

Male, Leeds 
 
 
To boost the currently limited understanding of retirement housing 
options, the government needs to consider seriously the role of housing 
within wider pensions and financial planning. With the forthcoming care 
green paper, there may well be a new care funding settlement on the 
horizon –which would likely require most older people to pay for most of 
their care up to an upper limit. This requires substantial investment by the 
government in awareness raising and an up-scaling of advice services, 
so that older people can prepare financially for paying for their care in 
later life. Housing options need to be a central feature of this advice. 
Options to enable people to pay for care include care insurance and 
equity release products, and the possibility of downsizing in some way. 
Indeed, forthcoming polling by Demos has found that when asked ‘how 
would you pay for care in later life?’ downsizing was the single most 
popular option, chosen by 30 per cent of respondents.60 We know, 
however, that only a fraction of this number ever do downsize (whether 
into a retirement development or not) so this avenue to pay for care in 
later life is closed off to them. When promoting pensions and care cost 
planning, the government needs to recognise the vital role of housing 
assets in supporting retirement costs. Equity release will go some way to 
unlocking this capital, but is not for everyone. Standard housing advice – 
options for downsizing and retirement housing – will be just as, if not 
more, important as a form of financial advice in later life. 

Housing developers also can do their part. Specialist housing needs to 
become more visible in general: local authorities, mainstream estate 
agencies, even aspirational lifestyle magazines and television shows 
could all give retirement developments greater prominence in the public 
psyche. With this in mind, retirement developers could enhance their links 
with and ‘visibility’ among local communities and professionals who 
come into contact with older people. For example, before a new 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
60 S Vibert and C Wood, A Good Retirement, Demos, 2017 (forthcoming). 
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development opens the developer could hold an open evening for local 
stakeholders and professionals – including mainstream estate agents, 
local councillors, advice centres, relevant local charity branches (eg 
Age UK), GPs, health and social care commissioners, and more – so that 
this wide range of professionals have a better understanding of what the 
development is and what it offers in the local community. Guided tours 
for older people, and opportunities to use a development’s facilities, are 
two further more direct ways of using word of mouth to spread 
awareness of what developments have to offer – we consider these 
further in the following section. 

Providers could also develop a briefing document that explains 
retirement housing for professionals who advise older people. This sort of 
document has been produced by Churchill Retirement Living for 
planning and development professionals, and has been well received.61 
A version that included an explanation of all forms of retirement 
development (the Churchill report focuses mainly on retirement housing, 
rather than downsizer, extra care or village developments) for 
mainstream estate agents and older people’s advice services would be 
a valuable addition. 

With greater familiarity with retirement housing, local stakeholders and 
professionals would be able to speak more confidently about it to older 
people who might not have otherwise considered it. For example, when 
an older person is considering a move and has their house valued, their 
estate agent would be more aware of retirement homes up for sale or 
rent in the area. Similarly, equity release providers (who are required to 
promote alternatives to their products) could discuss the merits of 
downsizing into different types of retirement development versus equity 
release. The aim would not be to encourage stakeholders and 
professionals to promote retirement housing per se, but simply to enable 
them to have a conversation about it – something currently prevented 
by lack of awareness. 

There is potential for simple awareness raising to widen considerably the 
pool of people interested in retirement housing. Elevating its status, 
breaking associations with loss of independence and old age, and 
making it something to aspire to are all elements of a shift in public 
thinking, which is desperately needed. Information and guidance about 
how to choose a retirement property, its terminology and so on of course 
add value, but it is important also that not just niche groups but all older 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
61 S Clark, Retirement Living Explained: A guide for planning and design professionals, 
Churchill Retirement Living, 2017, 
https://www.churchillretirement.co.uk/assets/Retirement-Living-Explained-Planning-
Report-web.pdf (accessed 24 Oct 2017). 
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people consider the possibility of moving into specialist retirement 
property in later life. 

Unfortunately, awareness raising is no simple task. Without significant 
investment and/or government support, it is a gradual and piecemeal 
process, relying on the cumulative impact of a range of small-scale, 
often local activities. In the immediate term, developers can do their 
part by encouraging a ‘porous’ and ‘visible’ relationship with their 
communities – inviting everyone from estate agents to financial advisers 
and GPs into developments, as well as making development facilities 
accessible to older people living in the community (as we explain 
below). 

Tackling perceptions of service charges 

Older people considering a move into retirement housing are sometimes 
dissuaded by the prospect of service charges, which are used to pay for 
buildings insurance, maintenance and cleaning of communal areas and 
grounds, and any extra services provided (eg support staff on site). 
Service charges are not unique to retirement developments, but they 
are typically higher than in mainstream housing as communal areas and 
grounds are more extensive and additional services are provided (extra-
care-type developments have particularly high service charges). 

Older people who would be motivated to move into retirement housing 
partly to free up cash may consider it self-defeating if they then have to 
pay a significant amount of this cash back each week or month in 
service charges – more than one participant in our focus group likened 
them to ‘having another mortgage’. 

However, evidence shows that these charges are consistently lower than 
the equivalent heating and upkeep of an average older person’s home 
and garden (box 8). It is vital to disseminate this information, be 
transparent about what service charges are used for, and demonstrate 
value for money in a range of accessible ways (eg using cost 
calculators) in order to tackle misconceptions about service charges 
and to encourage more older people to move to retirement housing. For 
example, McCarthy & Stone has a ‘budget planner’, which identifies 
everyday costs covered by service charges and allows potential 
customers to fill in their other costs to make like for like comparisons. The 
company also has a list of items included in service charges and 
explanatory videos to give people a clearer idea of how service charges 
work.62	  

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
62 McCarthy & Stone, ‘What’s included in your service charge’, 2017, 
https://www.mccarthyandstone.co.uk/how-we-help/service-charge/ (accessed 24 Oct 
2017).  
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Savings rose to £3,930 a year if the previous property had a mortgage of £200 per 
month. Savings rose further to £5,795 per year if the downsizer was moving from a 
privately rented three-bedroom house to a rented two-bedroom Hanover 
property. 
 
 
 
Developers need to make the information presented in box 8 far more widely 
known – a concerted effort needs to be made to show potential customers that 
developers are transparent on this issue and that the numbers speak for 
themselves: people who downsize reduce (often radically) the maintenance and 
utility costs they would otherwise be spending on the upkeep of their mainstream 
family homes, and that the care packages offered by housing with care 
developers are good value thanks to economies of scale that can be achieved.  
Engaging more fully with older people on the issue of service charges is likely to 
reap significant rewards. Our focus groups show that when asked to weigh up a 
move into retirement housing, people are more put off by service charges than 
they are attracted to a stamp duty exemption. Misconceptions and suspicion can 
be combated through transparency and openness about how charges work and 
what they cover. 
 

But there was bad press about this recently, wasn't [there], about what you 
pay for. 
 
  

Male, London 
 

If this sort of information was combined with the outreach measures outlined 
above, it could have a big impact. Developers could also work with independent 
and trusted advice services (such as First Stop, Citizen’s Advice or even Which?) in 
designing an information sheet or cost savings calculator regarding service 
charges to disseminate this information more widely. See box 9. 
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Box 9 Information and advice that is helpful to older people 
 
These are the kinds of information and advice our research suggested would be 
helpful to older people: 
 

▪ a summary of what retirement housing is, its advantages and 
disadvantages, and a guide to the terminology used	  

▪ a discussion of service charges, as perceptions of service charges are a big 
concern for many older people, and widely considered to offer poor value 
for money; service providers should state clearly why service charges are 
typically higher in retirement housing than mainstream housing, for example 
setting out what additional services are provided, break them down clearly 
and justify them so that people can judge for themselves whether or not 
they provide value for money	  

▪ factors to consider when deciding whether or not retirement housing is right 
for them, including financial and care-related considerations, including 
information on the benefits that can be used to make retirement housing 
more affordable (eg Pension Credit, which is frequently under-claimed)	  

▪ personalised assistance in picking the correct property	  
 
 

 

Measures to address psychological barriers 
 
Research has shown that there is a range of psychological barriers that 
can prevent people from considering a move into retirement housing. 
These barriers include the sentimental value attached to their current 
property and local area, the association of retirement housing with 
institutionalisation, old age and frailty, and straightforward fear of the 
unknown. For example, in The Top of the Ladder (2013) Demos found 
that 1 in 5 people would rule out a move to retirement housing because 
of their attachment to their existing property or local area, with similar 
findings reported in research by the ILC.63 

Policy makers do not frequently discuss measures to address emotional 
barriers that prevent people moving into retirement housing in policy 
research in this field, although they are aware of them. This is most likely a 
reflection of the difficulty of the task, but there are some existing 
innovations that could help. First and foremost, it is worth bearing in mind 
that some of the practical measures outlined above, such as help with 
moving and providing transparent information about service charges 
and so on, does much to ease people’s misgivings. Having someone to 
oversee the moving process, tackling seemingly overwhelming jobs and 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
63 Beach, Village Life, Independence, Loneliness and Quality of Life in Retirement Villages 
with Extra Care? http://www.ilcuk.org.uk/files/Village_Life_ILC-UK_Report.pdf 
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‘holding your hand’ during this period should not just be seen as a form 
of giving practical help, but as an important way to provide emotional 
support. This aspect of the support could be emphasised more – perhaps 
with a ‘key person’ assigned to prospective buyers who provides end to 
end support, from initial viewing through the purchasing and moving 
phase, and helping after a move with the settling-in process and ironing 
out any niggles.  

Further options may include enabling older people to ‘test drive’ 
retirement properties and to become part of the community life of 
particular developments, as discussed below. 

Option 1 Enabling older people to ‘test drive’ retirement properties 

Providers could offer older people interested in specialist property the 
opportunity to have a short stay in a property or guest suite of a 
retirement village, downsizer apartment, extra care village or so on of 
their choice. This would give people first-hand experience of what it 
would be like to live there. People looking into retirement housing 
typically attend viewings of different properties to decide whether this 
kind of housing is right for them. However, viewings can only do so much 
in addressing a person’s apprehension of living in such a setting day in, 
day out. Being able to stay in the property for a few days could offer a 
greater opportunity for these fears to be addressed, enabling people to 
experience daily life and some of the upsides to retirement housing that 
they might not have previously considered. It may help people to 
visualise themselves living in the property in a way that a short viewing 
cannot. Retirement developers frequently report that people who move 
into their developments state they ‘wished they had made the move 
years ago’ – an insight that can only be made once someone moves in 
and lives there, but a short ‘taster’ visit could potentially provoke that 
feeling and help reassure and encourage older people interested in, but 
perhaps slightly wary of, a move into new type of accommodation. 

This idea had almost universal appeal in our focus groups, with 
comments such as it being a ‘really positive idea’ (male, Leeds) and that 
it would ‘eliminate a lot of preconceived ideas’ (male, Birmingham) 
being typical. This measure was even very popular among those who 
had initially said that they definitely would not consider moving into 
retirement housing, as there was nothing to lose but something to 
possibly gain: 
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A week, I think that is an excellent idea. I would, I would definitely 
be willing to try that because you would either walk out saying 
definitely not, or actually that wasn't too bad. 
 
 
  

Female, Birmingham 

 

One person commented on the poor logic of being able to test drive a 
car, but having to decide on ‘the biggest expense of your life in 12 
seconds’ (female, London). 

However, such an offer may prove logistically challenging, given most 
retirement developments are full and operate waiting lists. Properties are 
not often furnished (by their very nature, downsizing older people bring 
more than enough furniture with them), which may make it difficult for 
visitors to stay in empty properties unless they were furnished as show 
homes of some sort. However, many development have guest suites, 
which could possibly be used for such a purpose when not being used 
by guests of people who already live there. Some developers may even 
see there being value in keeping one property reserved precisely for the 
use of prospective purchasers – perhaps in one development per region. 
McCarthy & Stone has a ‘Try Before You Buy’ scheme, which does just 
this. The company has a furnished apartment kept free in each new 
development which is offered to people for a complimentary two-night 
stay to ‘experience the lifestyle’.64

	  

Out of all the possible incentives discussed in this report, allowing people 
to ‘test drive’ retirement housing has the greatest potential to encourage 
people to make a move. It tackles people’s lack of understanding of this 
form of housing and overcomes fears of the unknown – making it both 
informative and reassuring. However, the cost and logistical challenge of 
maintaining an empty furnished apartment, staffing the scheme and so 
on could be a barrier to its implementation, though some providers’ 
developments may make this more feasible than others. 

Option 2 Enabling people to become part of community life 

Rather than having potential customers to stay, housing developers 
could offer the opportunity for older people in the local community to 
participate in some of the social activities taking place in their 
developments. When deciding whether to make the move into 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
64	  McCarthy & Stone, ‘Try before you buy and experience the lifestyle for yourself’, 2017, 
https://www.mccarthyandstone.co.uk/how-we-help/experience-the-lifestyle/ (accessed 
24 Oct 2017).	  
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retirement housing, or when settling on a particular property, an 
important aspect of an individual’s decision concerns whether they will 
‘get on with’ the other people living in that development. Our research 
found that given one of the selling points of retirement housing is that 
there is a social side to the experience, facilitated by large communal 
areas, people would want to be reassured that they would enjoy the 
company and get on with other people living in the development: ‘You 
don’t want the neighbours from hell, do you’ (female, London).  

Most developers offer tours, but these may provide prospective buyers 
with limited opportunity to engage with people currently living in the 
development. Greater opportunities for people to meet current 
occupiers and weigh up whether they would enjoy the community 
aspect of life in the development could make people feel more fully 
informed and confident about their decision-making, and therefore 
more willing to make a move.  

Importantly, this ought to be offered not as a ‘tour for prospective 
buyers’, but as a social offer to older people in the surrounding areas – 
inviting people through other social clubs (everything from U3A to the 
British Legion and local groups) to come in for particular events. It would 
be a relatively low cost way for providers to improve local awareness, 
word of mouth and visibility of developments among older people living 
in the surrounding area. The majority of people in our focus groups felt 
this approach would be a positive step, providing a new opportunity to 
socialise for older people living in the community (whose options may be 
limited in some areas) as well as enabling them to see daily life in 
retirement developments first hand. Previous Demos research found that 
38 per cent of the over 55s in the study felt there were adequate social 
opportunities for people their age in their community, compared with 73 
per cent of McCarthy & Stone residents asked the same question.65 One 
focus group participant commented that it would ‘give a good flavour 
of the place’ (female, Birmingham) while another participant liked the 
idea of being able to ‘talk to people who are already there, and get 
their input’ (male, Birmingham).  

Those who have never considered moving into specialist housing (and 
who perhaps would not opt for a formal tour or a ‘try before you buy’ 
stay) might come into contact with developments through these social 
engagements, so they would have greater impact than traditional 
outreach activity. This could also help those already living in retirement 
developments to form new social networks with their contemporaries in 
the community, for mutual benefit. For those developments where it 
would not be viable to keep a furnished apartment free for interested 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
65  Wood and Salter, Building Companionship. 
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customers to have short stays, this could be a good alternative to raise 
awareness and give many more older people a flavour of the life in their 
developments. Of course, there is a chance that older people living in 
retirement developments may not want an influx of people from the 
local area coming in to use communal facilities and gardens or take part 
in their activities, particularly where strong social bonds have been 
formed internally. Consulting on what exactly would be appropriate and 
desirable with residents’ committees would be essential.  

Conclusion: our recommended package of support for older 
people 
 

In this chapter we have discussed seven incentives or measures that 
encourage and support older people move into retirement property:  

▪ financial incentives:	  
 
          o    giving a stamp duty exemption 
          o    providing equity loans 
          o    offering a lower cap on care costs 
 

▪ practical support:	  
 
          o    giving practical assistance with the selling and moving process 
          o    raising awareness and providing advice 
          o    making comprehensive information and advice around service                                                                                
charges more readily available 
 

▪ emotional support:	  
 
          o    enabling older people to ‘test drive the property’ 
          o    giving further opportunities for people to engage with the  
community inside developments 
 
 

We can broadly divide the above into policy suggestions the 
government would need to consider (financial incentives), actions the 
retirement housing industry could implement (practical and emotional 
support) and areas where a combined effort would be more effective 
(providing information and advice).  

In line with previous research, our evidence suggests that none of these 
measures in isolation will encourage older people to move into 
retirement housing – government and industry need to work together to 
create a holistic package for older people. 
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We believe the government ought to consider as a priority:  

▪ a trial implementation of stamp duty exemption (for those older 
people on lower value properties first)	  

▪ a regional trial of equity loans (again, in areas most likely to 
benefit from this option) 

▪ rationalisation of older people’s advice in line with future new 
care funding rules so that pensions, care funding, and housing 
advice on downsizing and retirement housing (and the role of 
housing assets) are all part of a combined advice offer.  

 
We believe developers should: 

▪ explain how service charges provide value for money of service in 
an accessible, transparent way; this is a low cost and highly 
effective step that can be taken immediately	  

▪ expand practical moving services across the sector 
▪ consider providing ‘try before you buy’ offers where feasible 
▪ prioritise more open and ‘porous’ developments where there is 

greater awareness and word of mouth among not just older 
people living nearby, but also GPs, estate agents and so on 

 

 

3 UNLOCKING SUPPLY  

In this section we consider what is arguably the more critical aspect of 
the retirement housing policy challenge – barriers to greater supply. By 
that, we mean both the rate at which retirement housing is built by 
current developers, and the lack of new developers coming into this 
market. 

As we outline above, in many areas demand for retirement housing is 
already outstripping supply. Many developers have waiting lists for their 
developments and struggle to build new ones quickly enough to meet 
demand. Indeed, some told us through the course of this project that 
while considering how to encourage older people to move to retirement 
housing was all well and good, the reality was that without concrete 
action to unlock barriers to supply such ‘demand-side’ measures would 
be moot, perhaps even unhelpful. 

So what is the scale of the problem? As outlined in chapter 1, build rates 
have levelled off in recent years to around 7,200 units per year,66 a 
fraction of a percentage of the total housing volume built and a drop in 
the ocean when compared with the number of older people who 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
66  Inspired Villages, The Right Size Report. 
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express an interest in retirement housing. As successive polling shows that 
around 25 per cent of older people say they would like to buy a 
retirement property, analysis suggests there are only enough units for 2.7 
per cent to do so in the current market. This 25 per cent is the equivalent 
of 2.95 million people; if they were all to be accommodated in 
retirement housing, around 30,000 units would need to be built 
annually.67 The current market delivers less than a third of what is 
needed, so the gap between demand and supply is growing each year. 

With that in mind, we must conclude that while encouraging interested 
older people to move into retirement housing is beneficial per se (given 
the financial and health benefits to the individual, and the fact that it 
eases the housing pressure on the working age population), policy 
makers must prioritise measures to free up supply. 

In The Top of the Ladder, we identified two main factors that constricted 
supply. The first was the omission of older people as a distinct housing 
need group in the national guidance for local authorities’ local 
development plans. As a result the vast majority of local plans are full of 
references to affordable and first time buyer properties and the need to 
prioritise these when granting planning permission, making no mention of 
older people’s housing requirements. As a result, developers can struggle 
to gain planning permission without specific local guidance to refer to, 
often having to appeal against planning decisions. While the majority of 
these appeals are successful, the process delays building, adds to costs, 
and generates uncertainty for investors. An additional planning class – 
such as C2b – could help give retirement developers their own distinct 
status within local plans and planning documentation, with specific 
conditions or exemptions attached (see below). 

The second factor constricting supply is the current charging structure – 
for many retirement housing developers this comes in the form of the CIL 
and affordable housing contributions (section 106 contributions). Some 
housing with care providers are eligible for C2 planning status – the same 
category as care homes – exempting them from these charges. 
However, we heard from some experts that developments designated 
C2 status in some areas were classed as C3 (the same as general needs 
housing) elsewhere, while some of those classed at C2 were still being 
charged CIL and/or section 106 contributions, at the discretion of the 
local authority.  

 

	   	  

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
67  Knight Frank, ‘Retirement housing 2016’.  
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Box 10 The Community Infrastructure Levy and section 106 agreements 
 
 
The Community Infrastructure Levy (CIL) and section 106 agreements are legal 
obligations placed on new developments by local planning authorities. They are 
both designed to ensure that developers are contributing to the wider 
implications of new housing developments.  
 
The Community Infrastructure Levy 
The CIL is a tax charged on new developments. This includes new houses, new 
flats and any development that creates net additional floor space exceeding 100 
square metres. The purpose of the levy is to help local authorities to deliver 
infrastructure support for new developments. Levy rates are expressed in pounds 
per square metre and are set by charging authorities, most commonly the local 
authority.  
 
Section 106 agreements 
These are obligations placed on developers under section 106 of the Town and 
Country Planning Act 1990. The section is usually used by local planning authorities 
to: 

▪ secure affordable housing	  
▪ specify the type and timing of the housing 
▪ secure financial contributions so the local authority can provide 

infrastructure and/or affordable housing 
 

The purpose of the agreements is to ensure that new developments fit within 
existing plans for the local area or neighbourhood. In 2014, the government’s 
planning practice guidance was amended to exempt development of ten units 
or fewer and developments of less than 1,000 square metres from the 
requirements to contribute to affordable housing. This measure was introduced 
with the aim of increasing housing supply. However, local councils objected to the 
loss of income these exemptions were expected to bring. The policy was 
temporarily withdrawn in August 2015 after a judicial review judged it 
incompatible with the statutory planning framework. However, the government 
reintroduced it in May 2016 after winning an appeal against the ruling. 
  
Another recent development has been the Housing and Planning Act 2016. The 
legislation is designed to speed up section 106 negotiations by providing a dispute 
resolution process between developers and local planning authorities. 
  
Which developers must meet CIL and section 106 obligations? 
Developments with C3 planning status are normally required to meet CIL and 
section 106 obligations, while those with C2 planning status are often not required 
to do so. Retirement housing can have either C2 or C3 status – those with fewer 
facilities and shared areas (such as downsizer and retirement living apartments) 
are typically C3 while extra care and care village developments are often C2 (the 
same status given to residential care homes). Although C2 developments are 
often exempt from the CIL and section 106 contributions, this is at the discretion of 
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the planning authority.	  	  
	  
The charging structure set out in box 10 disadvantages retirement developments 
disproportionately. The CIL is calculated per square metre, and retirement 
developments tend to have higher square meterage than general needs housing. 
This is in part due to the design of apartments (often following guidance from 
Housing our Ageing Population: Panel for Innovation (HAPPI),68 which strives for 
natural light, lots of storage and space for older people), but more importantly 
because communal areas are included in retirement developments. Resident 
lounges, guest accommodation, cafes, gyms, communal storage, treatment 
rooms, staff accommodation and even medical facilities like GP surgeries are built 
into retirement developments. The space these take up adds to the square 
meterage of the development and final CIL cost, even though these spaces 
cannot be sold on their own and the costs cannot be clawed back. Up to 30–40 
per cent of some retirement developments are ‘unsellable’ communal space. 
Compare that with a general needs apartment block, which may only have stair 
wells and corridors as ‘unsellable’ square meterage. 
 
Another reason why the charging structure set out in box 10 disadvantages 
retirement developments disproportionately, a retirement developer may well 
have the same affordable housing obligation as a general needs housing 
developer – even though the former’s costs are significantly higher in developing 
age-appropriate designs and a range of on-site facilities. Very few local authority 
adopted policies make any distinction between general housing and specialist 
retirement housing, with policies simply requiring that a set percentage of the total 
number of dwelling units should be affordable – typically around 40 per cent. 
These contributions often take the form of building affordable units on site, but as 
these are not age exclusive many retirement housing developers negotiate an 
‘off-site’ (financial) contribution – instead of having to build apartments or houses 
that look very different from the rest of the development, potentially for young 
families, in a development where the average age is likely to be over 70. 
However, the rate of these off-site financial contributions are not set out clearly, 
and can lead to several months of protracted negotiation over exactly how much 
the developer will pay. The funds are then spent (and sometimes not spent69), 
often on community facilities such as schools, rather than more affordable homes, 
and certainly not necessarily on facilities for older people. 
 
This already difficult situation for retirement developers may well deteriorate 
further, following a further consultation announced in the housing white paper. 
The government pledged to look at unfair leasehold contracts, including ground 
rents. The subsequent consultation document, published in July 2017, stated: ‘We 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
68	   Housing our Ageing Population: Panel for Innovation (2009) 
https://www.gov.uk/government/uploads/system/uploads/attachment_data/file/378171
/happi_final_report_-_031209.pdf 

69	  A Peace, ‘£1bn of affordable homes payment remains unspent’, Estates Gazette, 19 
Mar 2017, https://www.estatesgazette.com/1bn-affordable-homes-payment-remains-
unspent/ (accessed 24 Oct 2017). 
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are minded to introduce measures limiting ground rents in new leases to start and 
remain at a “peppercorn” (zero financial) level.’70  
 
As many retirement housing developments are made up of blocks of leasehold 
apartments, ground rents are a standard charge for those who live there. One of 
the benefits of their use is that they encourage the freeholder (usually a 
professional body) to have oversight of the development, and carry out repairs 
and maintenance, uphold fire regulations and so on. This is often a much more 
effective way of managing a whole development over the longer term than 
having individual leaseholders (with competing interests) try to arrange the 
maintenance of the common spaces and gardens of an entire development. 
The leasehold system is in fact central to the entire existence of many retirement 
developments, particularly where care is provided. If older people living in these 
schemes were not leaseholders and could appoint their own management 
company, they could easily opt out of the care and support packages that the 
developer is contractually obliged to provide on site, and other aspects of 
retirement life which are the core benefits of moving into these developments in 
the first place. Leasehold owners of course still can opt for a ‘right to manage’, but 
very few choose to do so in retirement housing, often because they do not want 
this added responsibility in later life and have actively bought into a scheme with 
specific facilities. Houses and apartments in villages could simply not be sold at 
the price they are currently, and care and support could not be delivered on site, 
unless everyone partakes of the same support package and contributes equally 
to the upkeep of the communal facilities. 
 
For many retirement developments, the receipts from ground rents are a modest 
but important income stream, which in effect subsidises the sale price, and also 
provides developers with their only source of return on their communal floor 
space. While the ground rents levied by retirement developers do not fall into the 
‘abusive’ category of ground rents (where rents double every ten years), which 
spurred the government’s consultation on this matter, they would still be covered 
by the proposal effectively to scrap them. McCarthy & Stone’s ground rent for its 
leasehold apartments is fairly typical of the sector – around £400–600 per year. 
(McCarthy & Stone charges a higher amount than the market average of £371 
because retirement apartments are usually larger than general needs 
apartments.) The price increases usually at around the rate of inflation every 15 
years. Their scrappage would lead to another reduction in the price retirement 
developers can pay for land relative to, say, retail developers.  
 

Options to improve supply 
 
As outlined in chapter 1, the housing white paper’s assertion that new 
national guidance is imminent to ensure local plans include a specific 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
70  DCLG, Tackling Unfair Practices in the Leasehold Market, consultation paper, 
Department for Communities and Local Government, 2017, 
https://www.gov.uk/government/uploads/system/uploads/attachment_data/file/632108
/Tackling_unfair_practices_in_the_leasehold_market.pdf (accessed 24 Oct 2017).  
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policy regarding older people’s housing has led us in this paper to focus 
on the second major obstacle to supply – the charges levied on new 
developments, which we set out in box 10. These charges have a 
significant impact on the viability of retirement developments and the 
ability of developers to purchase land competitively. 
In this chapter we set out some ways in which the supply of retirement 
developments (of the four types covered in this report) could be 
improved through reforming the current charging regime in a manner 
that adheres to three principles:  
 

▪ Level the playing field between retirement and other forms of 
development, based on the very clear evidence of the former’s 
social value.	  

▪ Recognise that consistency and transparency is key to a new 
charging regime, identified in our own research and clearly the 
spirit with which the 2016 review of the CIL has been carried out 
(see box 2). 

▪ Recognise that the supply constraints in this market are the result 
not only of current developers struggling to build enough to meet 
demand, but also arise because very few developers operate in 
the market, which mainstream builders are unwilling to enter. 

 
In the first section below we present new modelling, looking at the 
impact of CIL and section 106 affordable housing contributions, and 
then consider alternatives. Our discussion of potential options follows this 
analysis, and includes insight from housing experts and retirement 
developers whom we interviewed over the course of this project, asking 
them their views on the impact of CIL and section 106 contributions on 
the supply of their developments (see appendix 1 for full list of 
interviewees).  
 
Modelling analysis 
 
About the modelling 

We have modelled the financial viability of three different retirement 
developments: retirement housing (for over 60s), extra care retirement 
housing (for over 70s) and continuing care or care villages. These have 
been benchmarked against four non-retirement options: general needs 
family, general needs flatted, C2 care homes and retail.  
 
Our approach has been to create economic models for all eight options, 
which are sensitive to changes in the market price of properties, the 
percentage of units that have to be affordable (the section 106 
requirement) and the CIL or LIT charge (per m2). The model calculates 
the residual land value for all options; this enables us to assess how viable 
each of the options are under different assumptions about tax changes. 
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We chose a hypothetical location in the South East for many of our 
assumptions, for example, regarding CIL rates and land prices. 
 
	  

Box 11 Residual land value  
 
Residual land value (RLV) is the sum of money developers have left to pay for 
land, taking into account the value of the future development and any costs. It is 
calculated as the future value of a development minus all costs of development, 
including profit. 
 

 

We have analysed two main tax regimes:  
 

▪ the current regime, combining CIL and section 106 obligations	  
▪ the tax regime proposed in the recent government review of 

developer contributions;71 this would involve a LIT, which would 
apply to nearly all developments but at a lower rate than the 
current CIL, together with section 106 charges, which would apply 
only to larger developments (above ten units); see box 2 for a 
summary of this review	  

 
Through this analysis we are able to identify the ‘tipping point’ at which 
CIL (or LIT) and section 106 contributions need to be set in order to make 
retirement housing options competitive with other forms of development, 
levelling the playing field between all types of development. See 
sections ‘Key findings 1’ and ‘Key findings 2’ below. 
 
A note about care villages 

Retirement care villages differ somewhat from other forms of retirement 
development. They are low density developments with significant 
communal facilities, so they are not normally viable for a 0.4 hectare 
land area (as used in the modelling of the other three types of retirement 
development identified here). As village facilities take longer to build, 
and their communal facilities need to be built at the outset, there is 
greater risk to the capital borrowed to build such developments – many 
developers look to venture capital for investment, and as a result pay 
higher interest rates than many other developers in the market. 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
71	  Community Infrastructure Levy Review Team, A New Approach To Developer 
Contributions, 2016, 
https://www.gov.uk/government/uploads/system/uploads/attachment_data/file/589637
/CIL_REPORT_2016.pdf (accessed 24 Oct 2017).  
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To illustrate the potential impact of section 106 or the CIL on village style 
developments, we have adopted a slightly different approach. 

In cooperation with members of the Home Builders Federation we have 
modelled a typical care village site, based on an appraisal of a live 
development, using an authority’s current demand formula for open 
market housing. We have then changed the CIL or section 106 
requirements to see how they affect the net profit as a percentage of 
gross development value (GDV) on the development. A net profit or 
GDV of 20 per cent is generally considered the minimum necessary for a 
development to be viable. 

You can see our full analysis of both modelling approaches in appendix 
2 (online).  

Key findings 1 Modelling the impact of CIL and affordable housing 
contributions on retirement housing and extra care developments 

Assumptions 

Table 1 shows our assumptions when modelling the impact of CIL and 
affordable housing contributions on retirement housing and extra care 
developments. 

 

Table 1 Assumptions about section 106 requirements and CIL rates for a single 
0.4 hectare site in South East England	  

Local authority affordable housing requirement (s106) for 
retirement developments 

30% 

Local authority affordable housing requirements (s106) for other 
types of development 

30% 

CIL rate for retirement housing per m2 £140 

CIL rate for other housing developments per m2 £140 

CIL rate for retail units per m2 £100 

CIL rate for C2 care home £0 

 

Limitations 

Our study has the following limitations: 



	  

47	  
	  

▪ We have not carried out a similar analysis for different parts of the 
UK. There is no national picture as there is significant variation by 
local authority; therefore the results are not immediately 
transferable. However, in choosing an area that is plausible and 
reasonably representative we can still develop valuable 
conclusions about viability. With updated market values of 
properties, further analysis of different areas could be readily 
carried out. 	  

▪ The assumption of a £140 per square metre CIL charge is 
reasonably conservative. In many areas with higher CILs, viability 
problems will be even worse.	  

▪ Where possible we have used the inputs from the previous 
modelling carried out by Planning Issues.  

▪ The key variable we have analysed is the RLV for each 
development type (box 11). This is effectively the amount 
developers could afford to pay for land on the open market. 

▪ We have factored into appraisals the retirement housing 
premium. 

 
Findings 

1 Under the current tax regime, retirement developments are at a clear 
disadvantage compared with other residential developments, care 
homes and retail developments. For a 0.4 hectare plot of land in the 
South East of England, under plausible assumptions about cost and 
revenue, care homes have the highest RLV (they can offer the highest 
purchase price), followed by retail developments, and then general 
needs family housing (figure 1). Retirement developments have an RLV 
worth on average £500,000–600,000 less than other developments, 
putting them at a significant disadvantage when developers bid for the 
same piece of land.  

Figure 1 The RLV of different types of development, based on a hypothetical 0.4 
hectare plot of land in the South East 
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2 The viability of developments is highly sensitive to the affordable 
housing requirements set under section 106 agreements. A lower 
affordable housing requirement for all types of retirement development 
(while those for other housing developments are kept constant) could 
easily level the playing field. According to our modelling, this would be 
achieved when the affordable housing requirement for retirement 
developments drops from 30 per cent (the figure we use in the 
modelling) to 10–15 per cent. Keeping CIL rates constant at £140 per 
square metre and changing section 106 contributions for retirement 
housing only, the point at which retirement housing can achieve the 
highest RLVs (same as care homes), is 10–15 per cent of section 106 
contributions (figure 2).  

 

Figure 2 RLVs for retirement options at different affordable housing levels  

 

3 On the other hand, viability of retirement developments is not 
particularly sensitive to CIL rates. Even if retirement properties were 
exempt from the CIL, current section 106 requirements of around 30 per 
cent would mean that in many cases retirement developments of all 
types would still not be viable relative to care homes, general needs 
housing or retail developments. In fact, with a 30 per cent section 106 
contribution, retirement developments would need to be paid £100 per 
square metre to become viable! 

Paying the CIL on communal space is a significant disadvantage for 
retirement developments, as up to 30 per cent of the space of such 
developments is communal and to all extents and purposes unsellable. 
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Yet retirement developments would still be uncompetitive relative to 
other types of development even if communal space was exempt from 
the CIL, unless affordable housing contributions were also reduced. If 
section 106 contributions are constant at 30 per cent, and CIL rates are 
changed for retirement developments only, the point at which these 
developments can achieve the highest RLVs (the same as care homes) is 
�£100 per m2 (figure 3). 

 

Figure 3 RLVs for retirement options at different levels of CIL  

 

4 If the government replaced the CIL with a LIT, this would improve the 
viability of retirement developments to a degree, assuming a new LIT 
rate would be set lower than average CIL rates. It would also close the 
gap somewhat between different types of development, as it is 
suggested that LIT be applied universally across almost all developments 
(including care homes). However, a LIT model does not close the gap 
completely because, as figure 3 shows, viability is not particularly 
sensitive to this form of charging. 

According to our modelling, general needs family housing and retail 
developments would still be the most viable in this system, while the extra 
care developments would be the least viable. The reason is clear: 
because the LIT would still be a per square metre charge, it would still 
tend to penalise developments with more communal spaces and lower 
density. Figure 4 shows the impact of a LIT level set at our reasonable 
assumption of £80/m2 (lower than current CIL rates) on RLVs for 
retirement options. 
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Figure 4 The impact of a LIT set at £80/m2 combined with an affordable housing 
requirement of 30 per cent on RLVs for retirement options 

 

5 Under a LIT system, even if retirement developments were zero-rated 
(exempt), affordable housing requirements would still put them at a 
modest disadvantage compared with other types of development. 
Similar to the discussion in point 3 above, they would have to be paid 
around £80 per m2 for such developments to be viable, as can be seen 
in figure 5. If section 106 contributions are constant, and LIT rates are 
changed for retirement developments only, the point at which these 
developments can achieve the highest RLVs (the same as care homes) is 
�£80 per m2 (figure 5). 

Figure 5 RLVs for retirement options at different levels of LIT 
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6 However, if a LIT was combined with a lower section 106 requirement 
(so both the square metre charge and the affordable housing 
contribution were lower), then retirement developments could become 
viable. A lower affordable housing contribution, of around 20 per cent 
(nearly half the amount that retirement housing developers usually pay), 
would probably be sufficient to level the playing field if combined with a 
LIT of £80 per square metre. Figure 6 shows the point at which affordable 
housing contributions need to be set for retirement developments to 
achieve the same RLVs as general needs housing if a standard £80 per 
square metre LIT is applied across all developments. 

Figure 6 RLVs at different section 106 requirements (proposed tax system) 

 

 

From this analysis, we can conclude that under the current system, 
councils in the South East would need to lower the affordable housing 
requirements on retirement developments to 10–15 per cent rather than 
the current typical of 30–40 per cent. Lowering the CIL is unlikely to make 
much difference. Transferring from the CIL to the LIT and removing 
exemptions on care homes (as proposed in the Peace Review) would 
have limited impact. Lower section 106 requirements (of around 20 per 
cent) will still almost certainly be needed to enable retirement 
developers to compete with general needs housing and other types of 
developers, even under a reformed (LIT) system. 
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Key findings 2 Modelling the impact of CIL and affordable housing 
contributions on retirement villages 

Assumptions 

Table 2 shows our assumptions when modelling the impact of CIL and 
affordable housing contributions on retirement villages. 

 

Table 2 Assumptions about a development outside South East England of around 
7 hectares gross (5.5 hectares net)	  

Local authority affordable housing requirement (% of homes) 40% 

Land value as % of GDV (local authority assumption) 38.6% 

CIL rate (per m2) £0.00 

 

Limitations 

Our study has the following limitations: 

 

▪ It is based on a live development outside the South East of 
England, of around 7 hectares gross (5.5 hectares net). We have 
taken this to be a live ‘snap shot’ example of a typical 
development, rather than a representative national analysis.	  

▪ The development has 154 units, including cottages, apartments, a 
clubhouse and garages. There is currently no CIL in place. The 
council’s calculation of the affordable housing contribution is 
based on assumptions about the open market value of the 
properties, as well as an assumed land value or GDV of 38.6 per 
cent.	  

 

Findings  

As outlined above, we had to adopt a slightly different approach to 
modelling the impact of the CIL and section 106 charging regimes on 
care villages, given their different size and larger provision of communal 
facilities compared with other types of retirement development. Our 
findings are discussed below. 
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1 If we assume the village is exempt from the CIL, under a 40 per cent 
affordable housing requirement, such a scheme is not likely to be viable. 
According to our modelling, this would result in a net profit or GDV of just 
11 per cent, way below the typical 20 per cent expected return. 
However, this viability is sensitive to the level of affordable housing 
requirement set. If reduced to a 5 per cent or 0 per cent contribution 
then the development could be viable at a 20 per cent return rate 
(figure 7). 

 

Figure 7 

Figure 7 Net Profit as a % of Gross Development Value at different levels 
of affordable housing requirement 

                                          

  

2 While this development is CIL exempt, many village schemes are not. 
The inclusion of a CIL worsens the viability of village schemes. A 
reasonable CIL rate of (say) £100 per square metre reduces the net profit 
margin from 11 per cent to 10 per cent (assuming also a 40 per cent 
affordable home requirement). However, as we found in the modelling 
of retirement and extra care schemes (above), the viability of villages is 
not very sensitive levels of CIL. As point 1 above shows, if affordable 
housing contributions stay at 40 per cent, a CIL exemption does not 
make the village scheme in question viable. Even if village developers 
were paid £100 per square metre, their net profit margin only increases to 
13 per cent, still way below the threshold of viability (figure 8).  
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Figure 8 

 

 

 

This analysis confirms the findings of our first model, outlined above. In 
short, current section 106 requirements (with or without the CIL) are 
rendering schemes unviable. 

If affordable housing contributions are not reformed, then the 
replacement of the CIL with a LIT would not significantly affect these 
results, as any LIT (regardless of whether it was calculated by square 
metre or anything else) would still act as an additional cost burden to the 
section 106 requirement. 

There is a full analysis of both modelling approaches in appendix 2 
(online).  
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Principles for a newly reformed charging regime 

In this section we discuss the three guiding principles we have distilled 
from our desk research and interviews with experts and retirement 
housing developers on which a reformed charging regime ought to be 
based: 

 

▪ Level the playing field.	  
▪ Consistency is key.	  
▪ Understand that supply is not all about ‘more of the same’.	  

 

Levelling the playing field 

The modelling presented above demonstrates very clearly that all forms 
of retirement development cannot achieve the same RLVs as other 
forms of housing, retail or care home developments. This is in part 
because they have considerably more ‘non-sellable’ communal areas 
than general needs housing (not to mention higher build costs and 
overheads, and a slower return on investment as older people tend to 
wait for an entire development to be built before purchasing property, 
rather than buying off-plan) and yet often have to pay CIL and 
affordable housing contributions. 

All the retirement developers we spoke to said that the impact of CIL 
and section 106 contributions could not be overstated in rendering the 
vast majority of sites unviable, and adding significant costs and delays to 
viable sites. The developers we spoke to had different estimates, but it 
was not uncommon for them to be able to purchase only 1 in every 30 or 
40 sites they considered. All had examples of losing out to large retailers 
when bidding for land. Many spoke about their in-house appeal teams 
being involved in planning from the outset, negotiating section 106 
contributions from the earliest point in the process, and yet still grappling 
with delays of a year or more. One retirement housing developer told us 
two-thirds of the time spent on planning is spent on negotiating section 
106 contributions, and around 80 per cent of such negotiations take 
longer than the statutory time limits of 13 weeks for planning applications 
for major developments. 

This leads to a trickle effect of supply in the face of substantial unmet 
demand. 

If we ever hope to improve the supply of retirement housing of all types – 
from downsizer housing to extra care developments it is essential to level 
the playing field between these and other forms of housing and retail 
development. In the introduction we briefly set out why this is so 
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important – one that has been made before but which is no less 
compelling in its retelling. In short:  

 

▪ Around a quarter to a third of over 65-year-olds are interested in 
moving into retirement developments. This is the equivalent of at 
least 2.95 million people, but there are just 720,000 units in the 
market currently (and only a quarter of those are for sale, rather 
than rent). Around 30,000 new units are needed each year to 
meet such demand – and yet current developers only manage to 
deliver 7,200 units annually, labouring under the current local 
planning and charges system. The gap between supply and 
demand therefore increases each year. 	  

▪ Older people have around £1.28 trillion in housing equity,72 with 40 
per cent of those moving into retirement properties of some type 
freeing up more than £25,000 in equity and on average most 
expecting to free up around £80,00073 – a big help in tackling 
pensioner poverty. 

▪  Those who do move into retirement developments free up family 
homes and create a domino effect along the housing chain, so 
that eventually smaller homes are made available at the bottom 
of the chain for first time buyers. An average 41 unit retirement 
development has been shown to generate 92 moves in the 
housing chain.74 

▪ Those who move enjoy increased wealth in retirement (as they 
have made equity from their home available in the downsizing 
process), improved mental and physical health (which in turns 
generates cost savings to the NHS and social care systems) and 
better social networks. The cost savings returned to the NHS and 
local social care services are estimated to be around £3,525 per 
year, thanks to reduced emergency hospitalisations, swifter 
discharges and overall better health among those living in 
retirement developments.75 

 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
72 Wood C, The Affordability of Retirement Housing, All Party Parliamentary Group on 
Housing and Care for Older People, 2014, 
https://www.demos.co.uk/files/Demos_APPG_REPORT.pdf?1415895320 (accessed 24 Oct 
2017). 
73 M Ball et al, Housing Markets and Independence in Old Age: Expanding the 
opportunities, Henley Business School, 2011, 
https://www.mccarthyandstone.co.uk/documents/research%20and%20policy/oorh%20fu
ll%20report%20may%202011.pdf/ (accessed 24 Oct 2017). 
74  Housing LIN, ‘The positive impact on the housing chain of moving into retirement 
housing in later life’, 2017. 
75  Financial benefits of investment in specialist housing for vulnerable and older people, 
HCA, 2010 figure updated for 2010-17 using CPI inflation to reach £3,525 a year 
https://www.frontier-economics.com/documents/2014/06/financial-benefits-of-
investment-frontier-report.pdf 



	  

57	  
	  

 
So if older people want retirement housing options, and it benefits both 
them and the state in various ways for them to do so, we might call this a 
‘win–win–win’ scenario. It is clearly in the interests of all involved to 
enable retirement developers to secure more land on which to build and 
increase supply. In the past, Demos has proposed the ring-fencing of 
land (eg NHS owned land), which should be sold to retirement 
developers at potentially lower than open market price. Recent analysis 
from Irwin Mitchell found that only around 2 per cent of local authorities 
have a ring-fencing policy in place currently.76 

While we still think this is a viable approach for many reasons (not least 
that the cost savings generated to the NHS are such that a below market 
price for the land any local NHS trust sells to retirement developments 
would be quickly recouped), it does not remedy the overarching 
problem that current charging structures simply make retirement 
developers of all types unable to compete with other developers on the 
open market. It is, rather, a ‘work around’ by taking them out of the 
open market. Useful in some instances, but not a long term or universal 
solution. For the rest of this chapter, therefore, we focus on how best to 
reform the CIL and section 106 charging regime, to create a sustainable 
increase in supply.  

Consistency is key 

As we have explained above, the current CIL and affordable housing 
(section 106) contributions regime is currently being considered for 
review. The CIL review team examining the system, headed by Liz 
Peace, proposed a LIT to replace the CIL, combined with section 106 
contributions. One of the objectives of these reforms is to improve 
consistency and transparency across local authorities, removing the 
plethora of exemptions and discretionary rules currently in use and 
thereby improving certainty for developers and investors. 

Indeed, many retirement developers (of all types) whom we spoke to 
flagged local variability as a major obstacle and source of uncertainty 
and delay. We were told of instances where one local authority would 
categorise an extra care development as a C2 (a residential institution 
like a care home or hospital, usually exempting the development from 
CIL and section 106 contributions), whereas the exact same 
development proposal would be classed by another local authority as a 
C3 (a residential dwelling, like any other form of housing, and subject to 
both the CIL and section 106 contributions). We were also told of cases 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
76 Roberts, ‘Two thirds of local authorities failing to prioritise housing for older people in 
local plans’. 
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where developments had been categorised as C2, but then the local 
authority had used their discretion and still applied CIL and/or section 
106 contributions to the development. We also heard how some local 
authorities were applying overage charges to developer returns after 
affordable housing contributions had been agreed. In most of these 
cases, the developer had appealed, and more often than not had won, 
but the protracted negotiation and appeal processes cost money and 
time – generating uncertainty for developers and, crucially, their 
investors or lenders. 

With this in mind, any option we might consider to improve supply of 
retirement housing must be geographically consistent, transparent and 
predictable. Levelling the playing field by creating a new set of 
exemptions might possibly recreate similar problems to those currently 
besetting developers – protracted negotiations and appeals regarding 
eligibility for different exemptions.  

Understanding that supply is not all about ‘more of the same’ 

The current retirement development market is relatively small, with only a 
small number of developers operating in this space. Around 70–80 per 
cent of retirement housing is built by just two developers, McCarthy & 
Stone and Churchill Retirement Living. Solutions to supply constraints 
naturally focus on the problems encountered by current retirement 
developers, who are clearly keen to expand and would be able to do so 
far more quickly if the right policies were in place. However, the supply 
problem in the retirement market also takes the form of a dearth of new 
developers entering the market. Without new entrants coming into the 
market, it is unlikely that the volumes of supply needed to meet demand 
will be achieved quickly enough, if at all. A lack of new developers can 
also have a negative effect on the diversity of the market. Each local 
area needs a different combination of older people’s housing options, 
depending on local needs, preferences and the demographic of the 
local population. Local plans should reflect a balance of choices in the 
local area. As the older population becomes more heterogeneous with 
every cohort (including a variety of lifestyles, cultural and ethnic 
backgrounds etc), and spans a larger number of years (with age-
exclusive housing potentially serving a 40-year range), so the need for 
diversity is growing.  

By comparison, there are thousands of mainstream (general needs) 
house builders across the UK, ranging from large volume builders through 
to cohousing and community developers, alongside developers working 
for social housing associations and local authorities that have started 
developing homes for open market sale. And yet none of these 
mainstream developers has moved into the age-exclusive market, often 
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for the reasons outlined above – the difficulty in securing land at a viable 
price, the increased risk associated with building retirement 
developments and multiple non-residential facilities on site, the slower 
return on investment, in some cases the prospect of having to engage 
with social care services, and so forth.  

The government’s ongoing focus on first time buyers is only exacerbating 
this situation. The Help to Buy scheme (which has just been the subject of 
an additional £10 billion investment in the equity loan scheme77), the 
suggestion in the housing white paper that build to rent developers will 
be prioritised in national planning guidance and have more favourable 
affordable housing obligations, and most recently the suggestion that 
the budget will include a new policy exempting first time buyers in 
London from stamp duty all benefit mainstream house builders. This 
makes the retirement market – where no such incentives exist – even less 
attractive to developers. With incentives such as these, it is easy to 
understand why the vast majority of housing developers stick to the 
general needs market, where returns are easier to secure and eligible for 
a variety of government subsidies. 

Therefore, to help current developers to expand to meet demand, and 
tempt more developers into the retirement market, it is necessary to take 
a radical step to compete against the (currently far more attractive) 
mainstream housing market. 

We have considered some potential options for reform based on these 
three principles: level the playing field, improve consistency, and 
recognise the diversity of the market and attract more developers. 

  

 

Options for reform 

Option 1 Adjust how the CIL (and LIT) is calculated 

 
Assuming CIL is replaced with LIT and affordable housing contributions 
remain (but are better coordinated with LIT, as the Peace Review 
proposes), one option might be simply to discount communal spaces 
from the LIT calculation. Large communal spaces – lounges, cafes, care 
or health facilities – are a distinct feature (and major selling point) of 
many retirement developments, and often make up a third or more of 
the land they occupy. However, our modelling suggests that while this 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
77 DCLG, ‘£10 billion new funding for Help to Buy equity loan’, Dept for Communities and 
Local Government, 2 Oct 2017, https://www.gov.uk/government/news/10-billion-new-
funding-for-help-to-buy-equity-loan (accessed 24 Oct 2017). 
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would help, it would not go far enough on its own to enable retirement 
developments to compete equally with other forms of housing or retail 
developments (see figure 4). CIL rates would still be higher for retirement 
developers even if communal space were discounted thanks to the 
generally larger floor space per person retirement developments offer vis 
à vis general needs housing. 

Another option would be to base CIL (or LIT) on occupancy rates, rather 
than metres squared – in other words, on the number of people living 
there, not size of plot. The fact remains that any fee system based on 
square meterage will disadvantage developments built to give those 
living there more space – whereas a fee system based on occupancy 
would more accurately capture the local ‘burden’ on amenities and 
infrastructure, which the CIL was designed to offset. 

However, again, our modelling suggests RLVs are not particularly sensitive 
to CIL rates, and if affordable housing contributions remain unchanged, 
retirement developments would need not simply to be exempt from CIL, 
but would actually need to be paid £100 per square metre in order to 
compete with other developments. Retirement villages would need 
even more than that. Indeed, it is almost impossible to think of a CIL 
charging formula that would achieve such an outcome. 

Therefore adjusting CIL (or LIT) rates on their own will never level the 
playing field between retirement and other types of development. 
Tackling the impact of section 106 contributions, to which RLVs are highly 
sensitive (see figure 6) is vital. 

 

Option 2 Focus on section 106 contributions for retirement 
developers 

 
Our modelling shows RLVs are almost entirely dependent on the amount 
of affordable housing contribution a developer must pay. For retirement 
villages, only a total exemption from (or perhaps a 5 per cent 
contribution towards) affordable housing would make them viable. For 
other types of development, contributions would need to be 10–15 per 
cent at most – less than half the average rate usually being levied – in 
order for RLVs to be achieved that approximated to those achieved by 
general needs or retail developers. 

This suggests that a sizeable reduction or exemption from section 106 
contributions ought to be established, but how might this be applied to 
ensure consistency and transparency? There are various options here, 
including reductions based on a development’s ‘social value’, or setting 
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rates of reduction based on local planning priorities. However, there are 
four important points to bear in mind:  

 

1. Our modelling suggests that affordable housing contributions and 
CIL charges fundamentally undermine the viability of retirement 
developments in all their forms. Their presence also paves the way 
for protracted negotiations and costly appeals, local discretion 
and uncertainty in the market – regardless of the level at which 
they are set. 

2. Our modelling was based on current land and build prices in the 
South East, which tends to be more viable than other regions 
where land prices are often just as high but potential customers’ 
house prices (and therefore their spending power) are 
considerably lower. We also used a conservative CIL rate of £140 
per square metre – in some areas it can be four times as much. 
Even under this most favourable of environments, a 50 per cent 
reduction in section 106 contributions is the bare minimum 
needed for some developments, while other types still need a full 
exemption to be viable.  

3. The social value case for retirement housing is overwhelming. If 
one considers the cost savings to health and care services, the 
wider benefits to loneliness rates and social networks built, the 
assets released to tackle pensioner poverty, and the number of 
family homes that can be freed up (and housing chain moves 
created) when older people can move to more appropriate 
property it is clear that, as we argued in The Top of the Ladder, 
retirement housing is of equivalent social value to affordable 
housing. 

4. Supply volumes of retirement housing have been sluggish for 
years, reaching only a fraction of a percentage of the older 
people interested in buying a retirement property. While nearly 3 
million older people are interested in retirement housing, 
necessitating an estimated 30,000 new units per year,78 current 
retirement developers are only managing to build 7,200 units per 
year in the current environment. Unsurprisingly, sizeable waiting 
lists are common, and yet no new entrants to this market are 
forthcoming – in part because of the difficulty in making 
developments viable under the current section 106 and CIL 
system. Only a radical shift in policy on this front will see the market 
expand at the rate necessary to meet demand. 

 

	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
78 Knight Frank, ‘Retirement housing 2016’.  
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With these four points in mind, introducing an exemption to section 106 
contributions and CIL for retirement developments seems the most 
sensible way forward. Creating a new planning category (eg C2b) for all 
developments eligible for this exemption would provide clarity in local 
plans and planning processes. 

This is a radical policy, but one responding to the clear evidence of the 
choke hold section 106 and CIL charges have on the market and justified 
by the considerable social value and the hard economic benefits of 
retirement developments. It is interesting to see that Swale Borough 
Council has already taken this step, with its 2017 planning document 
setting out a 0 per cent affordable housing contribution for retirement 
developments in particular areas where it could make such 
developments viable (eg Sittingbourne).79

	  

The evidence suggests that such a step would provide the shot in the 
arm the market needs to boost build volumes rapidly (via current 
providers, and in attracting new providers) to help meet the 
government’s wider housing targets. It is also the only step that would 
also overcome the very real problems of local variability and 
unpredictability of the current planning landscape, creating a consistent 
approach nation-wide, while also doing away with the costly and 
lengthy negotiation and appeals processes related to section 106 
contributions that currently hamper the building of developments. 

4 CONCLUSION  

 

The housing white paper, published in February this year, has kick started 
an important debate on the availability of suitable housing for older 
people and the benefits it offers.80 The government has signalled its 
intention to examine the retirement housing market with a view to 
stimulating it, in partnership with developers themselves. 

Their first step, to issue new guidance for local authorities to ensure older 
people’s housing needs are included in local plans, is vital. Of course, 
more needs to be done – this paper has approached this issue from a 
narrow ‘supply and demand’ perspective. It directly addresses the white 
paper’s objective to stimulate the market, and presents options for 
boosting both sides of the market and weighing up the pros and cons 
accordingly. 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
79 Swale Borough Council, Bearing Fruits 2031: The Swale Borough local plan, 2017, 
http://services.swale.gov.uk/meetings/documents/s7987/FULL%20COUNCIL%2026%20JUL
Y%20Local%20Plan%20Item%20Appdx%201%20Bearing%20Fruits%202031%20The%20Swale
%20Borough%20Local%20Plan.pdf (accessed 24 Oct 2017). 
80 DCLG, Fixing Our Broken Housing Market. 
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At the moment, supply of all types of retirement development (from 
downsizer to extra-care-type options) is already fundamentally falling 
behind demand. There are simply too few new developments being 
built, with unacceptable levels of delay (and associated cost) in 
purchasing land, negotiating financial contributions, and winning 
planning approval. This has an additional negative effect of dissuading 
investment into the sector and discouraging other house builders to enter 
the retirement property market. Small builders in particular would struggle 
to survive in such a market, limiting diversity. 

In light of this, our presentation of options in chapter 2 on how to support 
and encourage more older people to move into retirement housing of 
some type is motivated by a recognition that: 

 

▪ many older people want and need to move into such housing, 
but currently struggle with relatively easily surmountable obstacles	  

▪ by enabling those who want to move to do so, many family 
homes will become available and the whole housing chain would 
benefit from a domino effect of moves 

▪ a move into such housing is fundamentally beneficial to many 
older people – boosting their income, health and social networks 

 
 
It is not based on a belief that stimulating demand would ‘fix’ the 
retirement housing market. If anything, it could have a negative effect 
while supply remains so constrained. We conclude that the 
recommendations we make in chapter 3 on how to unlock barriers to 
supply are fundamental to the future health of the market, and need 
prioritisation over and above demand-side intervention. 

Recommendations 

We recommend there should be a package of support to help older 
people move into retirement developments, and boost their local 
visibility. The government should consider: 

 

▪ exempting older people from stamp duty if they move to 
retirement housing, targeting (at first) those with lower value 
homes, to establish the efficacy of the exemption; in a subsequent 
extension to this exemption some of the increased revenue 
(generated further down the property ladder from sales that 
would not have otherwise occurred and on which stamp duty 
would be levied as usual) should be used to reduce stamp duty 
progressively for other age groups	  
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▪ offering an equity loan to older people to bridge the gap 
between the sale price of their home and the purchase price of a 
retirement property – mirroring the highly effective Help to Buy 
scheme	  

▪ integrating advice on downsizing and retirement housing options 
(recognising the key role housing assets play in tackling pensioner 
poverty and paying for care) into wider pensions and care 
funding advice, to coincide with new care funding proposals that 
may come about after next year’s green paper 

 
 
And for the industry to offer: 

 

▪ practical help packages – including assistance with packing, 
moving, connecting utilities etc and overseen by a key person to 
provide reassurance and consistency throughout the move – for 
all prospective buyers, as some retirement developers already do	  

▪ wider outreach to the community by developers, in the form of 
‘try before you buy’ stays where feasible, and/or social 
opportunities for local older people to boost awareness of 
developments and help form social networks	  

 
We also recommend a supply policy that: 

 

▪ levels the playing field between retirement development and 
other forms of development	  

▪ improves consistency between local authorities’ approach to 
charging and their transparency in making clear how charges are 
calculated	  

▪ acknowledges that supply can only hope to meet demand if 
current developers are able to expand while new developers 
enter the market	  

 
 
We conclude that only an exemption from section 106 and CIL charges 
would be sufficiently bold to boost supply to the scale needed to meet 
demand. Learning from policies such as Help to Buy, an industry-
informed intervention that had a massive impact on (mainstream) 
housing supply, it is clear that an exemption policy would have the same 
radical effect in unlocking the build rates of current developers and 
attracting new developers to the market. The health and social care 
savings and housing chain stimulation that can be generated by 
boosting the supply of retirement housing suggests that retirement 
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housing is of similar value to society as affordable housing, and should be 
recognised as such in the planning regime.  

The development of these policies requires the input of policy makers 
and developers, who need to come together to shape and plan a 
programme of work to develop and implement them. The white paper 
alludes to a ‘conversation’ between relevant stakeholders to better 
understand the challenges to this market and generate ideas for 
‘incentives and innovation’. We are optimistic that this paper provides 
enough food for thought on the options available to kick-start one such 
conversation.  
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APPENDIX 1 METHODOLOGY  

Research for this project took place between July and September 2017. 
The research was made up of: 

 

▪ a rapid evidence assessment	  
▪ economic modelling 
▪ interviews with sector experts and housebuilders 
▪ focus groups with people living in retirement housing and in 

mainstream housing 
▪ a workshop with people currently living in retirement housing 

 
 

Rapid evidence assessment 

We reviewed existing research on incentive packages and other forms of 
encouragement for older people to move into retirement housing. The 
review encompassed academic, policy-oriented and grey literature, 
and built on Demos’ previous work in this area, including The Top of the 
Ladder (2013), The Affordability of Retirement Housing (2014), and a 
policy report commissioned by the Department for Communities and 
Local Government.81 The review identified incentive packages already in 
use, further incentives that have been suggested, and evidence on their 
advantages and disadvantages. 

Economic modelling 

Our approach has been to create economic models that are sensitive to 
changes in the market price of properties, the percentage of units that 
have to be affordable (the section 106 requirement) and the CIL or LIT 
charge (per square metre). The model calculates the RLV for downsizer, 
retirement housing and extra care models; this enabled us to assess how 
viable each of the options are under different assumptions about tax 
changes. We chose a hypothetical 0.4 hectare site in the South East for 
many of our assumptions, for example on CIL rates and land prices. 

Care villages differ somewhat from other forms of retirement 
development. They are low density developments with significant 
communal facilities, so would not normally be viable to be built on a 
land area of 0.4 hectares. Instead we modelled a typical care village site 
based on an appraisal of a live development, using an authority’s 
	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  	  
81 Wood, The Top of the Ladder, Wood, The Affordability of Retirement Housing, and 
unpublished (DCLG) 
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current demand formula for open market housing. We then changed the 
CIL or section 106 requirements to see how this affected the net profit (as 
a percentage of GDV) on the development. A net profit or GDV of 20 
per cent is generally considered the minimum necessary for a 
development to be viable.  

Interviews with sector experts and housebuilders 

We conducted telephone interviews with Paul Teverson (McCarthy & 
Stone), Andrew Burgess (Churchill Retirement Living), Jane Barker (Liberty 
Retirement Living), Bill Gair (Renaissance Villages), Nick Hole (Blue Cedar 
Homes), Jeremy Porteus (Housing LIN), Brian Beach (ILC) and Michael 
Voges (ARCO). 

They also supplemented the economic modelling by giving us a frontline 
perspective of how the current planning and tax regimes affect the 
supply of retirement housing, and the difference that could be made by 
future changes in these areas. 

Focus groups with people living in mainstream housing 

We conducted three deliberative focus groups with people aged over 
65 who were not living in retirement housing in London, Birmingham and 
Leeds. Each group was recruited to achieve a mix of backgrounds 
among participants, in relation to age, gender, ethnicity, housing assets, 
and care and support needs. Participants were asked to deliberate over 
possible demand-side incentives to moving into retirement housing (as 
identified by the rapid evidence assessment and interviews with sector 
experts), discussing the advantages and disadvantages of each one 
and weighing up which would make the biggest difference to their 
decision of whether or not to move.  

Workshop with people currently living in retirement housing 

We conducted a workshop with homeowners living in a retirement 
housing development in South East England during a scheduled coffee 
morning at the development, and publicised via noticeboards in the 
communal areas. Around 25–30 people attended the workshop. 
Participants were asked to discuss their motivations for moving into the 
development, their experiences of moving there, and ways in which their 
experiences could have been made easier, with reference to the 
possible incentive packages previously identified. 
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APPENDIX 2 (ONLINE) 

The full tables showing our modelling can be found at:  

https://www.demos.co.uk/wp-content/uploads/2017/11/Unlocking-the-
market-Appendix-2-online.docx 
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Demos – Licence to Publish 

The work (as defined below) is provided under the terms of this licence ('licence').  
The work is protected by copyright and/or other applicable law. Any use of the work other than 
as authorized under this licence is prohibited. By exercising any rights to the work provided here, 
you accept and agree to be bound by the terms of this licence. Demos grants you the rights 
contained here in consideration of your acceptance of such terms and conditions. 
 
1 Definitions 
a 'Collective Work' means a work, such as a periodical issue, anthology or 
encyclopedia, in which the Work in its entirety in unmodified form, along with a number 
of other contributions, constituting separate and independent works in themselves, are 
assembled into a collective whole. A work that constitutes a Collective Work will not be 
considered a Derivative Work (as defined below) for the purposes of this Licence. 
b 'Derivative Work' means a work based upon the Work or upon the Work and other 
pre-existing works, such as a musical arrangement, dramatization, fictionalization, 
motion picture version, sound recording, art reproduction, abridgment, condensation, 
or any other form in which the Work may be recast, transformed, or adapted, except 
that a work that constitutes a Collective Work or a translation from English into another 
language will not be considered a Derivative Work for the purpose of this Licence. 
c 'Licensor' means the individual or entity that offers the Work under the terms of this 
Licence. 
d 'Original Author' means the individual or entity who created the Work. 
e 'Work' means the copyrightable work of authorship offered under the terms of this 
Licence. 
f 'You' means an individual or entity exercising rights under this Licence who has not 
previously violated the terms of this Licence with respect to the Work, or who has 
received express permission from Demos to exercise rights under this Licence despite a 
previous violation. 
 
2 Fair Use Rights 
Nothing in this licence is intended to reduce, limit, or restrict any rights arising from fair 
use, first sale or other limitations on the exclusive rights of the copyright owner under 
copyright law or other applicable laws. 
 
3 Licence Grant 
Subject to the terms and conditions of this Licence, Licensor hereby grants You a 
worldwide, royalty-free, non-exclusive, perpetual (for the duration of the applicable 
copyright) licence to exercise the rights in the Work as stated below:  
a  to reproduce the Work, to incorporate the Work into one or more Collective Works, 
and to reproduce the Work as incorporated in the Collective Works; 
b  to distribute copies or phonorecords of, display publicly, perform publicly, and 
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perform publicly by means of a digital audio transmission the Work including as 
incorporated in Collective Works; The above rights may be exercised in all media and 
formats whether now known or hereafter devised. The above rights include the right to 
make such modifications as are technically necessary to exercise the rights in other 
media and formats. All rights not expressly granted by Licensor are hereby reserved. 
 
4 Restrictions 
The licence granted in Section 3 above is expressly made subject to and limited  by the 
following restrictions: 
a You may distribute, publicly display, publicly perform, or publicly digitally perform the 
Work only under the terms of this Licence, and You must include a copy of, or the 
Uniform Resource Identifier for, this Licence with every copy or phonorecord of the Work 
You distribute, publicly display, publicly perform, or publicly digitally perform. You may 
not offer or impose any terms on the Work that alter or restrict the terms of this Licence 
or the recipients’ exercise of the rights granted hereunder. You may not sublicence the 
Work. You must keep intact all notices that refer to this Licence and to the disclaimer of 
warranties. You may not distribute, publicly display, publicly perform, or publicly digitally 
perform the Work with any technological measures that control access or use of the 
Work in a manner inconsistent with the terms of this Licence Agreement. The above 
applies to the Work as incorporated in a Collective Work, but this does not require the 
Collective Work apart from the Work itself to be made subject to the terms of this 
Licence. If You create a Collective Work, upon notice from any Licence or you must, to 
the extent practicable, remove from the Collective Work any reference to such Licensor 
or the Original Author, as requested. 
b You may not exercise any of the rights granted to You in Section 3 above in any 
manner that is primarily intended for or directed toward commercial advantage or 
private monetary compensation. The exchange of the Work for other copyrighted works 
by means of digital filesharing or otherwise shall not be considered to be intended for or 
directed toward commercial advantage or private monetary compensation, provided 
there is no payment of any monetary compensation in connection with the exchange 
of copyrighted works. 
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C  If you distribute, publicly display, publicly perform, or publicly digitally perform the 
Work or any Collective Works, You must keep intact all copyright notices for the Work 
and give the Original Author credit reasonable to the medium or means You are utilizing 
by conveying the name (or pseudonym if applicable) of the Original Author if supplied; 
the title of the Work if supplied. Such credit may be implemented in any reasonable 
manner; provided, however, that in the case of a Collective Work, at a minimum such 
credit will appear where any other comparable authorship credit appears and in a 
manner at least as prominent as such other comparable authorship credit. 
 
5 Representations, Warranties and Disclaimer 
A  By offering the Work for public release under this Licence, Licensor represents and 
warrants that, to the best of Licensor’s knowledge after reasonable inquiry: 
i  Licensor has secured all rights in the Work necessary to grant the licence rights 
hereunder and to permit the lawful exercise of the rights granted hereunder without You 
having any obligation to pay any royalties, compulsory licence fees, residuals or any 
other payments; 
ii  The Work does not infringe the copyright, trademark, publicity rights, common law 
rights or any other right of any third party or constitute defamation, invasion of privacy 
or other tortious injury to any third party. 
B except as expressly stated in this licence or otherwise agreed in writing or required by 
applicable law, the work is licenced on an 'as is 'basis, without warranties of any kind, 
either express or implied including, without limitation, any warranties regarding the 
contents or accuracy of the work. 
 
6 Limitation on Liability 
Except to the extent required by applicable law, and except for damages arising from 
liability to a third party resulting from breach of the warranties in section 5, in no event 
will licensor be liable to you on any legal theory for any special, incidental, 
consequential, punitive or exemplary damages arising out of this licence or the use of 
the work, even if licensor has been advised of the possibility of such damages. 
 
7 Termination 
A  This Licence and the rights granted hereunder will terminate automatically upon any 
breach by You of the terms of this Licence. Individuals or entities who have received 
Collective Works from You under this Licence, however, will not have their licences 
terminated provided such individuals or entities remain in full compliance with those 
licences. Sections 1, 2, 5, 6, 7, and 8 will survive any termination of this Licence. 
B  Subject to the above terms and conditions, the licence granted here is perpetual 
(for the duration of the applicable copyright in the Work). Notwithstanding the above, 
Licensor reserves the right to release the Work under different licence terms or to stop 
distributing the Work at any time; provided, however that any such election will not 
serve to withdraw this Licence (or any other licence that has been, or is required to be, 
granted under the terms of this Licence), and this Licence will continue in full force and 
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effect unless terminated as stated above. 
 
8 Miscellaneous 
A Each time You distribute or publicly digitally perform the Work or a Collective Work, 
Demos offers to the recipient a licence to the Work on the same terms and conditions as 
the licence granted to You under this Licence. 
B  If any provision of this Licence is invalid or unenforceable under applicable law, it 
shall not affect the validity or enforceability of the remainder of the terms of this 
Licence, and without further action by the parties to this agreement, such provision shall 
be reformed to the minimum extent necessary to make such provision valid and 
enforceable. 
C  No term or provision of this Licence shall be deemed waived and no breach 
consented to unless such waiver or consent shall be in writing and signed by the party to 
be charged with such waiver or consent. 
D  This Licence constitutes the entire agreement between the parties with respect to 
the Work licensed here. There are no understandings, agreements or representations 
with respect to the Work not specified here. Licensor shall not be bound by any 
additional provisions that may appear in any communication from You. This Licence 
may not be modified without the mutual written agreement of Demos and You. 
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Executive Summary

Context 
This report explores the issue of loneliness in later life: the scale and nature of the problem; the impact on health and 
potential costs to the state; what is most effective in combatting loneliness for older people; and, importantly, why 
it might be that older people living in specialist age specific housing (retirement housing, extra care, assisted living 
and so on) tend to feel far less lonely than their counterparts in general housing. Demos is carrying out this work 
with the support of McCarthy & Stone, the retirement housing provider, to better understand how loneliness can 
be tackled and what factors of retirement housing contribute to older people feeling less lonely and building better 
social networks. For this report, Demos reviewed the evidence regarding loneliness in later life, interviewed a small 
number of McCarthy & Stone homeowners about their social lives before and after moving into retirement housing, 
and commissioned a survey of the public – the findings of which we directly compared with a survey McCarthy & 
Stone has recently carried out with their homeowners where some of the key questions related to social networks and 
companionship. McCarthy & Stone are interested in to what extent, and why, older people are less lonely in retirement 
housing, and whether lessons might be learnt for wider aspects of policy, such as neighbourhood planning – to help 
older people become more socially connected and feel less lonely regardless of where they live.

Tackling loneliness 
Evidence suggests loneliness is a large and growing problem among older people, and particularly so for the older 
old (i.e. over 80s). Risk factors associated with a greater sense of loneliness include poor health, living alone, being 
widowed, and having limited social, civic and cultural networks. All of these risks tend to increase with age. As 
such, people over 80 are almost twice as likely to report feeling lonely most of the time compared to their younger 
counterparts (14.8% of 16-64s report this, compared to 29.2% over the over 80s).1 

The impact of loneliness on one’s health is significant and well documented – from poorer mental health to a greater risk 
of falling and hospitalisation. This, in turn, has obvious cost implications for the NHS, social care and wider economy, 
though no one has yet quantified the country-wide “cost” of loneliness in later life. However, schemes which have sought 
to tackle loneliness on a small scale have consistently shown a positive impact and associated cost savings in reducing 
falls and hospitalisations, to the tune of around £3 saved for every £1 invested in reducing loneliness. 

The most effective interventions to tackle loneliness among older people tend to have three things in common – they 
work on a group basis, they focus on a common interest or activity, and they allow for the involvement of older people 
in their planning or implementation. 

Housing and loneliness
Older people living in specialist age-specific housing (such as retirement housing and extra care assisted living 
developments) tend to report being less lonely than their peers. For this report, we compared the findings of a large 
survey of McCarthy & Stone homeowners with a survey of the general public asking comparator questions. The 
findings are conclusive – McCarthy & Stone homeowners (whose average age is c.80) are much more likely than older 
people in general to say they have socialised recently, to report feeling a sense of community, and to say there are 
enough social events for them to enjoy. 

There are a variety of explanations for this – for example social engagement in retirement housing developments tend 
to have the three features of successful schemes to combat loneliness, outlined above. However, the evidence also 
points to the importance of shared and communal space and facilities to encourage social engagement, as well the 
design of retirement housing which promotes mobility and better health (enabling older people to leave their homes 
and socialise in a safer way) and less time spent on maintenance (allowing more time for socialising and leisure). The 
factors present in retirement developments could be described as either “people” (an inclusive community ethos and 
pro-active staff and homeowners who encourage other to participate and arrange activities) or “place” (the design of 
communal space etc).

1 http://webarchive.nationalarchives.gov.uk/20160105160709/http://www.ons.gov.uk/ons/dcp171766_418058.pdf
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Total agreeing to the  
following statements

Whole 
population – 

all ages  
(n = 2,059)

 
 

55-64s  
(n = 297)

 
 

65-74s  
(n = 382)

 
 

75+  
(n = 80)

McCarthy 
& Stone 

homeowners  
(n = 2,422

There is a sense of community among 
the people who live in my housing 
development/neighbourhood or street

49% 42% 58% 51% 85%

I have made new friends and socialise 
more since moving into my apartment – – – – 70%

I have made new friends in the last  
12 months 66% 51% 63% 56% –

There are sufficient social events  
(for my age group) 38% 36% 53% 56% 73%

I have socialised very often with family 
or friends in the last 12 months 35% 33% 44% 46% –

Implications for policy makers and practitioners
Tackling the growing problem of loneliness among older people is both a social and economic priority – the 
implications for spending on health, care and support services for socially isolated older people, at a time where 
budgets are already stretched, are such that the case for preventative and lower level “social fixes” to tackle loneliness 
(and its health implications) is compelling. The recommendations in this report consider how policy makers and 
practitioners might learn from the common features of the most effective housing-related interventions in tackling 
loneliness, but also how the features of specialist retirement accommodation – where older people report to be far 
less lonely – might be encouraged more widely. Many older people are interested in a move to age-specific housing 
developments (certainly with demand outstripping supply),2 though it is far from the case that such housing would be 
able to meet the needs of all older people, particularly as many older people will want to stay in their current family 
home for as long as possible. As such, it is important to consider what we might learn from what can be achieved in 
housing developments and apply this even more widely to neighbourhood planning.

Recommendations 
n  Apply a “city for all ages” approach to neighbourhood planning and Local Plans, including sufficient  

age-appropriate housing, communal space and transport to enable older people to remain socially,  
physically and mentally active

n  Create older people’s “social agents” to encourage active citizenship among older people to encourage people  
to socialise and engage in activities

n  Recognise the health and care costs associated with loneliness and isolation in Joint Health and Wellbeing Strategies 
and develop commissioning strategies which might tackle this social issue as a public health challenge

n  Bring local businesses on board to create opportunities for older people to meet and socialise – in particular  
retail, hospitality and leisure

n  Ensure the Digital Inclusion Strategy and local schemes recognise the internet as a social vehicle and gateway

n  Encourage local authorities and housing schemes to develop a social media presence for older people to  
develop social networks

n  Help ensure demand for retirement housing is met – by helping older people to access retirement housing, 
loneliness and isolation might also be reduced

n  Ensure retirement housing developments have the right design and ethos to create sociable communities,  
based on the evidence of good practice.

2 Wood, C; Top of the Ladder, Demos 2013
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Concluding thoughts
There are three factors that need to be taken into account when considering housing and its role in combatting 
loneliness among older people. The evidence is indisputable that: 

1)  Appropriate housing can make a real difference to an older person’s physical and mental health, and to their 
sense of loneliness and isolation.

2)  Those older people living in age-specific housing (retirement housing and extra-care settings) report feeling 
substantially less lonely and more socially active than their counterparts in private housing (see above). 

3) There is latent demand for retirement housing which is not being met with current levels of supply.3

Nonetheless, it is important to recognise that the majority of older people will remain in private housing and might 
not consider downsizing or moving to specialist housing. Yet there is still a compelling argument to be made that, 
by helping to boost the supply of retirement housing, loneliness and isolation among older people might also be 
reduced. Surveys consistently suggest that around quarter to a third of older people would be interested in moving 
to retirement housing,4 and Demos has explored the mismatch of supply and demand of retirement housing in 
previous research – concluding that national and local policy makers could do much more to help unlock supply 
and boost the development and availability of age appropriate housing for older people keen to downsize.5

For people who will never move to specialist housing, the right neighbourhood planning and use of social agents –  
a “people and place” strategy – will be central to tackling isolation. The fact that older people living in retirement 
developments report to be significantly less lonely and more socially engaged, and also healthier, ought to be taken 
into account when policy makers at national and local level seek to tackle loneliness among older people. There are 
important lessons that might be learnt from the approaches to social engagement and activities that couple be applied 
community wide – the following report helps open this debate.

3 Top of the Ladder, Demos 2013; A Better Fit, Shelter 2012
4 Ibid 
5 Ibid
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Chapter 1 – the rise of loneliness
 

Loneliness looms large in the lives of older people across the UK. Over a million older people say that they always or 
often feel lonely – with those over 80 almost twice as likely to report feeling lonely most of the time compared to their 
younger counterparts (14.8% of 16-64s report this, compared to 29.2% over the over 80s).6 Around a fifth of older 
people (17%) are in touch with family, friends and neighbours less than once a week. Around 2 million people over 75 
live alone and 1.5 million of these are women.7 12% of older people report feeling trapped in their own homes, 6% 
leave their homes less than once a week.8 

Moreover, loneliness and isolation among older people seems to be growing. Long-term social trends such as 
increasing divorce rates among the over 60s and more geographically dispersed families will contribute to increasing 
the number of people living alone in later life. According to a BBC study9, British society has become more 
geographically and demographically segregated since the 1960s, and as a result, people are experiencing ‘stronger 
feelings of isolation and weaker feelings of “belonging”.’ This was measured through an indices of ‘anomie’10, and 
was cited as the reason behind communities becoming ‘less rooted’ in every region of the UK since 1971. The study 
concluded that ‘the social glue and cohesion has been weakening and Britain has been steadily moving towards a 
slightly more atomised society with each decade that passes’. Reasons that could explain this trend were greater 
prosperity and better access to transport, which have made it easier for people to move for employment, retirement, 
and a better quality of life. The decline in marriage, increasing divorce, immigration and a growing student population 
were also cited as having contributed to the segregation11. A Bupa study12 found that ‘adults over 35 now live nearly 
an average 100 miles, or a two-hour drive, from their older parents. People in London have the furthest to travel, living 
an average 205 miles away’. Furthermore, according to the Royal Voluntary Service, ‘distance is shown to have a 
clear impact on how often older people see their family, with the frequency of children visiting their parents decreasing 
the further away they live: of those whose children live an hour’s drive away or more, almost half (48 per cent) are 
visited just once every two to six months13.’ 

Declining community spirit is another important factor. An ONS survey14 found that only 55% of adults aged 16 and 
over in the UK agreed or strongly agreed that friendships and associations with other people in their community 
meant a lot to them, meaning a significant number do not see community relationships as important. A Mental Health 
Foundation study15 drew attention to the decline of local services as a contributing factor to declining community 
spirit, explaining that ‘at the heart of old-style communities were local services such as post-offices, but these have 
declined. The closure of post offices all over the UK has had an impact on people for whom they were a focal point of 
the community’. The report cites a study in Wales,16 which showed that the closure of post-offices meant that older 
people, as well as disabled people and those with health problems, felt more ‘neglected’ due to the loss of ‘space for 
social interaction, information and advice’ that the post office had provided.

The ILC report ‘The State of Intergenerational Relations Today’17 also found that intergenerational co-residence is in 
long-term decline:

‘Surveys from the 1950s and 1960s found that between one third and one half of elderly people in the UK lived in a 
household containing one of their children. By the 1990s, this proportion was closer to 5-15%. By extension, it can be 
surmised that the number of households containing a grandchild and grandparent must also be declining’. 

Thus, older people are becoming increasingly less likely to live with their family, which may be expected to have an 
impact on increasing loneliness amongst older people. Nonetheless, Friends of the Elderly asserts that older peoples’ 
contact with their children ‘has been stable in recent years’, and that ‘today’s grandparents have an ever-greater role 
in the lives of grandchildren’, evidenced by the fact that grandparents are taking an increasing role in the childcare 
of their grandchildren18. In the following chapter we will see that many older people who had moved into retirement 
housing reported doing so in order to live closer to their children. 

6 http://webarchive.nationalarchives.gov.uk/20160105160709/http://www.ons.gov.uk/ons/dcp171766_418058.pdf
7 http://www.ageuk.org.uk/Documents/EN-GB/Factsheets/Later_Life_UK_factsheet.pdf?dtrk=true
8 http://www.local.gov.uk/web/guest/publications/-/journal_content/56/10180/7666327/PUBLICATION 
9 http://news.bbc.co.uk/1/shared/bsp/hi/pdfs/01_12_08_changinguk.pdf 
10 A sociological term to describe the feeling of “not belonging”
11 http://news.bbc.co.uk/1/hi/uk/7755641.stm
12 http://www.bupa.co.uk/Newsroom/OurViews/Scattered-families-make-aged-care-decisions-harder
13 http://www.royalvoluntaryservice.org.uk/Uploads/Documents/How_we_help/loneliness-amongst-older-people-and-the-impact-of-family-connections.pdf
14 http://www.ons.gov.uk/ons/dcp171766_394187.pdf
15 http://www.mentalhealth.org.nz/assets/ResourceFinder/the-lonely-society-report-MHF-UK.pdf
16 https://www.nao.org.uk/wp-content/uploads/2009/06/0809558_Ipsos_Case_Studies_Area4_Report.pdf
17 Lloyd, James: The State of Intergenerational Relations Today, ILC 2008 http://www.ilcuk.org.uk/index.php/publications/publication_details/the_state_of_intergenerational_relations_today
18  The report cites Michael Wilmott & William Nelson, Complicated Lives, Wiley, 2004, or Jonathon Gershuny, Changing Times, OUP, 2003. http://www.fote.org.uk/wp-content/

uploads/2014/07/2014_03-FOTE-Future-of-loneliness-Report-low-res-without-crops.pdf
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Who are the lonely?
Loneliness is relatively common in later life, but certain groups of older people appear to be more affected than others. 
An Age UK meta-review found the following groups to be most at risk of experiencing loneliness19: 

n The oldest old 

n Older women

n People who live alone

n People who are bereaved, separated or divorced

n People living in residential care

n People with poor health, reduced mobility, cognitive impairment, and sensory impairment 

n Older people from ethnic minorities, or for whom English is not a first language20

n LGBT older people.

According to the most recent ONS Insights into loneliness, older people and wellbeing21, 30.8% of people (all ages) who 
live on their own report high levels of loneliness, compared to 12.6% of people who do not live on their own – living alone 
more than doubles the chance of feeling lonely. WRVS research found that older people who live alone also have less 
frequent contact (either face-to-face or over the phone/internet) with their adult children, even though they are more in 
need of it than older people who live together as a couple/with other relatives22

This was borne out in the polling carried out for this research – which found that of the over 55s in the survey sample, 
those who were married, in civil partnership or cohabiting were far less likely to feel lonely ‘very often’ (21%) than those 
who were widowed, separated or divorced (40%), while those with a longstanding condition or disability were much 
more likely to feel lonely very often (14%) than those without (2%).

As the population continues to age, so too will these particular sub-groups most at risk of feeling lonely. For example, 
increasing numbers of older people will be living longer with multiple health conditions, while the number of people 
living into their 80s and 90s (the “older old”) is set to increase dramatically, with the number of people over 85 
projected to double within the next 23 years, to more than 3.4 million by 204023. 

Recent analysis of the 2015 wave of the ONS Opinions and Lifestyle Survey found that levels of loneliness are slightly 
lower in the 65-79 age group compared to the working age population, but shoot up in the 80 plus age group. People 
aged 80 and above were twice as likely to report feeling lonely on a daily basis as people aged 65-79, with a third of the 
80 plus age group reporting high levels of loneliness in their daily lives, compared to 14.5% of people aged 65-7924.

Proportion of people who report feeling lonely in their daily life by age group, 2014 to 2015  

  Reporting very low Reporting high  
Great Britain levels of loneliness levels of loneliness

16 to 64 55.7% 14.8%

65 to 79 62.4% 14.5%

80 and above 43.4% 29.2%

Source: Opinions and Lifestyle Survey (OPN) – Office for National Statistics   

There are many reasons that might explain why the 65-79s feel slightly less lonely than their working age counterparts. 
For example, they may be enjoying the early years of retirement with good health by engaging in leisure pursuits, or 
they may simply be playing a more active role in caring for their grandchildren (as mentioned above). On the other 
hand, the ‘very old’ may well be feeling the impact of poor health or limited mobility, and the risk of bereavement, or 
living in residential or nursing care increases. Whatever the precise reasons, it is clear that loneliness (and the risk 
factors associated with increased loneliness) increase with age. 

19 http://www.ageuk.org.uk/Documents/EN-GB/For-professionals/Research/Age%20UK%20Evidence%20Review%20on%20Loneliness%20July%202014.pdf?dtrk=true 
20 Bolton, M. (2012) Loneliness: the state we’re in: a report of evidence compiled for the Campaign to End Loneliness, Abingdon: Age UK Oxfordshire.
70  Victor, C., Burholt, V., and Martin, W. (2012) ‘Loneliness and Ethnic Minority Elders in Great Britain: An exploratory study’, J Cross Cult Gerontol, 27, pp. 65–78; both cited in http://

www.ageuk.org.uk/Documents/EN-GB/For-professionals/Research/Age%20UK%20Evidence%20Review%20on%20Loneliness%20July%202014.pdf?dtrk=true 
21 ONS, 2015, Insights into loneliness, older people and wellbeing
22 http://www.royalvoluntaryservice.org.uk/Uploads/Documents/How_we_help/loneliness-amongst-older-people-and-the-impact-of-family-connections.pdf
23 National population projections for the UK, 2014-based, Office for National Statistics, 2015
24 http://webarchive.nationalarchives.gov.uk/20160105160709/http://www.ons.gov.uk/ons/dcp171766_418058.pdf 
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An Age UK meta-review25 also highlighted the connection between social exclusion and the likelihood of feeling lonely, 
as they found that ‘overall exclusion was a significant predictor of wellbeing and loneliness.’ 

The charity pointed to evidence from ELSA 2002 and 2008 surveys, which found social exclusion to be characterised 
by the following seven domains:

1) social relationships;

2) cultural; 

3) civic activities and access to information;

4) local amenities; 

5) decent housing and public transport; 

6) common consumer goods;

7) financial products. 

A comparative analysis of results from 2002-2008 concluded that ‘experiencing exclusion in three or more of these 
areas [is] associated with almost a three-fold increase in the risk of becoming lonely’. Similarly, ‘social detachment’, 
where people consistently fail to engage in social activities, was found to be a problem for a significant number of 
older people, according to analysis of ESLA data26. 

Participation is classified by ESLA into four main domains: 

1) civic participation: membership of political party, trade union, neighbourhood watch, church, volunteering.

2) leisure activities: education, arts activities, social or sports club, gym, etc.

3) cultural engagement – going to cinema, art gallery, theatre, etc.

4) social networks – not having or not being in contact with friends, family, children.

The analysis found that 20% of older people are detached from 3 or more domains, 50% are detached from civic 
participation and leisure activities, and 5% detached from social networks.

Although the impact of social detachment on feelings of loneliness was not measured in this study, it seems logical 
to assume that such factors would have some impact on older people and their wellbeing; and as the report states: 
‘Older people who are not involved in social activity are at increased risk of having lonely and unsatisfying later years, 
poorer health and impaired cognitive function27’.

Where are the lonely?
The survey commissioned for this report pointed to some regional variations, both in levels of loneliness among people 
aged 55 and over, and in the extent to which different forms of social interaction are counteracting this. The table 
on the following page provides a selected sample of the full results. Taking a number of responses combined, some 
interesting patterns emerge. For example, Yorkshire and Humberside emerged as one of the least lonely parts of the 
country for older people – 25% of the over 55s living there said that they had never felt lonely at any point during the 
past 12 months. They also report consistently highly for socialising, having sufficient social events and feeling a sense 
of community compared to most other places in the country, suggesting local communities and neighbours may play 
a bigger role in this than family and friends. 

In contrast, in the North West, where people also tend to spend less time with their family and friends, levels of 
loneliness are much higher, and here older people are most likely to say that they would consider remedying this by 
moving to be closer to friends and family. In London, the pattern is similar. Older people in both of these areas have 
the highest levels of loneliness in the country, reporting that more than four out of five (87%) felt lonely at least some 
of the time. London and the North West also score poorly for having adequate opportunities to socialise and having 
adequate social events for the over 55s, which may be a contributing factor in their high loneliness scores.

25  http://www.ageuk.org.uk/Documents/EN-GB/For-professionals/Research/Age%20UK%20Evidence%20Review%20on%20Loneliness%20July%202014.pdf?dtrk=true
26    Jivraj, S., Nazroo, J., and Barnes, M. (2012) ‘Change in social detachment in older age in England’, in: The Dynamics of Ageing. Evidence from the English Longitudinal Study of 

Ageing 2002-2010. Wave 5. James Banks, James Nazroo, and Andrew Steptoe (Eds.) Chapter 3, pp. 48-83. London: The Institute for Fiscal Studies, cited in http://www.ageuk.org.
uk/Documents/EN-GB/For-professionals/Research/Age%20UK%20Evidence%20Review%20on%20Loneliness%20July%202014.pdf?dtrk=true 

27 http://www.ucl.ac.uk/news/pdf/elsa5final.pdf
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The impact of loneliness
The link between loneliness and poor health is well understood. There is a substantial body of evidence which shows that 
people who say they feel lonely are more likely to suffer from high blood pressure28 and depression29, and are more than 
twice as likely to develop Alzheimer’s disease in later life30, compared to those with stronger social relationships. Each of 
these have the effect of cutting short life expectancy for older people who experience loneliness – and researchers have 
estimated that this risk is comparable to smoking 15 cigarettes a day31. Put simply, loneliness causes older people to get 
sicker, and die quicker.

Why might this be the case? Research points to a number of explanatory factors: older people who feel lonely do not 
take as good care of themselves as those with an active and healthy social life. They smoke and drink more, eat less 
healthily, are less physically active, and neglect to care for health conditions (e.g. by failing to take medications). They may 
also lack the support networks to help them cope with an illness or long-term condition, meaning that this deteriorates 
more rapidly. Research by WRVS found that older people living alone are less likely to have visited a GP following a fall, 
and people who live alone and have little social interaction may have nobody to notice if their health deteriorates.32

The consequences of loneliness for health are so widely recognised that levels of social contact among both service users 
and carers are shared indicators across both the Public Health Outcomes Framework (PHOF) and Adult Social Care 
Outcomes Framework (ASCOF). This is based on an understanding of what tackling loneliness and social isolation can do 
for the overall health of the country, but also the high cost of loneliness to the public purse. 

Public spending on dealing with the effects of loneliness is difficult to estimate, as a scoping report by the Campaign 
to End Loneliness found. The number of additional factors to account and control for make it challenging to provide an 
accurate overall picture. As such, instead of attempting to calculate the total “cost” of loneliness among older people 
to the country, many studies have instead quantified the potential health and care savings that can be attributed to 
specific projects and services that aim to reduce loneliness. The most common monetised savings are generated by 
reduced hospital admissions, reduced length of stay for people who are admitted to hospital, and reduced number of 
GP visits among those older people who are less lonely.  

A selection of schemes tackling isolation, evaluated for the savings they generate33: 

Gloucestershire Village and Community Agents, a scheme to identify the most lonely and isolated, resulted in 
savings to Gloucestershire health and social care services totalling £1.2 million, and with every £1 that the scheme 
cost, the return on investment is calculated to be £3.10.

Rotherham Social Prescribing Scheme: commissioned by NHS Rotherham Clinical Commissioning Group (CCG) 
and delivered by Rotherham Voluntary Action, this measured patients’ progress towards social outcomes and 
predicts a £1:£3.38 long term return on investment.

Living Well Cornwall: initiated by Age UK and NHS Kernow CCG this program is designed to build self-reliance and 
self-confidence in participants and has shown a 41 per cent reduction in the cost of hospital admissions and a 3:1 
return on investment. The scheme has also led to an 8 per cent reduction in social care costs.

Link Age Bristol: a community development partnership targeting older lonely people cites an initial social return 
on investment of at least £1:£1.20.

28 http://www.ncbi.nlm.nih.gov/pmc/articles/PMC2841310/ 
29 (Cacioppo et al, 2006) (Green et al, 1992), cited by http://www.campaigntoendloneliness.org/threat-to-health/ 
30 Wilson, R. S. et al. (2007) ‘Loneliness and Risk of Alzheimer Disease’, Archives of General Psychiatry, Vol. 64, pp. 234–40 
31  Holt-Lunstad et al (2010), Brigham Young University, http://pps.sagepub.com/content/10/2/227.abstract, cited in file:///C:/Users/hotdesk.DEMOS/Downloads/loneliness-

neighbourhoods-engagement-full.pdf
32 Holt-Lunstad et al (2010), Brigham Young University, http://pps.sagepub.com/content/10/2/227.abstract 
33 http://www.local.gov.uk/documents/10180/7632544/L15-431+Combating+loneliness+-+a+guide+for+local+authorities/b4b88757-2623-4696-ae04-565892a58909
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In this chapter we have seen that loneliness is a very common and growing problem for older people, and in particular 
the older old (i.e. over 80s). Risk factors associated with increased loneliness include poor health, living alone, being 
widowed, and having limited social, civic and cultural networks, and all such factors tend to increase with age. We 
have also seen that areas in Britain with lower reported loneliness among older people tend to be where people have 
better social networks and community activities, to make up for the fact that they might live away from their families. 

We then go on to review the evidence regarding the impact of loneliness, which is compelling in showing significant 
health effects associated with being lonely and isolated. This, in turn, has obvious implications for the NHS, social 
care and wider economy, though no one has yet quantified the country-wide “cost” of loneliness in later life. 
However, schemes which have sought to tackle loneliness on a small scale have consistently shown a positive 
impact and associated cost savings in reducing falls and hospitalisations, to the tune of around £3 saved for every 
£1 invested in reducing loneliness. 

In the following chapter we explore in more detail what effective interventions to tackle loneliness have in common, and 
why they might be effective. We then consider why it might be the case that older people living in specialist age-specific 
housing (such as retirement housing and extra care) tend to be less lonely than their peers. 
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Chapter 2 – combatting loneliness among older people

As the prevalence of loneliness, and awareness of its impacts, have grown, so too have the number of initiatives aimed at 
preventing it, and we are now beginning to understand more about how loneliness and isolation among older people can 
best be tackled. Research into quality of life and wellbeing in older people has indicated that social factors are particularly 
important. In a study entitled ‘Quality of life from the perspectives of older people’34, which invited older people to 
describe the most important factors for a good quality of life, designated having good social relationships, maintaining 
social activities and retaining a role in society (amongst other factors) as crucial. 

Furthermore, a study into ‘The Salience of Social Relationships for Resident Wellbeing in Assisted Living’35 found that 
social relationships within the facility, measured by friendships with other residents as well as positive feelings toward 
staff, was the factor which had the strongest and most consistent effect upon resident wellbeing. According to the 
report, ‘socially integrated residents were significantly more likely than residents with fewer internal social relationships 
to report life satisfaction, stable or improved quality of life, and a sense of feeling at home in [the facility].’

A report by the Joseph Rowntree Foundation36 exploring what makes ‘a good life in old age’ identified the  
following as significant:

n  social relationships with family, friends and neighbours

n  a sense of belonging within a wider community

n  leisure pursuits and activities which offered pleasure and stimulation

n  retaining interest in the world and in people around them

n  being part of social life.

Interestingly, the report found that ‘although family was a primary source of comfort and support, friends were the 
mainstay of most people’s daily lives’. While analysis has shown that ‘having friends is a more important factor in 
warding off loneliness than frequent contact with these friends,’37 which could have implications for the role of internet 
and social media use for older people (discussed below).

Projects (like those mentioned in the previous chapter) set up to tackle loneliness among older people often take one 
of three approaches, as identified by the Campaign to End Loneliness:

1) Help people to maintain existing social relationships.

2) Help people to make new friends.

3) Create the right environment for reducing loneliness by strengthening structures within local communities.38 

According to the review, ‘most experts believed that these kinds of interventions were effective in tackling loneliness’, 
with group-based services seen as the ‘most promising’. The importance of these services having a focus on a shared-
interest, or an educational focus, was emphasised. There was also ‘growing interest among experts about the need for 
psychological approaches to help people change their thinking about their social connections’. Cattan et. al. (2005)39 
carried out a systematic review of thirty interventions targeting social isolation and loneliness among older people. They 
found that the most effective interventions shared a number of characteristics:

n  They were group-based rather than one-to-one

n  They included an educational focus or a targeted activity (e.g. learning a new skill, taking part in a favourite hobby), 
or are centred around a common interest (a shared sense of identity) 

n  They targeted specific groups (e.g. women, carers)

n  They were led/designed by or in consultation with older people, and created a meaningful role for older people, 
where they are active contributors rather than passive recipients.

They also found that all of the least effective interventions were one-to-one activities in peoples’ own homes.

34 http://discovery.ucl.ac.uk/1648/1/qualityoflife.pdf
35 http://psychsocgerontology.oxfordjournals.org/content/62/2/S129.full.pdf+html
36 https://www.jrf.org.uk/report/building-good-life-older-people-local-communities: 
37 http://www.ageuk.org.uk/documents/en-gb/for-professionals/evidence_review_loneliness_and_isolation.pdf?dtrk=true
38 Based on the framework developed in http://www.campaigntoendloneliness.org/wp-content/uploads/Promising-approaches-to-reducing-loneliness-and-isolation-in-later-life.pdf 
39 http://www.ncbi.nlm.nih.gov/pubmedhealth/PMH0022350/ 
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There is a risk that an excessive focus on ‘technological fixes’ can leave older people who do not feel comfortable 
communicating online feeling even more excluded. The House of Lords Ready for Ageing report strikes a note of 
caution about the role of technologies, such as telecare and telehealth, in improving support for older people. The 
report warns that ‘caution is needed to ensure that older people do not feel increasingly marginalised by digitalisation 
and automation, and to ensure that an expanding reliance on telecare does not increase loneliness.’41 However, 
Friends of the Elderly has disputed this, as whilst they concede that face-to-face contact remains important, they 
claim that ‘face-time with friends is not as important to warding off loneliness as simply ‘having friends’42, meaning that 
online social networking could have a very significant role to play. 

Nonetheless, research suggests many older people are digitally excluded, and often reluctant to engage with 
computers and the internet, and would not naturally associate them with a healthy social relationship. As one 
McCarthy & Stone homeowner who we spoke to during our research explained:

“ Quite a lot of older people don’t want to know about a computer, they are scared of them. So for those people, it is just 
not a form of contact that is available to them. If you do get on with them [computers], you do have a wider range of 
people to talk to – through Facebook, etc.” – a McCarthy & Stone homeowner, in his 70s

Thus, improving computer confidence and literacy may well be an important element of cementing older people’s 
existing social networks – but not a means of replacing traditional “human interaction”. 

41 http://www.cpahq.org/cpahq/cpadocs/UK%20Parliament%20HOL%20Ready%20for%20the%20Ageing.pdf, 241
42 http://www.fote.org.uk/wp-content/uploads/2014/07/2014_03-FOTE-Future-of-loneliness-Report-low-res-without-crops.pdf
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Chapter 3 – exploring the link between retirement  
housing and loneliness
 
As outlined above, older people more at risk of feeling lonely are those who are widowed, and/or living alone. Those 
living in residential care also report feeling more lonely than other older people – which might be explained by the fact 
that while they do not live “alone” per se, this group is more likely to experience poor health or limited mobility, be ‘very 
old’ (80+) and perhaps be widowed – all factors which increase one’s risk of loneliness. 

On the other hand, evidence suggests that older people who live in other forms of age-specific housing – for example, 
within a purpose-built retirement community, or an extra care assisted living scheme – report lower levels of loneliness 
than their peers in mainstream housing. In this section we explore some of the evidence related to this issue and 
discuss why this might be the case.

One of the most thorough studies related to specialist housing and social networks – Callaghan et al’s 2009 work for 
JRF43 – concluded that a move to extra care housing saw the vast majority of people’s social lives improve, increasing 
circles of friends, and improved wellbeing as a result. Moreover, the majority of those moving to extra care expected 
their social life to improve and (alongside the need for care and support) could be cited as one of the motivating 
factors in moving. Callaghan et al evaluated the social wellbeing of almost 600 older people after moving into 15 new 
extra care housing schemes, finding that:

n  Around 90% of residents had made friends since moving

n  82% described their social life as ‘good’ or ‘as good as it can be’, and did not feel lonely

n  75% were fully occupied in activities of their choice and were not bored

n  70% took part in an activity at least once or twice a week

n  less than one-in-ten said that they hadn’t made any friends at the scheme 

n  only 6% reported that they never met up with friends (within and beyond the scheme)

n  63% of residents said that they would turn to staff for advice and help respectively, indicating positive  
resident-staff relationships. 

A recent review by the Housing LIN of the evidence base associating extra care with decreased loneliness and 
wellbeing also cites the more recent 2015 ILC report ‘Village Life: Independence, Loneliness, and Quality of Life in 
Retirement Villages with Extra Care44’ which includes a survey of residents in seven retirement villages offering extra 
care support, and found that:

n  The average person in a retirement village experiences half the amount of loneliness (12.17%) than those in the 
wider community (22.83%)

n  Over 4 out of 5 (81.7%) respondents said they hardly ever or never feel isolated, and only 1.1% often feel isolated

n  A very small proportion of respondents report a high degree of loneliness, (measured either using a single question 
or a three-item scale, the proportion was 3.6% and 3.8% respectively)

n  Using the three-item scale, 64.2% of respondents can be classified as not lonely at all.

43  Callaghan, L., Netten, A.and Darton, R.(2009) The Development of Social Wellbeing in New Extra Care Housing Schemes.York: Joseph Rowntree Foundation
44 http://www.housinglin.org.uk/_library/Resources/Housing/OtherOrganisation/ILC-UK_Village_Life_FINAL.pdf
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In addition to this existing evidence, an even more recent survey of over 2,422 older people living in McCarthy & Stone 
retirement developments enables us to compare more directly the experiences of this group of older people with their 
counterparts in general housing. For this report, we commissioned an online survey of 2,059 GB adults, using the 
same or similar questions where possible to compare results regarding people’s social life within their community or 
local area. McCarthy & Stone homeowners were asked to think about their housing development, while the public 
polling asked people to think about their neighbourhood or street.

Questions asked in the McCarthy & Stone survey and polling of GB adults

McCarthy & Stone homeowner survey Polling of GB adults

There is a sense of community among the people who live 
in my development

Do you feel there is a sense of community in your 
neighbourhood/street?

I have made new friends and socialise more since moving 
into my apartment

Have you made new friends in the last 12 months?

How often have you socialised with friends or family in the 
last 12 months?

There are sufficient social events Do you feel there are sufficient social events in your 
neighbourhood/street for your age group? 

The companionship that comes from sharing facilities within 
the complex is important to me

The results were unequivocal. Older people living in McCarthy & Stone retirement properties were much more likely 
to describe their local neighbourhood as having a sense of community compared to the older people in the general 
population – 85% of homeowners surveyed agreed, compared to only 51% of the over 75s (the average age for 
McCarthy & Stone homeowners is c 80, making the over 75s the closet comparison group); were much more likely to 
feel there were sufficient social events for their age group; and were more likely to have recently made friends. As one 
of the McCarthy & Stone homeowners commented in the survey: 

“ I have made several friends and do join in with a lot of the social activities. For me this is the best thing that has 
come out of moving here.” – McCarthy & Stone Homeowner

Results – comparing McCarthy & Stone homeowners with the over 55s in general housing

Whole 
population 
– all ages 
(n = 2,059)

 
 

55-64s  
(n = 297)

 
 

65-74s  
(n = 382)

 
 

75+  
(n=80)

McCarthy 
& Stone 

residents 
(n = 2,059)

NET agree – there is a sense of community 
among the people who live in my housing 
development/neighbourhood or street

49% 42% 58% 51% 85%

NET agree – I have made new friends and 
socialise more since moving into my apartment – – – – 70%

NET agree – I have made new friends in the last 
12 months 66% 51% 63% 56% –

NET agree – there are sufficient social events (for 
my age group) 38% 36% 53% 56% 73%

NET agree – I have socialised very often with 
family or friends in the last 12 months 35% 33% 44% 46% –

McCarthy & Stone homeowners were also asked why they moved into their retirement properties, and many reported 
health reasons, downsizing, bereavement, difficulty in managing their property, and so on. Of those surveyed, 314 
gave additional “other” reasons – of which 266 were related to moving nearer facilities (eg shops) or transport links; or 
moving nearer to family or friends. 48 cited specifically the wish to move to somewhere where companionship and a 
sense of community would be greater. 
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Why might retirement housing help tackle loneliness? 
The aforementioned Housing LIN review acknowledges that research explaining why older people report feeling 
less lonely in retirement housing is limited. However, there are a range of factors that are recognised as effective in 
reducing one’s sense of isolation and loneliness which are present in most retirement facilities: as outlined above, 
research suggests the most effective schemes to tackle loneliness are those which help people to maintain existing 
social relationships, help people to make new friends and create the right environment for reducing loneliness by 
strengthening structures within local communities,45 and which are group-based, centred around a common interest 
or activity (a shared sense of identity), and create a meaningful role for older people, where they are active contributors 
rather than passive recipients. As such, the communal and collective nature of many retirement developments, the 
social activities organised on-site, and the presence of residents’ committees and resident-led activities may help to 
explain why those living in such communities feel less socially isolated. 

The ILC draws attention to the sociable nature of extra care villages, stating that because:

‘the nature of the housing ... includes a fundamental element of being community-based residential spaces, it is likely 
that residents will have ample opportunity to interact with others and engage in social contact. As a consequence, 
social isolation ... is unlikely to manifest as frequently compared to those living in other private housing’46. 

Previous research by McCarthy & Stone also finds that: ‘the presence of an in-built community offers residents of private 
sheltered housing the option of company and a social life should they choose it.’ They also raise the importance of 
‘the reduction in household responsibilities (e.g. in managing a large house and garden) that comes with downsizing to 
private sheltered housing’, which by increasing the independence of residents, increases opportunities to socialise.47 

A Joseph Rowntree Foundation report48 also identifies the following particular aspects of extra care housing as having 
improved the social wellbeing of its residents – again, many of which are present in other forms of age specific housing: 

Communal facilities were found to be important for facilitating social wellbeing, as they provide venues and 
opportunities for building friendships. Communal mealtimes, shops and restaurants were identified as particularly 
important for social interaction. 

Social activities were valued by those living in specialist housing and were important for friendship development. The 
researchers found that the more frequently a person took part in social activities, the more likely they were to describe 
their social life as ‘good’ or ‘as good as it could be’.

Local community links and those developments with a more central location were seen as more successful in 
promoting social wellbeing than those who lacked accessibility and appropriate transport. It is interesting to note that 
over 200 of the homeowners surveyed by McCarthy & Stone – over 10% of the total sample – mentioned proximity to 
shops and transport links, or a central location, as one of the main reasons they bought their home. 

The ILC report ‘What role for extra care housing in a socially isolated landscape?49’ agrees with the three factors 
identified by the JRF, but groups these features into the following fields: design, activities, ethos/community and 
the promotion of health. Many of these can be found in extra care and other age-specific housing options, such as 
retirement housing and sheltered housing.

Design

The way in which specialist older people’s housing units are designed, including the provision of facilities, the presence 
of communal areas, and the incorporation of new technology, may all help to promote social inclusion. As the ILC puts 
it – the design ‘can be thought of as providing the tools and space for residents to develop social relationships’50.

45 Based on the framework developed in http://www.campaigntoendloneliness.org/wp-content/uploads/Promising-approaches-to-reducing-loneliness-and-isolation-in-later-life.pdf 
46 file:///C:/Users/hotdesk.DEMOS/Downloads/Village_Life_ILC-UK_Report%20(1).pdf
47 Beach, Brian: Village Life, ILC 2015. http://www.ilcuk.org.uk/index.php/publications/publication_details/village_life_independence_loneliness_and_quality_of_life_in_retirement_vill
48 file:///C:/Users/hotdesk.DEMOS/Downloads/care-and-wellbeing-full.pdf
49  Callaghan et al, The development of social well-being in new extra care housing schemes, JRF 2009 https://www.jrf.org.uk/report/development-social-well-being-new-extra-care-housing-schemes
50  Housing LIN, What role for extra care housing in a socially isolated landscape? (2015) http://www.housinglin.org.uk/Topics/browse/HousingOlderPeople/HousingandHealth/?parent=977&child=8863



17

Shared facilities and communal space

From the polling commissioned for this research, and the survey of McCarthy & Stone homeowners, it was clear 
that the emphasis placed on socialising with near neighbours, or within a small community, increased with age. 
Among McCarthy & Stone homeowners, those aged 90 and above were more likely to say that there was a sense 
of community where they lived (with 88% agreeing, compared to 76% of those aged under 70) and were also more 
likely to say that the companionship comes from having shared on-site facilities, such as a lounge and garden – 85% 
agreed, compared to 60% of under 70s.

This was also born out in interviews with McCarthy & Stone residents, where the homeowners we spoke to reflected 
that the younger people in the community tended to continue to socialise more outside of the scheme, but for the 
older residents, who were less able to get out and about, the social activities on offer within the scheme occupied an 
increasingly important place in their social life. One lady we spoke to in her 60s said that for some of the older ladies 
who lived alone in her apartment building, the weekly coffee mornings in the lounge were the highlight of their week. 
Another homeowner commented in the McCarthy & Stone survey:

“ At the moment I am able to continue with outside voluntary activities but at a later date I will be glad  
of the companionship.”

Location, maintenance and “lock up and leave”

However, the distinction was not always based on age, but rather health and mobility – one man we spoke to was 
95, and continued to socialise primarily outside of the retirement community, through volunteering regularly at a local 
museum, and keeping in touch with former neighbours. His ability to continue to socialise was facilitated by the 
location of his development – having given up driving four years previously, his move brought him closer to shops, his 
church and transport links which he can now continue to access. 

The ILC supports this – it reported that features designed to improve mobility can also have a direct impact on levels 
of social isolation, by making it easier to maintain social connections. Similarly, features designed to lower incidences 
of falls amongst residents, such as grab rails, motion detectors, and easily accessed alarms, were also identified as 
possibly enabling greater social inclusion51. This is not simply because the design of age-specific homes can have a 
quantifiable impact on a person’s health (see below), which in turn can reduce loneliness, but also due to the design 
being enabling for older people to leave their homes and travel about the scheme with ease – so meeting other 
people is less of a physical or logistical challenge. Many of the McCarthy & Stone homeowners surveyed mentioned 
the positive benefit of being able to socialise without having to ‘go outside’ – the older old, and those with health 
conditions and limited mobility, are less able to travel to engage in social activities or pursue leisure interests. But 
specialist housing schemes which are accessible and built in a way which works for those with limited mobility means 
leaving one’s home and socialising “on site” becomes a safer prospect for disabled older people or those who lack the 
confidence to travel on their own. 

“ I still join in outside community activities. Have more energy – able to join in extra activities within development. 
Appreciate being able to invite friends made in the development, without having to put on outdoor wear.” – 
McCarthy & Stone homeowner

Finally, the “lock up and leave” aspect of age specific homes (i.e not having to worry about security or maintenance, 
meaning holidays and trips out are easier) would more likely appeal to those more mobile or younger old who might 
holiday or venture further afield more regularly. Surveyed homeowners commented:

“ We attend some of the social activities. We no longer have to deal with things like building maintenance or 
gardening so this means we have more free time.”

“ The main pull for me was the lack of maintenance required, meaning I have more time for family and friends,  
but the social element and opportunities for friendship have also been a real bonus. It’s nice to be surrounded  
by like-minded people and have the opportunity to make a new group of friends.”

“ The local proximity to transport makes it possible to get out and about more easily so I am  
consequently more active.”

51  Housing LIN, What role for extra care housing in a socially isolated landscape? (2015) http://www.housinglin.org.uk/Topics/browse/HousingOlderPeople/HousingandHealth/?parent=977&child=8863
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Ethos/sense of community

Many specialist housing developments have an ethos of creating a home for life, and promoting independence, 
homeliness and flexible care. In extra-care settings, the ILC identified these as the ‘underlying pathways through which 
living in extra care can lower levels of social isolation’. The absence of these factors have been consistently linked with 
isolation and loneliness in older people by gerontologists55.

Independence and homeliness can be fostered in a number of ways, for example enabling people ‘to maintain old 
lifestyles such as keeping a pet or helping residents to decorate their home according to their taste’56. Staff may 
also actively try to build ‘a sense of community, continuity and inclusivity’, as well as helping ‘to directly broker 
meaningful social connections among residents’57. McCarthy & Stone homeowners also reported being able to 
maintain commitments (such as volunteering and hobbies) and contact with old neighbours, facilitated through their 
developments’ location and availability of communal space (restaurants, gardens and lounges) allowing them to make 
social engagements with visitors.

The key messages from the interviews with homeowners resonate with the findings of the aforementioned ILC report, 
which notes the importance of ‘supportive communities incorporating a substantial degree of peer support’, as well 
as ‘the diversity of residents and staff, and the roles of staff and residents in creating and maintaining harmonious, 
inclusive and vibrant schemes’, and ‘the innovative approaches trialled across schemes to develop inclusive 
communities’. According to the report, many studies have identified the positive efforts of staff, who frequently ‘take 
steps to support residents to develop and strengthen social relationships’58.

Improved Health/Functional Ability

As discussed earlier in this report, older people who are less well tend to be more likely to feel lonely. As such, 
in the ILC report59, it is argued that factors promoting better health, such as ‘lower levels of hospitalisation or 
slower functional decline’, can indirectly but significantly ‘enable residents to better maintain (and build) their social 
connections’, which can help to reduce social isolation. According to the report, ‘health and functional ability are found 
to be key factors for preventing social isolation and loneliness’, and so it follows that ‘interventions aimed at improving 
both mental health and physical health can reduce older people’s feelings of loneliness and social isolation’. As such, 
the health benefits associated with living in specially adapted, well heated retirement accommodation, which promotes 
better health and mobility and reduces risks of falls and so on, can be said to also help mitigate feelings of loneliness. 

Previous McCarthy & Stone research60 into private sheltered housing concluded that this type of housing could make 
significant savings for the NHS. The study found that ‘whilst less than a quarter (21%) of residents have received 
inpatient care over the past twelve months, (slightly higher than the seventeen percent of those aged 75+ amongst 
the general population), they have remained in care for an average of 7.4 nights, under half the average amongst the 
general population of 75+ of 17 nights’. Furthermore, due to reduced GP visits by residents, the study concluded that 
‘on average, each private sheltered housing resident is saving the NHS £14.40 per year (rising to £32.40 for those 
over 75) in costs to primary care practices in visits to GPs alone’. These direct cost savings would not include the 
additional savings likely to be achieved through tackling loneliness and poor mental health which can be associated 
with poor physical health and losing one’s mobility. In this sense, a ‘virtuous circle’ is created – one where people stay 
healthier because they are less lonely and more socially active; and where they stay socially active for longer because 
they remain healthier for longer. 

55 Townsend 1962, cited in file:///C:/Users/hotdesk.DEMOS/Downloads/What_role_for_extra_care_housing_in_a_socially_isolated_landscape%20(1).pdf
56 file:///C:/Users/hotdesk.DEMOS/Downloads/What_role_for_extra_care_housing_in_a_socially_isolated_landscape%20(1).pdf
57  Housing LIN, What role for extra care housing in a socially isolated landscape? (2015) http://www.housinglin.org.uk/Topics/browse/HousingOlderPeople/HousingandHealth/?parent=977&child=8863 
58  Housing LIN, What role for extra care housing in a socially isolated landscape? (2015) http://www.housinglin.org.uk/Topics/browse/HousingOlderPeople/HousingandHealth/?parent=977&child=8863
59  Housing LIN, What role for extra care housing in a socially isolated landscape? (2015) http://www.housinglin.org.uk/Topics/browse/HousingOlderPeople/HousingandHealth/?parent=977&child=8863
60  Housing LIN, What role for extra care housing in a socially isolated landscape? (2015) http://www.housinglin.org.uk/Topics/browse/HousingOlderPeople/HousingandHealth/?parent=977&child=8863
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People and places
The above features associated with age specific housing fall into two broad categories – people (a sense of 
community, welcoming atmosphere, activities arranged by residents or scheme staff) and place (communal facilities 
and spaces, good location, easy maintenance and security). It is clear both are necessary. Bricks and mortar do not 
make people more sociable, nor can a building or space tackle loneliness per se. As the evidence suggests above, 
communal space and age-friendly housing – like technology – is an important facilitator but cannot remedy loneliness 
in and of itself. The vital ingredient is people – those willing to arrange activities, engage in socialising and encourage 
others to do so. As one homeowner we spoke to explained: 

“ you get out what you put in… The place, the building itself, will not do anything – you have got to have some people to 
get the ball rolling.”

This man might be described as a socialiser – taking an active role in arranging activities and welcoming new people 
to the scheme. Another homeowner from the larger McCarthy & Stone survey wrote: 

“�One�couple�here�had�persevered�to�maintain�activities,�meal�trips�–�films�etc.�I�have�always�supported�and�helped.�I�have�
taken�personal�initiative�to�a)�deliver�of�free�weekly�papers�b)�ideas�i.e.�Herb�garden�provided�–�herbs�for�finance.”

“ I’ve just joined the new social committee, which is responsible for organising events on-site. We’re looking at 
hosting a beetle drive night, and we had a French night not long ago too – one lady is even hosting craft classes to 
teach us how to make Iris folding cards.”

Again – these are ‘socialisers’ – people who are often already sociable, who downsize or move to a new area 
and continue to pursue a similar sociable lifestyle. According to our polling of the general population, a sizeable 
minority (18%) of over 55s said they would consider moving home to somewhere more sociable – suggesting 
these “socialisers” would actively look to remedy loneliness and participate in their community (or housing scheme). 
However, the polling also suggested there were more “socialisees” – those whose move might be motivated by health 
reasons or inability to maintain their larger homes, and who may well be recently bereaved or otherwise isolated. They 
often then regained a lost or achieved a new social life upon moving (usually helped by socialisers), although this may 
not have been a primary reason for their move. 

Overall, therefore, age-specific housing for older people can best help remedy loneliness when a right mix of “people and 
place” is struck: including the right location and links to transport for those who like to socialise outside of their housing 
scheme, and facilities and activities for those who prefer to remain on-site to build their social networks; but also ensuring 
“socialisers” are there (alongside staff) to facilitate and encourage others to engage in activities and make new friends. 
This might well be achieved by ensuring housing schemes have something to offer both the younger and older old, 
drawing sociable people to housing schemes as well as those actively seeking an improved social life. 
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Chapter 4 – conclusions and recommendations

Concluding thoughts
This paper has provided a brief review of the evidence related to the issue of loneliness and isolation among older 
people – its prevalence, explanations for recent growth, who it is most likely to affect and the implications this has for 
people’s health and wellbeing. We have also considered how loneliness can be tackled, and the factors associated 
with effective schemes designed to help older people combat loneliness and build social lives. 

We go on to explore the fact that older people in age-specific housing, such as retirement housing and extra care 
housing, tend to report feeling much less lonely than their peers in mainstream housing. There are a number of reasons 
why this might be the case – not least because many of the features associated with effective schemes to combat 
loneliness are present in specialist housing. The features of retirement housing that can help people overcome loneliness 
might be grouped into “people” (the community and ethos of a housing development, and staff and residents who 
actively encourage others to socialise), and “place” (the design and location of housing developments which promote 
better health and mobility, and greater opportunities for building social networks and engaging in activities). 

Tackling the growing problem of loneliness among older people is both a social and economic priority. The implications 
for spending on health, care and support services for socially isolated older people, at a time where budgets are 
already stretched, are such that the case for preventative and lower level “social fixes” to tackle loneliness (and its 
health implications) is compelling. We have already seen how small scale schemes have evaluated their impact and 
consistently achieve around a 3:1 investment ratio – in other words, £1 spent in tackling loneliness among older 
people can create £3 of service savings or other social value. But how might policy makers and practitioners learn 
from such interventions and achieve similar good practice on a wider scale? 

Specialist housing schemes may provide one answer – built as they are to promote group and activity-based methods 
of tackling loneliness, and in ways where older people themselves are involved in planning and implementation. Yet 
while many older people are interested in a move to age-specific housing developments (certainly with demand 
outstripping supply),61 it is far from the case that such housing would be a mainstream solution. Many older people will 
want to stay in their current family home as long as possible. As such, is there something we might learn from what 
can be achieved in housing developments and apply this even more widely to neighbourhood planning? 

Recommendations 
Local planning

n  Apply a “city for all ages” approach to neighbourhood planning and Local Plans

n  Create older people’s “social agents”

n  Recognise the health and care costs associated with loneliness and isolation in Joint Health and Wellbeing Strategies.

The concept of a “city for all ages” is one that is starting to be developed in the UK, with Sheffield a notable early adopter.62 
The development strategy to create a city which enables older people to remain socially, physically and mentally active 
incorporates transport, housing, street furniture and green spaces to ensure (among other things) that older people can live 
in age-appropriate homes, get about town, navigate pavements and parks, and sit when they need to. 

Learning from retirement housing, the importance of communal space should not be underestimated – a city (town, 
village or neighbourhood) “for all ages” will need proper investment in accessible places and spaces which encourage 
social engagement (including intergenerational mixing). This might be parks, but walkways, pedestrianized zones, street 
seating and verandas, community space in shopping malls, leisure centres, libraries, children’s centres and indeed extra 
care villages or retirement developments might all be exploited for their opportunities to socialise. RIBA has carried out 
substantive research into age-appropriate space to draw from,63 while at the front line of housing practice, extra-care 
villages such as Sycamore Hall, Housing & Care 21’s extra-care scheme for older people, now hosts the local library and 
local sub-post office which were under threat of closure, making it a central part of the town’s amenities. Whiteley Village, 
a retirement village in Surrey, has a lot of facilities that are used by the wider community – including sports pitches and a 
fishing pond. A nursery group meets in the village hall, and the local police service uses the grounds for dog training, and 
has a small office on site.64 Retirement housing developments, with their central and accessible locations and communal 
spaces and facilities, could become important hubs for the wider older community to meet and socialise.

61 Wood, C; Top of the Ladder, Demos 2013
62 http://www.cpa.org.uk/cpa-lga-evidence/Sheffield_50Plus/ACityforAllAges-26-12.pdf
63 https://www.architecture.com/RIBA/Professionalsupport/Researchandinnovation/Projects/DesignforanAgeingPopulation2014.aspx
64 Burstow, P: Commission on Residential Care, Demos 2014
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Bearing in mind the lesson of “people and place”, explained above, it is just as important to encourage active citizenship 
among older people to encourage people to socialise and engage in activities. Inspired by the Gloucestershire Village 
and Community Agents (mentioned above) local authorities should, therefore, recruit local older people’s social “agents” 
to work locally in promoting social engagement and inclusion of older people in the area, along with a designated 
local authority representative to act as a single communication point for these agents and gateway to council services. 
The ambassadors’ role might include working with charities, businesses and leisure organisations to increase local 
age-appropriate activities – over half of the older people in our survey felt there were not enough local activities, with 
single and disabled people most likely to say this; it might also include reaching out to particularly isolated groups and 
encouraging them to participate in social events. They would fulfil the same functions that seem to have been informally 
adopted by “socialisers” in the retirement housing schemes – and indeed they might be recruited from this pool of 
gregarious older people given their experience of activity organisation and outreach. 

A neighbourhood planning strategy which takes social isolation (of its entire population, not just older people) seriously 
must also have a Joint Strategic Needs Assessment and Health and Wellbeing Strategy to match. While some JHWSs 
do acknowledge the importance of tackling loneliness as part of the strategy of improving the wellbeing of their 
local population, this is certainly not consistent – as it is not mentioned in the Statutory Guidance on JHWSs.65 As 
such, many do not acknowledge the role loneliness plays in the health of their local population, and do not consider 
commissioning strategies which might tackle this social issue. Some pay lip service to the issue with a fleeting mention 
in strategy documentation, but again fail to make any real commissioning or planning decisions with loneliness and 
isolation in mind. This needs to be addressed – given the significance of the impact of loneliness on health outcomes 
putting it on par with smoking and other serious public health challenges, it seems only right that Strategic Guidance 
includes the need to consider ways of mitigating isolation amongst vulnerable groups in local JHWSs.

The role of business and technology

n  Bring local businesses on board to create opportunities for older people to meet and socialise

n  Ensure the Digital Inclusion Strategy and local schemes recognise the internet as a social vehicle and gateway

n  Encourage local authorities and housing schemes to develop a social media presence for older people to develop 
social networks.

It is important to recognise that older people’s day to day experiences often revolve around shops, cafes and pubs. 
Neighbourhood planning and JSNAs/JHWSs which seek to encourage greater social engagement among older 
people cannot do so without recognising the importance that the private sector – in particular retail, hospitality and 
leisure – has on older people’s social lives. Moving closer to these was an important factor for many older people 
purchasing McCarthy & Stone properties, which tend to be centrally located to take advantage of such amenities. 
The restaurants in McCarthy & Stone housing developments were also a feature mentioned (unprompted) by many 
homeowners as central to their social lives. 

In previous research, Demos has undertaken a thorough review of the ways in which the private sector can encourage 
older people to socialise – from McDonalds hosting free coffee mornings for people over pensionable age, to 
Dementia Cafes in Sainsburys and Titanic Brewery pubs hosting knitting circles.66 A Neighbourhood Plan ‘for all ages’ 
should include a strategy of engaging with local businesses to encourage them to provide such opportunities within 
local areas, spearheaded by older people’s “social agents”.

The Digital Inclusion Strategy recognises that older people are at high risk of digital exclusion and has targeted this 
group for IT skills training and the provision of facilities to improve internet access.67 However, the specifically social 
aspect of internet use, and social media as a means of developing networks, has thus far been under-developed. 
Local and national schemes to build older people’s IT skills should ensure that the practical application of internet 
accessibility (which may well revolve around improving access to digitised public services and completing online 
transactions) should also prioritise re-connecting with family and friends and joining online forums and local groups. 
Facebook groups for housing providers, giving people living in their developments an online space to communicate 
and set up “real life” social engagements and activities, could be another important way of capitalising on the internet 
as a vehicle for developing new social networks (rather than just maintaining existing ones).

65  https://www.gov.uk/government/uploads/system/uploads/attachment_data/file/223842/Statutory-Guidance-on-Joint-Strategic-Needs-Assessments-and-Joint-Health-and-Wellbeing-
Strategies-March-2013.pdf

66 Ageing Sociably, Demos 2012
67 https://www.gov.uk/government/publications/government-digital-inclusion-strategy/government-digital-inclusion-strategy
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The importance of housing

n  Help ensure demand for retirement housing is met

n  Ensure retirement housing developments have the right design and ethos to create sociable communities

There are three factors that need to be taken into account when considering housing and its role in combatting 
loneliness among older people. The evidence is indisputable that: 

1)  Appropriate housing can make a real difference to an older person’s physical and mental health, and to their sense 
of loneliness and isolation.

2)  Those older people living in age-specific housing (retirement housing and extra-care settings) report feeling less 
lonely and more socially active than their counterparts in private housing (see above). 

3)  There is latent demand for retirement housing which is not being met with current levels of supply.68

Nonetheless, it is important to recognise that many older people will remain in private housing and won’t consider 
downsizing or moving to specialist housing. Yet there is still a compelling argument to be made that, by helping to 
boost the supply of retirement housing, loneliness and isolation among older people might also be reduced. Surveys 
consistently suggest that around 25% of older people would be interested in moving to retirement housing,69 and 
Demos has explored the mismatch of supply and demand of retirement housing in previous research – concluding 
that national and local policy makers could do much to help unlock supply and boost the development and availability 
of age appropriate housing for older people keen to downsize.70

For those living in retirement housing or extra care, the right design and ethos of the development is another 
critical factor in improving social wellbeing. Communal space, a diverse activities programme, locations close to 
neighbourhood amenities and transport, pro-active staff promoting a community feel as well as opportunities for older 
people themselves to become “socialisers” and arrange their own engagements and activities and for their peers are 
all important ingredients in creating a sociable development. 

However, for the majority of older people who will never move to specialist housing, the right neighbourhood planning 
and use of social agents – a “people and place” strategy – will be central to tackling isolation. The fact that older 
people living in retirement developments report to be significantly less lonely and more socially engaged, and also 
healthier, ought to be taken into account when policy makers at national and local level seek to tackle loneliness 
among older people. There are important lessons that might be learnt from the approaches to social engagement and 
activities that couple be applied community wide – the findings in this report should help to start such a process.

68 Top of the Ladder, Demos 2013
69 Ibid 
70 Ibid
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Appeal Decision 
Inquiry Held on 22, 23 and 24 January 2019   
Site visit made on 24 January 2019 

by Harold Stephens BA MPhil DipTP MRTPI FRSA 

an Inspector appointed by the Secretary of State  

Decision date: 02 April 2019 
 
Appeal Ref: APP/B1740/W/18/3198347 
PC Building Supplies, 2 South Street, Hythe SO45 6EB 
• The appeal is made under section 78 of the Town and Country Planning Act 1990 

against a refusal to grant planning permission. 
• The appeal is made by Churchill Retirement Living against the decision of New Forest 

District Council. 
• The application Ref 17/11646 dated 27 November 2017, was refused by notice dated 14 

March 2018. 
• The development proposed is 1 block of 43 retirement apartments; communal facilities; 

access; parking and landscaping. 
 

Decision 

1. The appeal is allowed and planning permission is granted for 1 block of 43 
retirement apartments; communal facilities; access, parking and landscaping, at 
PC Building Supplies, 2 South Street, Hythe SO45 6EB in accordance with the 
terms of the application, Ref 17/11646, dated 27 November 2017, and the plans 
submitted with it, subject to the conditions set out in the Schedule attached to 
this decision. 

Procedural Matters  

2. The application was supported by several documents including an Affordable 
Housing Statement, a CCTV Report, a Flood Risk Assessment, a Drainage 
Strategy Report, a Preliminary Ecological Appraisal, a Phase 2 Bat Assessment, 
a Heritage Statement, a Landscape Strategy, a Geo-Environmental Desk Study 
Report, a Transport Statement, a Planning Statement, a Retirement Living 
Explained Report, 3 Computer Graphic Images and a Design and Access 
Statement (DAS). 

3. The application was refused by notice dated 14 March 2018 for two reasons.  
The first reason relates to the impact of the building on the character and 
appearance of the area, having special regard to its location on the edge of the 
Hythe Conservation Area and to the setting of nearby Listed Buildings. The 
second reason relates to the absence of a contribution to affordable housing. In 
respect of the second reason for refusal, the Appellant submitted an updated 
viability assessment which the Council accepted as demonstrating that the 
scheme would not be viable if a contribution to affordable housing were to be 
made. The Council did not pursue and did not provide any evidence to support 
the second reason for refusal.    
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4. A Statement of Common Ground (SoCG)1 between the Appellant and New Forest 
District Council was agreed and has been signed by both parties. The SoCG 
includes the following matters: (i) a description of the appeal site and 
surrounding area, (ii) the planning history of the appeal site, (iii) a description of 
the appeal proposals, (iv) relevant planning policy and related strategies, (v) 
the undisputed issues and (vi) the points at issue.  

5. At the outset of the Inquiry, the Appellant asked that I consider amended plans 
as part of the appeal in substitution for the submitted drawings. These are 
explained at paragraphs 9.3 and 9.4 of Mr Burgess’s proof evidence. The Council 
said that there was one additional amendment shown on the amended plans 
which was not included in Mr Burgess’s list, which is the removal of the single 

undercroft parking space on the main entrance elevation with the area being 
incorporated into the building and forming a store. This reduces the number of 
car parking spaces to 14. The LPA confirmed that it had no objections to the 
appeal being determined on the basis of the amended plans.2  

6. Having reviewed the Appellant’s amended plans I consider that the changes 
illustrated are relatively minor in nature and do not fundamentally change the 
nature of the submitted scheme. I note that a public consultation exercise has 
been undertaken by the Appellant.3 From the evidence before me, I consider 
that no party would be prejudiced by the substitution of the amended plans in 
place of the submitted plans. The main parties agree that the list of plans on 
which the appeal should be determined is as follows:   

10085HY-PLOC; 10085HY-PA2-01C; 10085HY-PA2-02 rev B; 10085HY-PA2-03 
rev A; 10085HY-PA2-04; 10085HY-PA2-05; 10085HY-PA2-06; 10085HY-PA2-
07A; 10085HY-PA2-08A; 10085HY-PA2-09; 10085HY-PA2-10;  

The main parties also agree that plan 10086HY - Landscape Strategy - Rev A 
should be regarded as being for illustrative purposes only. 

7. The appeal takes place against the background of the change in the law brought 
about by the `People Over Wind` decision. The parties agree that absent 
mitigation, a significant effect on European sites cannot be excluded. It follows 
that it is necessary for the Inspector to form a view as competent authority as 
to whether the appeal proposal for 43 retirement apartments would or would not 
have an adverse effect on European sites. In line with the current law that 
process involves an Appropriate Assessment under the Habitats Regulations in 
this case.4  

8. The information to inform such an Appropriate Assessment has been provided5 
and the parties agree that on the basis of that information and based upon a 
financial contribution being made to fund access and visitor management and 
monitoring, as secured by a Unilateral Undertaking dated 22 January 2019, a 
conclusion can be drawn that there would be no adverse impact on the integrity 
of the European sites. However, as the Competent Authority, the Inspector is 
required to consult with Natural England.6  I return to this matter later in this 
decision. 

                                       
1 LPA2 
2 LPA7 
3 APP6 
4 Regulation 63(1) of the Conservation of Habitats and Species Regulations 2017  
5 Mr Burgess’s Appendix 11 and Mr Straw’s Appendix 14  
6 Regulation 63(3) of the Conservation of Habitats and Species Regulations 2017 
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Main Issue 

9. In the light of the above I consider the main issue in this case is the impact of the 
proposed development on the character and appearance of the Conservation Area 
including its setting and on the setting of Listed Buildings. 

Reasons 

The proposed development and appeal site 

10. The appeal site is located on the eastern edge of the centre of Hythe village, at 
the junction of South Street and St John’s Street. The site currently comprises a 
large 2-storey commercial building, formerly occupied by PC Building Supplies 
for office, storage, retail and showroom uses. The building contains two 
residential flats on the upper floor. The building is double piled with the frontage 
block comprising a linear building with tiled gambrel roof, with weather-boarded 
gables and red facing bricks at ground floor level. The rear range is of simpler 
form with pitched tiled roof and brick faced walls. The elevations have casement 
and dormer windows and doors. The site lies near to shops and services within 
the village. Local public transport is also close to the site and offers a range of 
connections to the surrounding area.   

11. Vehicular access to the appeal site is gained from South Street, which leads to a 
parking forecourt in front of the building’s main entrance. There are areas of 
hardstanding formerly used for open storage of building materials to the rear 
and side of the building adjacent to St John’s Street and an open paved area 

adjacent to the footpath on South Street.  

12. The appeal site is located adjacent to but outside the Hythe Conservation Area 
save for a small part of the site which is proposed for parking spaces to the rear 
of 10 South Street and the access drive to the site. There are Grade II Listed 
Buildings in close proximity to the site at 37-44 Sir Christopher Court and 1 and 
3 Shore Road. The surrounding area is predominantly residential in nature.  

13. To the south east of the site are the residential properties of South Street and 
Dominy Close, both with a mixture of existing one, two and two and a half 
storey residential development. To the south west are neighbouring two storey 
residential properties of South Street and beyond several three storey 
commercial/retail buildings within the South Street Centre. 

14. To the north west is a former public car park which is under redevelopment as a 
Lidl supermarket and associated car parking. To the north east there are two, 
two and a half and three storey existing dwellings and civic /community 
buildings on St John’s Street.  

15. The planning history of the site is set out at Section 3 of the SoCG. Suffice it to 
say that planning permission was granted on 11 May 2017 for 1 block of 36 
sheltered apartments; communal facilities; access parking and landscaping.7 
Planning permission was also granted for the conversion of the existing building 
into 9 flats on 15 October 2018.8  

16. The proposed development would provide 43 units of private retirement living 
accommodation for older people comprising 28 x 1 bed and 15 x 2 bed units.  
The proposed development also includes 14 car parking spaces and it would 

                                       
7 Ref 16/11639 
8 Ref 18/10307 
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include communal facilities. The proposed apartments would be provided within 
a single building that would be part two-storey and part three-storey. The 
building would have a frontage onto both South Street and St John’s Street.  
The proposal involves areas of soft landscaping to the main street frontages as 
well as seeking to provide a communal amenity space within a courtyard setting 
to the rear of the site.   

17. The proposed accommodation is for the type known as retirement living or 
sheltered housing often described as “Category II” housing. Sheltered housing 
may be defined as: 

       “Housing which is purpose-built or converted exclusively for sale to elderly 

people with a package of estate management services and which consists of 

grouped, self-contained accommodation with an emergency alarm system, 

usually with communal facilities and normally with a warden”  

18. The apartments would be sold with a lease containing an age restriction which 
would ensure that only people of 60 years or over, or those of 60 years or over 
with a spouse or partner of at least 55 years can live in the development. 

Planning policy 

19. For the purposes of this appeal the statutory development plan includes the 
following documents: (i) Core Strategy (CS) (2009) and (ii) Local Plan Part 2: 
Sites and Development Management (LP) (2014). 

20. CS policies which are relied upon by the Council in the first reason for refusal 
are CS2 and CS3. Other CS policies referred to include CS10, CS13, CS15, 
CS17, CS20 and CS25.  Policy CS2 concerns design quality and requires new 
development to respect the character, identity and context of the area’s towns 
villages and countryside and to contribute to local distinctiveness. Policy CS3 
provides that development proposals must protect and, where possible, enhance 
sites of recognised importance for heritage conservation; it does not include the 
balancing exercise set out in national policy at paragraph 196 of the NPPF 2019. 

21. LP Policy DM1 is relied upon in reason for refusal one. It does include a   
balancing exercise referred to in the NPPF 2019. Policy DM1 provides that 
development proposals and other initiatives should conserve and seek to 
enhance the historic environment and heritage assets, with particular regard to 
local character, setting, management and the historic significance and context 
of heritage assets. Other LP policies referred to include NPPF1, DM10, DM16 and 
HYD4.                                                                                                                                                                                                                                                                                                                                                                                                                                                                                                                                                                                       

22. Other relevant policy documents include the following: 

          SPG – Hythe - A Conservation Area Appraisal 

          SPD – Mitigation Strategy for European Sites 

          SPD – Parking Standards  

          SPD – Housing design, density and character 

23. In November 2018 the Council submitted a Local Plan Part 1 Review to the SoS 
for the purposes of Examination (Regulation 22). The Local Plan Review is 
primarily concerned with identifying strategic housing sites in order to 
significantly increase the supply of housing over the next 20 years. Given the 
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stage that this emerging Local Plan has reached in the development plan 
process the emerging policies carry limited weight in the context of this appeal.   

24. The Hythe and Dibden Parish Council is preparing a Neighbourhood Plan. 
Following initial consultation, a Pre-Submission Draft Neighbourhood Plan has 
been published for consultation (Regulation 14). Whilst the emerging 
Neighbourhood Plan is important to local people it is still in its early stages so 
the weight that can be attributed to it is limited.  

Main Issue – Impact on Heritage assets 

25. The principle of developing the appeal site for residential purposes is acceptable. 
The main parties agree that the main building on the site is unattractive and not 
considered to be of sufficient merit, either architecturally or historically to 
warrant protection. The site is within the village of Hythe. Hythe is one of the 
main villages in the District and offers a wide range of employment, facilities 
and services.    

26. Section 72(1) of the Planning (Listed Buildings and Conservation Areas) Act 
1990 (LBCA) requires that special attention shall be paid to the desirability of 
preserving or enhancing the character or appearance of the conservation area. 
A small part of the appeal site lies within the Conservation Area – that part of 
the site is proposed to be used for car parking. The Council accepts that the 
development which is proposed within the Conservation Area would have a 
neutral impact. As a result, insofar as the statutory duty imposed by section 72 
of the LBCA is engaged, there is no dispute that its objective of preserving the 
character or appearance of the Conservation Area is satisfied.  

27. Section 66(1) of the LBCA also applies. It requires that special regard shall be 
had to the desirability of preserving the building or its setting or any features of 
special architectural or historic interest which it possesses.  

28. Paragraph 193 of the NPPF 2019 states that when considering the impact of a 
proposed development on the significance of a designated heritage asset, great 
weight should be given to the asset’s conservation (and the more important the 

asset the greater the weight should be). This is irrespective of whether any 
potential harm amounts to substantial harm, total loss or less than substantial 
harm to its significance.  

29. Whilst there is no statutory protection for the setting of conservation areas, 
paragraph 194 of the NPPF 2019 requires that consideration be given to any 
harm to or loss of significance of a designated heritage asset.  

30. Paragraph 196 of the NPPF 2019 provides that where a development proposal 
will lead to less than substantial harm to the significance of a designated 
heritage asset, this harm should be weighed against the public benefits of the 
proposal including, where appropriate, securing its optimum viable use. 

31. The NPPF 2019 defines significance (for heritage policy) in Annex 2: Glossary 
as: `The value of a heritage asset to this and future generations because of its 

heritage interest. The interest may be archaeological, architectural, artistic or 
historic. Significance derives not only from a heritage asset’s physical presence, 

but also from its setting…`  
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32. In Conservation Principles9 Historic England uses slightly different terms when 
describing values, namely, evidential, historical, aesthetic and communal.  I 
note that the main parties agree that any archaeological or evidential value 
would be unaffected and therefore I do not consider that value any further. 
However, the Council argues that the Conservation Area and Listed Buildings 
have historical and aesthetic value. The historical value is said by Mr Morris to 
be both illustrative and associative, and to be related to the growth of Hythe 
and its connections with boat building.  

Significance of the Hythe Conservation Area  

33. The Hythe Conservation Area Appraisal (HCAA)10 tells us about the significance 
of the Conservation Area. It states that the principal characteristic of the 
Conservation Area is its intimate village feel despite the increased size of the 
settlement. However, this village feel is noted in the HCAA as focussed on the 
historic core of the settlement centred around High Street rather than other 
areas of the Conservation Area and Hythe settlement11. The long elongated 
shape and flat topography of the Conservation Area reflect the extent and 
spread of the old settlement and multiple nuclei along the edge of Southampton 
Water. This topography and linear character afford relatively open views 
especially along St John’s Street and around the Church. Another prominent 
characteristic of the Conservation Area is the long narrow plots of land running 
inland from the shore which reflects the past and current importance of boat 
building and repair industry in the development of Hythe.  

34. Given its morphology, the buildings in Hythe vary in terms of date, form, scale, 
appearance, uses and materials. The buildings within the Conservation Area are 
predominantly small, both in size and scale. They are generally two-storey, but 
some are three-storey such as 39 St John’s Street in the vicinity of the appeal 
site. The underlying and predominant facing material for buildings within the 
Conservation Area is brick, the result of the availability of local clay used in their 
production. Red brick is the primary brick colour, although some of the later 
buildings use another local brick, which is a pale buff colour. Roofing materials 
are primarily clay tile on the earlier properties and slate on the later ones. 

35. The setting of the Conservation Area is a contributor to its overall significance. 
It is defined by its location by Southampton Water and the relationship and ease 
of access to Southampton which played a key role in the development of the 
settlement and the emergence of a thriving boat building and repair industry 
within the settlement. The setting of the Conservation Area can be extended to 
include the later suburban expansion of the settlement to the north, south and 
west. Many buildings within the setting directly influence the appreciation of the 
Conservation Area.  

36. The appeal site does not lie within the identified historic core of the settlement 
although the Listed Buildings at the junction of Shore Road/St John’s 

Street/South Street are identified as a good grouping of Listed Buildings.12 
Furthermore, the HCAA identifies the building currently occupying the appeal 

                                       
9 APP 4 
10 CD2  
11 CD2 paragraph 2.4 
12 CD2 paragraph 4.5.1 bullet 7 “A good grouping of listed buildings occupies the junction of St John's Street and 
Shore Road, part of a nucleus of older buildings at the lower end of South Street, although selective vision is needed 
to disregard several all-too-obvious big and undistinguished buildings hereabouts.” 
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site and describes it as a site which “…contributes very badly to the character of 

the wider area“13. The HCAA also identifies the redevelopment of the appeal site 
as an opportunity to make an improved contribution to appearance”.14 In my 
view the development of the appeal site can properly be regarded as an 
opportunity to remove buildings which do not contribute to the significance of 
the Conservation Area.  

Significance of Listed Buildings         

37. The first reason for refusal alleges that harm would be caused by the proposed 
development to 37-44 Sir Christopher Court (previously known as 37 and 39 St 
John’s Street) and 1 and 3 Shore Road. Details of the listing descriptions are set 
out in the evidence of both heritage witnesses. The Listed Buildings are 
considered to have architectural and historic interest deriving from their age and 
the rarity of the surviving physical fabric. They form a staggered street frontage 
which reflects the curvature of the road. The buildings are located within the 
Hythe Conservation Area and are considered to hold considerable group value.  

38. The Listed Buildings at the junction of South Street/St John’s Street /Shore 
Road serve as a focus for historical development which was of a greater mass 
and scale than other buildings found in the surrounding area. These Listed 
Buildings are recognised as being prominent on the approach along South Street 
and St John’s Street. However, in views from Shore Road to the junction it is 
difficult to obtain views which would allow one to appreciate these Listed 
Buildings as a group.   

39. The heritage value of the Listed Buildings is both historic and architectural/ 
aesthetic. Views of 39 St John’s Street are of particular prominence when 
looking north along South Street and when looking east along St John’s Street 

The aesthetic/architectural value of the Listed Buildings can be appreciated in 
those views. Some historic value has been diminished as a result of 
development between the buildings and the waterfront, but they remain as 
illustrations of the expansion of Hythe in the early 19th century.   

40. The Listed Buildings and the relationship between the properties and the road, 
in the settlement’s historic development, add to the historic interest of the 
heritage assets. Overall the setting is considered to make a positive contribution 
to the understanding and appreciation of the heritage assets, although the 
setting is significantly eroded by the building currently occupying the appeal 
site. The appeal site in its current form is a negative feature within the setting 
of the designated heritage assets.  

Impact of the proposal  

41. The appeal scheme is for the redevelopment of the appeal site, which is 
currently occupied by a builder’s merchant, into a single U-shaped building 
comprising 43 apartments for the elderly and would include communal facilities, 
access, car parking and landscaping. The proposed building would front South 
Street and St John’s Street and would comprise of two and three storeys in 
height. The range along South Street would be a combination of two, two and a 
half and three storeys, with a cranked two storey block to the corner of South 
Street and St John’s Street with two and a half to three storey range along St 
John’s Street. The proposed scheme would be double depth incorporating a 

                                       
13 CD2 paragraph 4.8.1 
14 CD2 paragraph 4.13.1 
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combination of pitched and hipped roofs with valley gutters.  

42. The Council considers that the proposed development would be of a design that 
would not be sympathetic to its context, in particular it is argued that the scale 
and massing of the building would jar significantly within the historic setting and 
the detailed design and appearance of the building would be poor, having regard 
to the character and qualities of the surrounding area and causing harm to 
adjacent heritage assets. I disagree with this view for several reasons.  

43. I accept that within the Conservation Area, development near the appeal site is 
predominantly of two storey buildings in scale towards the junction of South 
Street and St John’s Street, where there is a single three storey building.  I note 
that the proposed scheme would be predominantly two and a half storeys 
increasing to three storeys on the St John’s Street frontage and central range of 
South Street. The relative floor heights of the proposal would be greater than 
those of surrounding development, resulting in an eaves and ridge height that 
would be generally higher than most other development in the area. I consider 
that the proposed scheme would cause some limited harm to the significance of 
the Conservation Area as a result of introducing a building which, in part, has 
higher eaves and ridge heights than the existing buildings in South Street.  

44. Although the building would have a large footprint, the facades would use a 
combination of building heights and articulation of elevations to produce a 
design that responds well to the character and appearance of the adjacent 
Conservation Area. This comprises a regularity of fenestration with subtle detail 
around windows formation. The main elevations are separated by recessed bays 
that would give the impression of a row of separate houses. In my view, the 
proposed building would be domestic in scale and free of embellishments – as a 
result its appearance (save for height) would cause no harm to the aesthetic 
value of the Conservation Area. The variations in the elevations, in window sizes 
and patterns, and the recessed elements, adds to interest and is consistent with 
the general character of the area.  

45. The fact that the proposed building contains features which are not found in the 
Conservation Area, such as a pyramidal roof form and undercroft parking does 
not lead to the immediate conclusion that there is some harm to significance- 
the effect of those design features on the values which contribute to significance 
must be considered. The use of the pyramidal roof form would reveal no greater 
proportion of the roof, which lies behind the pyramidal structure, than was 
considered acceptable for the 36 unit scheme as is apparent by comparing 
drawings D2/10 and D3/0915. The undercroft parking is used on one element of 
the entrance elevation - it would not be seen in long views up South Street and 
would only be seen in limited views, mainly from the appeal site itself and from 
points not within the Conservation Area. I consider the two spaces would cause 
no diminution of the values which give the Conservation Area its significance.  

46. The material treatment of elevations draws upon the fabric and appearance of 
other historic buildings within the streetscape including the Listed Buildings and 
the buildings of local interest situated adjacent to the appeal site. The principle 
materials would comprise cream and blue painted bricks, multi-stock brick, buff 
brick and peach render for the elevations and grey natural slate and red clay 
tiles for the roof. The use of differing material treatment to the elevations and 
stepped roofs helps to break up the uniformity and overall mass of the building 

                                       
15 McCarthy in Re-Examination 
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and would divide the building into smaller units representative of the 
surrounding streetscape. The street frontage would be bounded by a dwarf brick 
wall and metal railings; the latter are a predominant feature of the streetscape 
and are seen on buildings opposite the appeal site. The proposed building would 
be set back slightly from the road frontage behind a low boundary wall.  

47. The ability to appreciate and understand the illustrative and associative value of 
the Conservation Area and the Listed Buildings, whether in association with the 
former boat building industry or with past settlement patterns, would be 
undiminished. The Listed Buildings and the Conservation Area would continue to 
illustrate the expansion of Hythe in the early 19th century and of past lives led.  

48. Similarly, there will be little or no impact on the architectural/aesthetic 
significance. The Listed Buildings at 37 and 39 St John’s Street would retain 
their prominence - they would be seen in views along South Street and St 
John’s Street, whether from the left or right hand sides of the road. Given the 
effect of perspective, closer buildings, including those of modest height, would 
be perceived as being taller than those which are further away. The varied 
height of the South Street elevation of the appeal proposal would not undermine 
or diminish that prominence so as to adversely affect the aesthetic/architectural 
value; there would be an improved corridor of view.  

49. In terms of the extent of any harm, Mr Morris in his oral evidence was asked to 
place the level of harm on a scale of 0 (no harm) to 10 (substantial harm), with 
1-9 being degrees of less than substantial harm. He placed the level of harm to 
the Conservation Area at 2-2.5/10 and to the Listed Buildings at 2.5-3/10. That 
evaluation places the level of harm to significance in the bottom third or lower 
end of the range. Mr Morris’ evidence does not support the view of Council 
officers (on which the decision to refuse to grant planning permission was 
based) that the level of harm was at the higher end of the spectrum16. 

Conclusions 

50. From the evidence that is before me I conclude that there would be some less 
than substantial harm to the aesthetic/architectural significance of the 
Conservation Area. This harm would be at the lower end of the scale of less 
than substantial harm. I conclude there would be no harm to the significance of 
the Listed Buildings.  

51. The PPG makes plain that for the purposes of applying the policy in paragraph   
196 of the NPPF that public benefits could be anything that delivers economic, 
social or environmental progress as described in the NPPF17. 

52. The public benefits of the proposal, examined and evaluated in detail within this   
decision, comprise:  

• Removal of the existing ‘ugly’18 buildings on the site, and consequent 
reduction in traffic movements. 

• Provision of housing in an area where the Council is unable to 
demonstrate a five-year supply of deliverable housing sites and where the 
current supply is only 0.5 years19.  

                                       
16 Mr Burgess Appendix 2 paragraph 14.9 
17 Paragraph: 020 Reference ID: 18a-020-20140306 
18 CD2 paragraph 4.14.1 bullet 6  
19 Straw PoE 6.9 



Appeal Decision APP/B1740/W/18/3198347 
 

 
https://www.gov.uk/planning-inspectorate                          10 

• Provision of sheltered market housing in a local authority area where 
there is an identified need for homes for older people. 

• Social benefits20 (i) by providing appropriate accommodation for older 
people and thereby reducing demands on healthcare and other services 
and (ii) by freeing up family housing. 

• Economic benefits21, including increased spending in local shops.  

• Environmental benefits, in particular by making efficient use of land to 
provide housing close to services and facilities22. 

The Balance  

53. I find that the proposal would deliver significant social and economic benefits   
which are capable of outweighing harm to the significance of heritage assets. 
Indeed, the Council itself made such a finding when determining the 36 unit 
scheme23.  I consider very little reliance can be placed on the Council’s 
evaluation of the balance as explained by Mr Shaw. His assumption as to the 
level of harm to the significance of heritage assets is not supported by Mr 
Morris’ evidence. In addition, Mr Straw has under-estimated the extent of the 
benefits.24 

54.  There is a clear and convincing justification for the scheme.25 There is a need for 
housing, and for retirement housing. There is a completely inadequate supply of 
deliverable sites to meet the general housing need. The fact that there is only 
0.5 years supply demonstrates that there are insufficient sites available to meet 
the need. There are no alternative sites identified by the Council, in Hythe and 
Dibden or elsewhere, on which the need for retirement housing can be met. The 
36 unit scheme is not deliverable, and the benefits cannot be achieved with 
some lesser scheme to that proposed in this appeal. 

55.   Moreover, the Council, in undertaking a balancing exercise, has given too much 
weight to the harm and insufficient weight to the benefits. The Council’s analysis 

cannot stand. There is no dispute that some limited harm to the significance of 
the Conservation Area would occur, but that harm would be at the lower end of 
the scale of less than substantial harm.  

56.   In my analysis I have found that the proposal would `preserve’ the character 
and appearance of the Conservation Area under section 72 (1) of the LBCA. In 
accordance with paragraph 193 of the NPPF 2019 I have given great weight in 
respect of the less than substantial harm to the significance of the Conservation 
Area from the proposed development within its setting. I have also given 
considerable weight and importance to the desirability of preserving the settings 
of each of the four Listed Buildings and found no harm. It is clear to me that the 
public benefits far outweigh the less than substantial harm to the significance of 
the Conservation Area.  

57.  The fact that there is an inadequate supply of sites to meet the identified need 
for housing (and for retirement housing in particular) leads to the conclusion 

                                       
20 Burgess PoE 8.125 to 8.128 
21 Burgess PoE 8.119 to 8.124 
22 Burgess PoE 8.129  
23 Burgess Appendix 16 paragraph 14.15 
24 See APP10 paragraph 36 
25 Paragraph 194 of the NPPF 2019 
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that there is a clear and convincing justification26 for the harm - unless the less 
than substantial harm is accepted the housing cannot be delivered on this site 
and there are insufficient sites elsewhere to allow for the need to be met. The 
need is such that the less than substantial harm must be accepted.   

Habitats Regulations Assessment 
 
Assessment of Likely Significant Effects 

58. The appeal site is located in close proximity to the following European sites: 

• the Solent and Southampton Water European site (Solent and Isle of 
Wight Lagoons SAC, Solent Maritime SAC, Solent and Southampton Water 
SPA and Ramsar sites)  

• the New Forest European site (the New Forest SAC, SPA and Ramsar 
sites) 

• The River Avon SAC, SPA and Ramsar  

• Dorset Heathlands SAC, SPA and Ramsar 

59. The Solent and Southampton Water SPA/Ramsar site lies at its closest 110m 
north-east of the proposed development, the Solent Maritime SAC lies 675m 
south-east and the New Forest SPA/SAC/Ramsar site lies 2.4kms south-west.  

60. The conservation objectives of the identified European sites are set out in 
Appendix 2 of the Habitats Regulations Assessment of the New Forest Local Plan 
Part 2 dated August 2013. They are also available on the Natural England 
website at the following link: 

http://publications.naturalengland.org.uk/category/6528471664689152 

I have had regard to these objectives in undertaking my duties in accordance 
with the Conservation of Habitats and Species Regulations 2017.   

61. The proposed development would comprise 43 new residential units, which is 
likely to result in additional recreational visits to European sites, in particular the 
Solent and Southampton Water SPA site that lies 110m from the proposed 
development. Although pet ownership would not be allowed under the 
Appellant’s lease agreements, residents with existing pets would be allowed to 

bring them and therefore there is a potential short to medium term impact from 
increased dog walking activity affecting European sites as well as from residents 
alone. Recreational visits for personal recreation and for dog walking may lead 
to the disturbance of ground nesting birds, overwintering waders and wildfowl 
which are features of these designated European conservation sites. There is 
also a potential for increased recreational pressure to impact habitats and 
species at the New Forest SAC and Ramsar sites, Solent and Southampton 
Water Ramsar and Solent Maritime SAC. It is therefore acknowledged that when 
considered alone and in combination with other plans and projects, there is the 
potential for the proposed development to result in likely significant effects due 
to increased recreational pressure and disturbance impacts.  

62. The Appellant has proposed mitigation in accordance with the Council’s 
Mitigation Strategy for European Sites SPD (2014) to address the likely 

                                       
26 Op. cit. 
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significant effects from recreational pressure and disturbance. However, the 
People Over Wind judgment established that the assessment of likely significant 
effects on the European sites cannot take into account measures to avoid or 
reduce the effects of a proposed development. Therefore, it is necessary for the 
competent authority (the Inspector) to undertake an Appropriate Assessment 
(AA) under the Habitats Regulations27.  The information to inform such an 
assessment has been provided28.  

Appropriate Assessment  

63. The AA is necessary to comply with Regulation 63 (1) of the Conservation of 
Habitats and Species Regulations 2017. In undertaking the AA, I must be 
certain that the proposed development would not result in adverse effects to the 
integrity of the relevant European sites. The parties to this appeal have engaged 
with the requirements of the Conservation of Habitats and Species Regulations 
2017 providing information to support this assessment and they agree that 
subject to compliance with the Council’s Mitigation Strategy SPD there would be 

no adverse effect on the integrity of the European sites.  

64. The Council’s Mitigation Strategy provides greater detail on measures required 
to enable development that could lead to likely significant effects on the 
European sites and includes mechanisms to ensure delivery. Section 6 provides 
details of the specific mitigation proposals for each area of the District including 
estimates of costs, a description of works, a project overview and relevant 
plans. The mitigation includes the provision of new areas of open space 
(SANGS) and enhancements to existing public open space and recreational 
walking routes. Section 6 also details the non-infrastructure related mitigation 
measures which comprise increased ranger services to assist visitors and access 
management measures. Section 7 gives details of how such measures will be 
implemented and funded specifying the contribution sought which is applicable 
to the number of houses proposed. 

65. The Council’s Mitigation Strategy contemplates that the necessary infrastructure 

elements of habitat mitigation (in the form of SANGS) will be provided by 
applying funds collected by CIL which do not therefore require a Section 106 
Agreement29. However, the Habitats (Access Management and Monitoring) 
Contribution, which is not considered to be infrastructure, will be funded by 
contributions from individual developments, secured by a planning obligation30.   

66. The principle of requiring all new development to contribute to mitigation 
measures in proportion to its likely impact on the European sites is set out in 
development plan Policies CS3, CS25 and DM3. In particular, Policy DM3 
(Mitigation of Impacts on European Conservation Sites) of the LP sets a 
framework for protection of the New Forest and Solent European sites from 
increased disturbance and recreational pressure.  

67. The Appellant has entered into a Section 106 Planning Obligation to secure the 
necessary payment of the Habitats Mitigation (Access Management and 
Monitoring) Contribution of £31,346. I note that Regulation 122 (2) of the CIL 
Regulations 2010 states that planning obligations must only be sought where 
they meet all of the following conditions: (a) necessary to make the 

                                       
27 Regulation 63(1) of the Conservation of Habitats and Species Regulations 2017 
28 Mr Burgess Appendix11, Mr Straw Appendix 14 
29 Mr Straw Appendix 13A paragraph 5 
30 Mr Straw Appendix 13E paragraph 7.30 – page 187 
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development acceptable in planning terms; b) directly related to the 
development; and c) fairly and reasonably related in scale and kind to the 
development. 

68. In relation to (a) I consider that the planning obligation is necessary because 
without a mechanism to secure an appropriate level of mitigation it cannot be 
safely concluded that the proposed development would not result in adverse 
effects to the integrity of the European sites. The necessary level of mitigation 
in this case is in my view that set out in the Council’s Mitigation Strategy. 
Appropriate mitigation includes a proportionate financial contribution towards 
the delivery of access and visitor management and monitoring measures. These 
measures are delivered through the employment of Rangers that operate within 
the European sites to influence the way the sites are used for recreational 
purposes. 

69. In relation to (b) the proposed development lies in proximity to the European 
sites and is likely to lead to visits to these areas for recreation by occupants. 
Therefore, the measures are necessary to address the impacts directly related 
to the proposed development. 

70. In relation to (c) the amount of contribution sought has been calculated in order 
that it reflects the number of additional visits by the proposed numbers of 
residents and the costs involved with delivering the necessary mitigation. In my 
view the contribution is fairly and reasonably related in scale and kind to the 
proposed development.  

71. Section 123 of the CIL Regulations 2010 concerns further limitations on the use 
of planning obligations. An obligation may not constitute a reason for granting 
planning permission for the development to the extent that the obligation 
provides for the funding or provision of “relevant infrastructure”. Moreover, an 

obligation may not provide for funding or provision of an infrastructure project 
or type of infrastructure and where 5 or more separate obligations which 
provide for the funding or provision of that project or type of infrastructure have 
been entered into before the date that the obligation was entered into.  

72. The Appellant’s planning obligation would not provide for the funding of 

“relevant infrastructure" as a contribution towards access and visitor 
management and monitoring is not included on the Council’s Regulation 123 List 

approved in April 2015.31 There is therefore, no conflict with the provisions of 
Regulation 123 as the planning obligation does not provide for the funding or 
provision of an infrastructure project or for the funding or provision of a type of 
infrastructure. The Council’s Mitigation Strategy also makes plain that the 

access and visitor management measures and monitoring elements fall outside 
the definition of infrastructure.32 On that basis I am content that the pooling 
restrictions do not apply.   

73. In my view, all of the provisions set out in the Section 106 Planning Obligation 
are necessary to make the development acceptable in planning terms, are 
directly related to the development and are fairly and reasonably related in 
scale and kind to the development. Therefore, they all meet the tests set out in 
CIL Regulations 122 and 123 and should be taken into account in the decision. 
Furthermore, on the basis that the access and visitor management measures 

                                       
31 LPA15 
32 Mr Straw Appendix 13E paragraph 7.30 - page 187 
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and monitoring is secured by the planning obligation, I am satisfied that the 
financial contribution towards the agreed schemes is in line with the Council’s 

Mitigation Strategy and secures the deliverability of required mitigation 
measures. 

74. I note the requirement to consult and have regard to Natural England’s 

representations as the appropriate nature conservation body where an AA is 
being carried out. On 19 February 2019 a consultation with Natural England was 
undertaken in accordance with the Conservation of Habitats and Species 
Regulations 2017. The response from Natural England confirms that, provided 
no other adverse effects are identified in the AA, it is content that measures 
proposed in the Council’s Mitigation Strategy for European Sites SPD, are 
sufficient to address adverse impacts from recreational pressure and 
disturbance on the international sites in proximity to the proposed development 
and that adverse effects on the integrity of the designated sites and features 
will not occur. No other adverse impacts have been identified throughout the 
course of the appeal. 

75. I am content therefore that the Appellant has proposed adequate mitigation to 
address the potential adverse effects of the development on the European sites. 
From all the evidence that is before me I am certain that the measures 
proposed will address the anticipated impacts, guaranteeing beyond all 
reasonable doubt that the project will not adversely affect the integrity of the 
European sites. There would also be no conflict with development plan Policies 
CS3, CS25 and DM3. 

76. I am also satisfied that there will be no adverse impact on the Hythe to Calshot 
Marshes SSSI which is a component part of the European sites.  

Other Matters 

77. I have taken into account all other matters raised. I have considered the various 
planning appeal decisions drawn to my attention. The Hythe and Dibden Parish 
Council expressed concern about the impact of the proposals on highway 
capacity. However, I note that the traffic likely to be generated by the appeal 
proposal is at a level far below that generated by use as a builder’s merchant33.  
There is no legitimate cause for concern on this ground and it is not surprising 
that Hampshire County Council, as highway authority, does not raise this point. 
This is not a case where there would be unacceptable impact on highway safety 
or where the residual cumulative impacts on the road network would be 
severe34. Indeed, there is no substantive evidence of any materially harmful 
impact on safety, or on capacity.  

78. Concern was also expressed about the amount of car parking space. The 
proposed development would provide 14 parking spaces at a ratio of about 0.32 
spaces per apartment. The ratio for the approved scheme is 0.33.  Bearing in 
mind that the appeal site has good access to facilities and services in the Hythe 
centre, I consider that the provision of car parking spaces would be adequate.  

79. Councillor Wade raised matters relating to overlooking, loss of light and flood 
risk. The Council’s officers considered the impact of the proposal on residential 
amenity and drainage considerations and advised members that those matters 

                                       
33 Transport Statement 4.1- existing permitted use 380 trips over 12 hours. Proposed use 53 trips over 12 hours. 
34 NPPF paragraph 109 
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did not justify refusal of planning permission35. There is no reason to disagree 
with that analysis. 

The Planning Balance 

80. Section 38(6) of the Planning and Compulsory Purchase Act 2004 requires that 
applications for planning permission be determined in accordance with the 
development plan, unless material planning considerations indicate otherwise.  
The Council relies upon three policies in reason for refusal 1: Policy CS2, Policy 
CS3 and Policy DM1. Policy CS3 must be read together with Policy DM1. Policy 
DM1 contemplates that if harm is caused to (the significance of) a heritage 
asset, it is capable of being overcome by public benefits. Policy CS3 is contained 
in the Core Strategy 2009. Policy DM1 is contained in a DPD which was adopted 
in 2014. To the extent that Policy DM1 conflicts with Policy CS3 in that Policy 
CS3 does not contain a provision requiring the public benefits of a proposal to 
be weighed with less than substantial harm the later policy must prevail36. 

81. The Council accepts that the appeal proposal accords with the spatial strategy 
and housing objectives of the development plan.37 Provision of housing in Hythe 
meets the spatial development objectives of the development plan set out in 
Policy CS10(a) and Policy CS9.  The proposal is also consistent with the 
objective of providing housing which meets the needs of older people - Policy 
CS13(e). From all the evidence that is before me the proposal complies with 
Policy DM1. The balance between public benefits and less than substantial harm 
comes down firmly in favour of the appeal proposal and therefore Policy DM1 is 
complied with, as is the development plan when considered as a whole. 

82. In terms of the NPPF 2019 this is not a case where the Appellant relies on the 
Council’s inability to demonstrate a five year supply of deliverable housing sites 
to outweigh the indication given by the development plan.  An Appropriate 
Assessment has been carried out and this has concluded that the appeal 
proposal would not adversely affect the integrity of habitats sites.  Accordingly, 
in the light of paragraph 177 of the NPPF 2019, the presumption in favour of 
sustainable development set out at paragraph 11 of the NPPF applies here.   

83. However, the Council’s housing land supply position is relevant to the 

application of NPPF policies. In the circumstances which apply in this case, 
paragraph 123 indicates that proposals are to make optimal use of the site - the 
appeal proposals do just that and gain further policy support as a result. The 
resolution of the main issue turns on the application of the policy in paragraph 
196 in the NPPF. That comes down in favour of the development. For all those 
reasons the proposals meet all the relevant NPPF policy tests. 

84. The proposal meets the objective of Policy 18 in the emerging Local Plan38. In 
the present housing land supply situation and the Council’s inability to    
demonstrate an adequate supply the provision of housing must be given 
significant weight. Given the acknowledged need for housing for older people 
and the suitability of the appeal site to accommodate specialist housing to meet 
their needs, the provision of retirement housing must also be given significant 

                                       
35 Mr Burgess Appendix 2 – Neighbour Amenity paragraph 14.10-14.11 and Flood Risk paragraph 14.14 
36 Section 38(5) Planning and Compulsory Purchase Act 2004 (“PCPA 2004”): 
“(5) If to any extent a policy contained in a development plan for an area conflicts with another policy in the 
development plan the conflict must be resolved in favour of the policy which is contained in the last document [to 
become part of the development plan]” 
37 Mr Straw XX 
38 Mr Straw Appendix 9 page 85 
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weight. The other material considerations including the emerging Local Plan and 
the emerging Neighbourhood Plan, do not indicate otherwise, they confirm the 
indication given by the development plan, namely that planning permission 
should be granted. 

Planning Conditions 

85. A list of agreed conditions was submitted at the end of the Inquiry39.  I have 
considered these conditions in the light of the advice in paragraphs 54 and 55 of 
the NPPF 2019, the model conditions retained at Appendix A of the cancelled 
Circular 11/95 and the Government’s PPG on the use of planning conditions.  
The Appellant has agreed in writing to the pre-commencement conditions.40 

86. Condition 1 is required to comply with statutory timescales. Condition 2 is 
necessary for the avoidance of doubt and to ensure that the development is 
carried out in accordance with the approved plans. Conditions 3-5 are required 
to ensure that risks from land contamination to the future users of the land and 
neighbouring land are minimised, together with those to controlled waters, 
property and ecological systems, and to ensure that the development can be 
carried out safely without unacceptable risks to workers, neighbours and other 
off site receptors in accordance with Policy CS5 of the Core Strategy and Policy 
DM4 of the Local Plan. 

87. Condition 6 is necessary in the interests of residential amenity and highway 
safety. Condition 7 is required to ensure an acceptable appearance of the 
development, and to safeguard the character and appearance of the Hythe 
Conservation Area in accordance with Policy CS2 and Policy CS3 of the Core 
Strategy and Policy DM1 of the Local Plan. Condition 8 is necessary to ensure 
that the development takes place in an appropriate way and to comply with 
Policy CS2 of the Core Strategy. Condition 9 is required to ensure that the 
drainage arrangements are satisfactory and to comply with Policy CS2 and 
Policy CS6 of the Core Strategy. Condition 10 is necessary to ensure adequate 
parking provision is made in the interest of highway safety and in accordance 
with Policy CS2 and CS24 of the Core Strategy.  

88. Condition 11 is required to ensure an acceptable appearance of the 
development, and to safeguard the character and appearance of the Hythe 
Conservation Area in accordance with policies CS2 and CS3 of the Core Strategy 
and Policy DM1 of the Local Plan. Condition 12 is necessary to ensure the 
appearance and setting of the development is satisfactory and to comply with 
Policy CS2 of the Core Strategy. Condition 13 is required to ensure that 
potential noise impacts from the adjacent proposed retail service yard are 
reasonably minimised to safeguard residential amenities and to comply with 
Policy CS2 of the Core Strategy. Condition 14 is necessary to ensure the 
favourable conservation status of the common pipistrelle bats species at the 
site. Condition 15 is required to ensure adequate parking provision is made in 
the interest of highway safety and in accordance with Policy CS2 and CS24 of 
the Core Strategy. 

89. Condition 16 is required to safeguard biodiversity in accordance with Policy CS3 
of the Core Strategy and Policy DM2 of the Local Plan. Condition 17 is necessary 
because the level of on-site parking being provided would only be acceptable on 

 

                                       
39 LPA14  
40 APP9 
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the basis that the occupation of the proposed development is age restricted. If 
the development were not to be age restricted, there would be an unmet 
parking requirement that would be detrimental to highway safety and contrary 
to Policy CS24 of the Core Strategy. Condition 18 is necessary to ensure that 
the development takes place in an appropriate way and to avoid a risk of 
flooding in accordance with the recommendations of the Flood Risk Assessment 
by Peter Brett dated November 2017 and in accordance with Policy CS2 and 
Policy CS6 of the Core Strategy. 

   
Conclusion  

90. Having considered these and all other matters raised I find nothing of sufficient 
materiality to lead me to a different conclusion. The appeal is therefore allowed 
subject to the conditions set out in the attached Schedule.  

 Harold Stephens  

 INSPECTOR  
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SCHEDULE OF PLANNING CONDITIONS (1-18) 
 
Standard time limit condition 
 
1) The development hereby permitted shall be begun before the expiration   

of three years from the date of this permission. 
 

Details and drawings subject to which the planning permission is granted 
 
2) The development permitted shall be carried out in accordance with the 

following approved plans: 10085HY-PLOC; 10085HY-PA2-01C; 10085HY-
PA2-02 rev B; 10085HY-PA2-03 rev A; 10085HY-PA2-04; 10085HY-PA2-
05; 10085HY-PA2-06; 10085HY-PA2-07A; 10085HY-PA2-08A; 10085HY-
PA2-09; 10085HY-PA2-10;  
The development permitted shall be carried out in broad accordance with 
the details illustrated on 10086HY - Landscape Strategy - Rev A. 
 

Pre-commencement conditions 
   
3) No development shall commence until an assessment of the risks posed 

by any contamination shall have been submitted to and approved in 
writing by the Local Planning Authority. This assessment must be 
undertaken by a suitably qualified contaminated land practitioner, in 
accordance with British Standard BS 10175; Investigation of potentially 
contaminated sites - Code of Practice and the Environment Agency's 
Model Procedures for the Management of Land Contamination (CRL 11) 
(or equivalent British Standard and Model Procedures if replaced), and 
shall assess any contamination on the site, whether or not it originates on 
the site. The assessment shall include: 
 
 (i) a survey of the extent, scale and nature of contamination; 
 
 (ii) the potential risks to: 
 
 • human health, 

• property (existing or proposed) including buildings, crops, 
livestock, pets, woodland and service lines and pipes, 

 • adjoining land, 
 • groundwaters and surface waters, 
 • ecological systems, 
 • archaeological sites and ancient monuments. 
  

4) No development shall take place where (following the risk assessment) 
land affected by contamination is found which poses risks identified as 
unacceptable in the risk assessment, until a detailed remediation scheme 
shall have been submitted to and approved in writing by the Local 
Planning Authority. The scheme shall include an appraisal of remediation 
options, identification of the preferred options(s), the proposed 
remediation objectives and remediation criteria, and a description and 
programme of the works to be undertaken including the verification plan.  
The remediation scheme shall be sufficiently detailed and thorough to 
ensure that upon completion the site will not qualify as contaminated land 
under Part 11A of the Environmental Protection Act 1990 in relation to its 
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intended use. The approved remediation scheme shall be carried out and 
upon completion a verification report by a suitably qualified contaminated 
land practitioner shall be submitted to and approved in writing by the 
Local Planning Authority before the development is occupied. 

 
5) Any contamination that is found during the course of construction of the 

approved development that was not previously identified shall be 
reported immediately to the Local Planning Authority. Development on 
the part of the site affected shall be suspended and a risk assessment 
carried out and submitted to and approved in writing by the Local 
Planning Authority. Where unacceptable risks are found remediation and 
verification schemes shall be submitted to and approved in writing by the 
Local Planning Authority. These approved schemes shall be carried out 
before the development is resumed or continued. 
 

6) No development shall take place, including any works of demolition, until a 
construction method statement has been submitted to and approved in writing 
by the Local Planning Authority. The statement shall provide for: 

 
a) the parking of vehicles of site operatives and visitors; 
b) loading and unloading of plant and materials; 
c) storage of plant and materials used in constructing the development; 
d) the erection and maintenance of security hoarding including decorative 

displays and facilities for public viewing, where appropriate; 
e) wheel washing facilities; 
f) measures to control the emission of dust and dirt during construction; 
g) a scheme for recycling/disposing of waste resulting from demolition and 

construction works; 
h) delivery, demolition and construction working hours. 

 
The approved construction method statement shall be adhered to 
throughout the construction period for the development. 

 
7) Before development commences other than demolition, ground clearance 

and underground works, sample panels of brickwork showing the brick, 
bond, mortar and joint details shall be made available on site for the 
inspection and approval by the Local Planning Authority. Development 
shall only take place in accordance with those details that have been 
approved. 
 

8) Before development commences (other than demolition, ground 
clearance and underground works) a scheme of hard and soft landscaping 
of the site shall be submitted for approval in writing by the Local Planning 
Authority. This scheme shall include: 
 

(a) a specification for new planting (species, size, spacing and 
location); 

(b) areas for hard surfacing and the materials to be used; 
(c) the treatment of the boundaries of the site and all other means of 

enclosure to include detailed drawings of the site's front boundary 
treatment; 

(d) a method and programme for its implementation and the means to 
provide for its future maintenance. 



Appeal Decision APP/B1740/W/18/3198347 
 

 
https://www.gov.uk/planning-inspectorate                          20 

No development shall take place unless these details have been approved 
and then only in accordance with those details. 
 

9) Before the commencement of development of the approved new building 
other than demolition, ground clearance and underground works, a 
detailed surface and foul water drainage design for the development, 
based on the submitted Peter Brett Associates Drainage Strategy dated 
November 2017 shall be submitted to and approved in writing by the 
Local Planning Authority. The detailed drainage design shall include:- 
 

(a) evidence that runoff exceeding design criteria has been 
considered; 

(b) calculations and plans to show where above ground flooding might 
occur and where this would pool and flow; 

(c) details on who will be responsible for undertaking the maintenance 
of the different drainage features. 

 
Development shall only proceed in accordance with the approved 
drainage details. 
 

Pre-occupancy or other stage conditions 
 
10) 

 
The development hereby permitted shall not be occupied until the spaces 
shown on the approved plans for the parking and turning of motor 
vehicles including mobility scooters have been provided. The spaces shall 
thereafter be retained and kept available for their intended purpose at all 
times. 

  
11) Before the installation of windows and doors, eaves, verges, bargeboards 

and chimneys, the following details shall be submitted to, and approved 
in writing by the Local Planning Authority.  
 

a) detailed drawings to show typical joinery details of the proposed 
windows and doors to include precise details of their external finish 
and cross-sectional drawings through the windows to illustrate the 
depth of reveals; 

b) detailed drawings to show typical eaves, verge and bargeboard 
details; 

c) details of the brick chimneys and the materials and finishes to be 
applied; 

d) details of the materials to be used for the window cills and 
headers; 

 
Development shall only take place in accordance with those details which 
have been approved. 
 

12) All planting, seeding or turfing comprised in the approved details of 
landscaping shall be carried out in the first planting and seeding seasons 
following the occupation of the buildings or the completion of the 
development, whichever is the sooner. Any trees or plants which within a 
period of 5 years from the completion of the development die, are 
removed or become seriously damaged or diseased shall be replaced in 
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the next planting season with others of similar size or species, unless the 
Local Planning Authority gives written consent to any variation. 
 

13) Before the installation of windows in units 15, 16, 31 and 32, details of 
the acoustic insulation measures that are to be incorporated into units 
15, 16, 31 and 32 shall be submitted to and approved in writing by the 
Local Planning Authority. Development shall only take place in accordance 
with the approved details. 
 

14) Prior to the demolition of the existing building, one Schwegler 1FF bat 
box shall be installed on the site by a qualified ecologist, at 3m above the 
ground against the north-east boundary wall, facing in a southern or 
eastern direction, in accordance with the recommendation in the Phase 2 
Bat Assessment by Ecosa dated November 2017. The bat box shall be 
retained on site until the completion of development. Any bats found 
during an external inspection of the building prior to works commencing 
on the site shall, where deemed appropriate by the qualified ecologist, be 
placed in the bat box provided. 

  
15) The development hereby permitted shall not be occupied until details of 

parking for mobility scooters within the site have been submitted to and 
approved by the Local Planning Authority. The spaces shown on the 
approved plans shall be provided prior to first occupation of the 
development and shall thereafter be retained and kept available for their 
intended purpose at all times. 
 

 16) Before the completion of development details of the biodiversity mitigation, 
compensation and enhancement measures that are to be incorporated into 
the development shall be submitted to and approved in writing by the Local 
Planning Authority in accordance with the recommendations of the 
Preliminary Ecological Appraisal by Ecosa dated November 2017 and the 
Phase 2 Bat Assessment by Ecosa dated November 2017. The measures shall 
include two artificial nest boxes and one 2FE Schwegler wall-mounted bat 
shelter. Development shall only proceed to completion in accordance with the 
approved details.  

 
17) 

 
No persons under sixty years of age and/or partner under fifty five years 
of age shall occupy any of the units hereby permitted with the exception 
of guests and/or wardens. 
 

Post occupancy monitoring and management 
 
18) The proposed slab levels of the development shall be strictly in 

accordance with the level details indicated on the approved drawings.  
The development shall only take place in accordance with those details 
which have been approved. 
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Appeal Decision 
Hearing Held on 19 February 2019 
Site visit made on 19 February 2019 

by S J Lee BA(Hons) MA MRTPI 

an Inspector appointed by the Secretary of State  

Decision date:  17th July 2019 
 
Appeal Ref: APP/A0665/W/18/3203413 
Beechmoor Garden Centre, Whitchurch Road, Great Boughton, Chester 
CH3 5QD 
• The appeal is made under section 78 of the Town and Country Planning Act 1990 

against a refusal to grant planning permission. 
• The appeal is made by Mr Oliver Smith of Castleoak Care Developments Ltd against the 

decision of Cheshire West & Chester Council. 
• The application Ref 17/03661/FUL, dated 21 August 2017, was refused by notice dated 

27 November 2017. 
• The development proposed is demolition of the existing garden centre buildings and 

redevelopment of the site to provide a total of 110 care apartments and bungalows 
together with associated car parking, landscaping and amenity spaces. 

 

Decision 

1. The appeal is allowed and planning permission is granted for demolition of the 
existing garden centre buildings and redevelopment of the site to provide a 
total of 110 care apartments and bungalows together with associated car 
parking, landscaping and amenity spaces at Beechmoor Garden Centre, 
Whitchurch Road, Great Boughton, Chester CH3 5QD in accordance with the 
terms of the application, Ref 17/03661/FUL, dated 21 August 2017, subject to 
the conditions in the attached schedule. 

Preliminary Matters 

2. The description in the header above reflects that on the original application 
form.  The decision notice and appeal form refer to 111 units, but the 
appellant’s statement confirms that it should be 110.  As such, for the 
avoidance of doubt I have used the original description in my formal decision. 

3. Subsequent to the Council’s decision, the Revised National Planning Policy 

Framework (the Framework) was published.  For the avoidance of doubt, I 
have considered the appeal based on the most up-to-date national policy.  The 
parties had the opportunity to address any implications of this at the hearing.  
In addition, new national Planning Practice Guidance (PPG) on ‘Housing for 

older and disabled people’ was published after the hearing closed.  This is 
material to the appeal and the main parties were given the opportunity to 
comment.  I have had regard to any comments made in my decision. 

4. The emerging Cheshire West and Chester Local Plan Part 2 (LP2) had reached 
‘main modifications’ stage at the time of the hearing.  On this basis, I have 
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given the plan, and the proposed main modifications, substantial weight in line 
with paragraph 48 of the Framework. 

5. The appellant submitted late evidence in the lead up to the hearing.  Parties 
had the opportunity to consider and discuss this at the hearing.  I am satisfied 
that no interests were prejudiced as a result.  A signed and dated Unilateral 
Undertaking (UU) was also provided, which establishes the limitations on 
occupation and operation of the extra care units. 

6. The site is located in the Green Belt.  There is no dispute that the proposal 
would not fall within any of the exceptions set out in paragraphs 145 or 146 of 
the Framework and should therefore be considered as inappropriate 
development in the Green Belt.  Inappropriate development in the Green Belt is 
by definition harmful and should not be approved except in very special 
circumstances. 

7. The Council’s fourth reason for refusal relates to a lack of information on 
impacts to biodiversity assets.  The appellant has sought to address this 
through the submission of an ecological study.  Subject to conditions, the 
Council no longer considers this a matter of dispute.  I have considered the 
appeal on this basis.   

Main Issues 

8. As a result of the above, the main issues in this case are: 

• The effect of the development on the openness of the Green Belt and the 
purposes of designating land within the Green Belt. 

• Whether the development is in an appropriate location in relation to 
development plan policy, with particular regard to its effect on the character 
and appearance of the area and access to services and facilities; 

• Whether the development makes appropriate provision for affordable 
housing; and 

• Whether the harm by reason of inappropriateness, and any other harm, 
would be clearly outweighed by other considerations.  If so, would this 
amount to the very special circumstances required to justify the proposal? 

Reasons 

Openness and the purpose of the Green Belt 

9. Paragraph 133 of the Framework states that the fundamental aim of Green Belt 
is to prevent urban sprawl by keeping land permanently open and that the 
essential characteristics of the Green Belt are its openness and permanence.  
Paragraph 134 identifies the five purposes the Green Belt serves. 

10. The site has two distinct parts.  The northern element includes a dwelling and 
vacant buildings associated with the former garden centre and a bungalow 
fronting the main road.  The southern part of the site is an open area of 
grassland.  The site is bounded to the west by the A41, to the north by 
Whitchurch Road and to the east by a large park and ride facility.  An access 
road to the park and ride creates the southern boundary.  There is a 
substantial amount of screening from mature landscaping, particularly on the 
eastern, western and southern boundaries.  The overall density of development 
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on the site is low, with large areas of hard standing between low profile and 
often lightweight buildings.  Part of the site is given over to the display and sale 
of sheds, which as well as being small in scale also appear temporary in nature. 

11. The one and two storey ‘bungalows’ would be located mainly in the area of 
open and undeveloped grassland.  These would be well screened and thus the 
visual impact on openness would be mitigated to an extent.  However, 
openness is not a purely visual matter.  As a matter of fact, the introduction of 
buildings and other associated domestic paraphernalia, access roads and 
parking into an area where there is currently no development would clearly 
have a significant impact on the openness of this part of the site. 

12. The apartment block would be a substantial three storey building of a 
considerably larger scale, bulk and volume than anything already on the site.  
Though it would be set back from the road, the building would nevertheless be 
a highly visible and prominent feature.  The overt increase in coverage, scale 
and volume of development on this part of the site would also have a 
substantial impact on both the spatial and visual openness of the site.  Taken 
together, I therefore must conclude that the development would result in a 
substantial reduction in the openness of this part of the Green Belt. 

13. In considering the degree of additional harm caused to the purposes of 
including land within the Green Belt, I have had regard to the existing 
character of the site and its environs, the distance between the site and 
Christleton, the nature of intervening development, the degree of enclosure 
and visual containment the site benefits from, and the scale of development 
proposed.  The development sits outside any defined settlement boundary and 
is thus classified as countryside in policy terms.  As a result of this, and the 
expansion of built form into the open area, there would be inevitable degree of 
encroachment into the countryside.  Nevertheless, the scale of this 
encroachment would not be significant. 

14. There is a clear and distinct change in the density of development either side of 
the A41.  Between the roundabout and the A55 overpass to the east, 
development on the southern side of the A41 is quite sporadic and low key.  
The park and ride and neighbouring allotments are generally open and, while 
there is a short row of houses and a hotel further east, there is a general sense 
of an area of transition on the fringes of the main urban area.  As a result, the 
development would not appear isolated or remote from the main built form of 
Chester.  The increase in density of development may give rise to a small sense 
of ‘overspill’ from the west.  However, any sense of urban sprawl would be 
minimal in scale.  For the same reasons, any real or perceived effect on the 
gap between Chester and Christleton would be very minor.  I am not convinced 
therefore that there would be material harm to either of these purposes. 

15. I am satisfied there would no harm in terms of preserving the setting of an 
historic town.  Furthermore, while resisting development here might encourage 
regeneration outside the Green Belt, the scale of development is such that it 
would be difficult to attribute any material harm to this objective. 

16. In conclusion on this matter, I find that the development would have a 
significant adverse impact on the openness of the Green Belt.  There would also 
be some limited additional harm relating to encroachment in the countryside.  
These factors would add to the harm caused by being inappropriate 
development in the Green Belt. 
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Location, including impact on character and appearance and access to facilities 

17. The Council’s second reason for refusal primarily stems from the requirements 
of Cheshire West and Chester Local Plan Part 1 (LP1) Policy STRAT9.  This 
states that the intrinsic character and beauty of the countryside will be 
protected by restricting development to that which requires a countryside 
location and cannot be accommodated within identified settlements.  Policy 
HO7 of the Chester District Local Plan (CDLP) states that dwellings will not be 
permitted in the open countryside.  While not referred to in the Council’s 
reason for refusal, Policy DM26 is also relevant in this regard.  This states that 
new large-scale extra care villages located outside of settlement boundaries will 
be resisted in line with Policy STRAT9.  However, it also states that such 
facilities should be in areas with good accessibility to services and facilities.1  

18. The Council’s concerns appear to relate to the principle of this type of 
development outside a defined settlement and the ‘resetting’ of the edge of the 

settlement through the urbanisation of the site.  Indeed, the appeal statement 
refers to the ‘intrinsic beauty’ of the countryside being linked to it being ‘open 

and undeveloped’.  Such concerns are closely related to those expressed in 
relation to Green Belt. 

19. While the aim of Policy STRAT9 might be to protect the intrinsic beauty of the 
countryside by guiding development to defined settlements, it cannot be said 
that all parts of the countryside have the same degree of intrinsic beauty.  
Moreover, it is important to differentiate between harm to openness, which has 
already been considered, and any visual impact of development. 

20. The site is not within any formally designated landscape area.  It sits on the 
edge of the built-up area of Chester and forms parts of a sporadic ribbon of 
development along the southern edge of Whitchurch Road.  Although the built 
form here is low key, it clearly forms part of the urban fringe.  The site is also 
well contained by busy roads and mature landscaping.  The site therefore forms 
a relatively unremarkable plot that neither adds to nor detracts from the wider 
character of the area.  The main features of note are the trees and hedgerows, 
which would be largely retained, and the area of open grassland, which is 
relatively small and somewhat disconnected to the more open countryside to 
the south. 

21. The Council raises no particular concerns over the design of the buildings or 
their impacts on local character.  I have seen nothing that would lead me to a 
different conclusion.  The apartment block would be a large three storey flat 
roofed structure.  Although set back and down from the road, it would still be a 
prominent feature on a busy junction.  In the main, buildings fronting the road 
here are either one or two storey pitched roof dwellings of differing designs.  
The development would differ considerably from anything in the immediate 
area.  However, there would be nothing objectionable about the design of the 
apartments, and the relatively enclosed and self-contained nature of the site 
means that it would be largely set in its own context.  On this basis, it would 
not appear as an unduly discordant, intrusive or harmful addition to the street 
scene. 

22. The ‘bungalows’ would be well screened and of a design that would not be out 
of keeping with the local area.  Visual impacts would be mitigated to a large 

                                       
1 MM58 of the LP2 Main Modifications Consultation. 
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degree by landscaping and views into the site would be fleeting and glimpsed in 
nature.  The impact from both types of development would be softened further 
by additional landscaping, which can be required by condition. 

23. Therefore, although there would be a degree of intensification of the site, the 
quality of design, the existing character of the area and the level of screening 
available would combine to ensure that any impact on the character and 
landscape value of the area would not rise to the level of material harm. 

24. The site is relatively well related to services and facilities.  Although crossing 
the road here can be a lengthy process, there is a large supermarket within 
walking distance of the site.  Perhaps of more importance are the bus stops 
outside the site and the proximity of the park and ride facility that would 
provide easy access to Chester.  Therefore, although in conflict with the specific 
locational requirements of Policy DM26, the development would be broadly 
consistent with its intentions in terms of access to facilities and services. 

25. As it is outside a defined settlement, the development must conflict with the 
locational requirements of policies STRAT9 HO7 and DM26.  However, the 
purpose of these policies is to protect the character of the countryside and 
promote sustainable patterns of development.  The weight given to this conflict 
will therefore be tempered to a significant degree by the extent of 
encroachment beyond the settlement boundary, the lack of harm to character 
and appearance of the area and the relative accessibility of the site.   

26. I also note that the paragraph 79 of Framework states that ‘isolated’ homes in 
the countryside should be avoided.  There is no blanket restriction on homes 
outside defined settlement boundaries within national policy.  The development 
would not be considered ‘isolated’ in this context and thus there is no conflict 
with national policy in this particular regard. 

Affordable housing 

27. Each unit would be self-contained insofar as they would have their own ‘front 

doors’, with kitchens, bathrooms and living rooms.  There would be several 
communal facilities that residents could make use of if they wish.  There would 
also be a range of on-site care services that would be tailored to meet different 
needs of residents.  The UU would limit occupancy to those who have a need 
for at least 1.5 hours of care per week and a minimum age of 65.   

28. There is no dispute between the main parties that the development falls into 
the C2 Use Class.  However, this does not alter the Council’s position that such 
development should be liable for affordable housing.  LP1 Policy SOC1 states 
that affordable housing will be sought on all new residential development on 
sites that have a capacity for 10 or more dwellings (or 0.3 hectares (ha) or 
more) in urban areas or have a capacity of three or more dwellings (or 0.1 ha) 
in rural areas.  The appellant argues that as the development would be a 
‘residential institution’ rather than ‘dwellinghouse’ it would not be caught by 
Policy SOC1.   

29. Whether or not the development is C2 or C3, it is still residential development.  
While the policy refers to ‘dwellings’, there is nothing within it which specifically 
distinguishes between different use classes, or states that only residential 
development under C3 is covered by the policy.  The policy is also clear that 
residential development over 0.3ha will be required to provide affordable 
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housing.  The site is around 1.6ha and thus is comfortably above this 
threshold. 

30. Policy SOC1 provides an opportunity for the viability of any individual 
development to be considered.  However, in this case the appellant has chosen 
not to avail themselves of this opportunity.  I have insufficient evidence to 
conclude that an affordable housing contribution would be unviable, either in 
principle for C2 uses or for this scheme.  Generalised observations about the 
viability of C2 uses are not enough to conclude they are exempt from 
Policy SOC1. 

31. I am also unconvinced by the argument that other C2 uses in the area have not 
been required to provide affordable housing.  I cannot be certain that the 
examples given are comparable to that before me.  This is particularly the case 
when considering that Policy SOC1 provides opportunities for the affordable 
housing requirement to be set aside under certain circumstances.  Moreover, 
some of the examples provided appear to contain an affordable housing 
element.  These examples do not alter my conclusion. 

32. Taking all factors into account, I am not persuaded that C2 uses are necessarily 
excluded from Policy SOC1.  This would be a form of residential development 
which is above the relevant threshold and for which no specific viability 
evidence has been provided. 

33. This conclusion must also be considered in the context of emerging LP2 Policy 
DM26.  This provides guidance on specialist housing.  With regard to affordable 
housing, it states that provision will be required for all elements of a proposal 
that would create ‘self-contained dwellings’.  Again, neither the policy nor 
supporting text distinguish between specific use classes.  However, the 
supporting text refers to the fact that extra care housing can provide self-
contained housing with on-site care.  In my view, the development falls directly 
into this category of development.  A common sense reading of the policy and 
supporting text, suggests it is expected that developments of the model 
proposed here would be subject to the requirements of the policy.   

34. Based on what I have before me, I consider that the failure to make provision 
for affordable housing conflicts with Policy SOC1.  In coming to this conclusion, 
I have had regard to the appeal decisions put to me by the appellant where 
Inspectors concluded that C2 development was not required to make such 
provision.  However, all of these are in different local authority areas with 
different policy contexts.  These may not be comparable to that before me and 
do not lead me to alter my conclusion. 

35. In the event of the appeal being allowed, the possibility of imposing a condition 
to secure affordable housing was discussed at the hearing.  The appellant 
submitted a suggested wording for this after the site visit with my approval.  
The Council did not agree to the suggested wording. 

36. The PPG is clear that the best way to deliver sufficient certainty on what is 
being agreed is to enter into a planning obligation or other agreement prior to 
permission being granted.  The suggested condition lacks the necessary 
certainty or clarity, particularly in relation to the proportion of affordable 
housing to be provided, which is left open ended.  It also includes a caveat 
suggesting that a financial contribution in lieu of on-site provision could be the 
outcome of any approved ‘scheme’.  No mechanism is identified for either how 
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a decision on this would be made or how the contribution would be secured.  
There is therefore no certainty that the affordable housing element would be 
achieved. 

37. The PPG2 also states that negatively worded conditions requiring a planning 
obligation, or some other agreement can only be considered in exceptional 
circumstances in the case of complex or strategically important development, 
and where there is clear evidence that delivery would be put at risk.  The 
development does not fall into this category.  In this case, I am not persuaded 
that the use of a condition would be an acceptable mechanism to secure 
affordable housing.  Accordingly, there is nothing before me which would 
address the harm caused by the lack of provision. 

Other considerations 

38. The appellant has submitted an assessment which indicates there is a 
substantial level of need in the area for private leasehold extra care of the 
nature being proposed.  Their data suggests an existing need for 428 extra 
care units within the defined market catchment of the proposal and 884 units 
within the local authority area.  The assessment also indicates such demand 
will grow to 696 in the market catchment and 1306 in the district by 2028.  The 
Council has not provided figures of its own, nor does it dispute those provided 
by the appellant.  The Development Plan does not include a specific 
requirement for housing for older people, and the Council expects all needs to 
be catered for within the general housing requirement.  While the appellant’s 
figures cannot constitute a formal requirement, they nevertheless give some 
indication of a level of demand for a specialist form of housing.  The PPG states 
that the need to provide housing for older people is critical3. 

39. While there may be some scope for error in the appellant’s figures, there is no 
clear evidence that they are wholly unreasonable.  I also note that they relate 
specifically to the need for the type of facility being proposed here.  There are 
therefore likely to be separate ‘needs’ for different types of specialist housing 
and care models.  The presence of other care homes or existing extra care 
facilities does not alter the fact that further provision may be required.  
Furthermore, it is unlikely to be the case that other forms of housing will 
necessarily meet the demand the appellant has identified. 

40. Nevertheless, even if other housing or care models could help meet some of 
this need, it still seems likely that a specific need for this form of extra care 
housing would remain.  The fact that the development would make a sizeable 
contribution to help meeting these demands is something to which I have 
attributed very substantial weight. 

41. The development would also provide associated social and economic benefits.  
Importantly, it would assist in ensuring the well-being of elderly tenants and 
there is evidence to suggest such facilities can reduce pressure on local 
community and health facilities.  In addition, it would provide short- and long-
term employment in the area.  Finally, it would provide the potential to free up 
market housing in the area as a result of tenants downsizing.  Collectively, 
these benefits also add substantial weight in favour of the development. 

                                       
2 Planning Practice Guidance ID 21a-010-20140306. 
3 Planning Practice Guidance ID 63-001-20190626 
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42. The appellant has indicated there is a lack of alternative non-Green Belt sites 
that could accommodate the development and that there are no extra care 
facilities in the pipeline that would help meet the need.  An assessment has 
been submitted which considered a range of alternatives between 1.2ha and 
4ha.  Most sites looked at were ruled out based on size, or that they could not 
be delivered in the short to medium term.  Of those identified for more detailed 
consideration, some were ruled out because they were also in the Green Belt, 
some because of planning issues such as noise and some because they were in 
areas the appellant considered not to be viable for development. 

43. I have some concerns about the assessment.  While there is likely to be a 
minimum site size that could accommodate an extra care development, there is 
little evidence that the appellant has been particularly flexible in their approach 
to scale or in terms of the types of location considered viable for delivery.  
Moreover, how much thought has gone into the likelihood of planning issues 
being able to be mitigated is unclear.  Nevertheless, the Council has not been 
able to provide evidence of suitable sites for the development, nor has it 
demonstrated that similar developments are coming forward as windfalls. 

44. While I do not agree that the Council’s policies are too restrictive, there is 
nothing before me to suggest a reasonable prospect of the demand identified 
being met by windfall within defined settlements in the short term.  Although 
there are some weaknesses in the appellant’s assessment, I have seen nothing 
to convince me that there is a surfeit of suitable or available sites within 
defined settlements to address the demand identified.  This is a factor to which 
I have attributed significant weight. 

45. Over and above the potential to release market housing through downsizing, 
the development would make a sizeable contribution to the general housing 
land supply.  The Council can currently demonstrate a supply of 7.56 years.  
Considering this relatively healthy position, I have given only moderate weight 
to this factor in the overall balance.  I have already concluded that the 
development is in a relatively accessible location.  While this is a basic policy 
requirement, this still constitutes a positive aspect of the proposal which carries 
a limited degree of weight in favour of the proposal. 

46. I have given little weight to an earlier Council review which suggested this area 
might be suitable for removal from the Green Belt.  Whatever the review’s 
recommendations, the site remains in the Green Belt.  There is nothing in the 
Framework which suggests different weight should be attributed to harm in 
different parts of the Green Belt.  Any consideration of the site’s suitability for 
inclusion in the Green Belt should be considered through the Development 
Plan. 

Other matters 

47. Based on the appellant’s evidence on biodiversity, I am satisfied there would be 
no unacceptable impact on protected species. The Council is satisfied that the 
development would not result in a severe impact on the highway network, and 
that there would be adequate parking.  I have seen nothing that would lead me 
to a different conclusion.  Although located near to a busy junction, the scale of 
development is not such that it would exacerbate any existing issues to an 
unacceptable degree.  The site also has good public transport accessibility, 
which could provide some degree of mitigation.  Any issues resulting from 
construction traffic would be temporary and could be managed.  I have noted 
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concerns relating to cumulative impacts with other development proposed 
nearby.  With or without these developments in place, I am satisfied that the 
cumulative transport impacts of development would not be severe.  With 
suitable conditions in place, all other potential impacts of development can be 
adequately addressed.   

48. I have noted Christleton Parish Council’s representations regarding public 
consultation, but this has had no bearing on my decision.  I have considered 
the appeal based on the evidence provided and my own observations. 

Planning Balance and Very Special Circumstances 

49. The development would cause harm to the Green Belt by virtue of it being an 
inappropriate form of development and insofar as it would have a detrimental 
impact on the openness of the Green Belt.  There is minor additional harm in 
relation to encroachment into the countryside.  I have given substantial weight 
to the harm caused in this respect.  There would be some additional harm 
resulting from the failure to provide affordable housing.  The development 
would also conflict with the strategy for such uses as set out in policies 
STRAT9, HO7 and DM26.  However, considering the site’s accessible location, 
my conclusions on the visual impact of the development, and the requirements 
of the Framework about rural housing, I have attached only moderate weight 
to this conflict. 

50. I have attached significant weight to the contribution the development would 
make to meeting the needs for specialist housing in the area for older people 
and the associated social and economic benefits it would bring. I have also 
given substantial weight to the evidence relating to alternative available sites 
and the likelihood of the needs identified being met in the short to medium 
term by development within defined settlements.  Finally, I have attached 
moderate weight to the other benefits highlighted above relating to the housing 
supply and limited weight to promoting development in accessible locations.   

51. Having weighed all the factors carefully, I find that the other considerations in 
this case clearly outweigh the harm that I have identified. Looking at the case 
as a whole, I therefore consider that very special circumstances exist which 
justify the development.   

52. In coming to this conclusion, I have had regard to the two appeal decisions put 
to me which pull in different directions on this issue4. The context and evidence 
in these cases differ to each other and to that before me.  However, both are 
clear that the determination of whether very special circumstances exist is a 
matter of planning judgement based on a consideration of all relevant matters.  
This is the approach I have followed in this appeal. 

53. I have given particular consideration to matters relating to affordable housing.  
Based on the evidence before me, I am not convinced that extra care housing 
should be exempt from affordable housing in principle.  However, I am also 
satisfied that in this case there are material considerations which justify a 
decision other than in accordance with the development plan. 

54. The Council raised concerns over precedent at the hearings.  However, no 
directly similar sites or situations were put forward.  Each application and 
appeal must be determined on its individual merits.  This is particularly the 

                                       
4 Appeal reference:  APP/Q3630/W/18/3195463 & APP/H2265/W/18/3202040 
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case with proposals in the Green Belt.  A generalised concern of this nature 
does not therefore justify withholding permission in this case.  Furthermore, 
given that I have concluded the proposal would be acceptable, I see no reason 
why it would lead to harmful development on other sites in the area. 

Conditions and Planning Obligation 

55. I have considered the suggested conditions from the main parties in 
accordance with the PPG. In addition to the standard condition which limits the 
lifespan of the planning permission, I have imposed a condition specifying the 
relevant drawings, as this provides certainty.  As discussed at the hearing, I 
have corrected the numbering of the plans. 

56. Condition 3 is necessary in the interests of highway safety and the living 
conditions of nearby residents.  This is by necessity a pre-commencement 
condition, as the demolition of existing buildings must proceed in accordance 
with the approved details.  Rather than two separate conditions dealing with 
demolition and construction management plans, I have incorporated both 
requirements into one condition which removes unnecessary duplication.  This 
does not fundamentally alter the requirements of the conditions that were 
agreed by the parties.   

57. For the same reasons, I have also imposed conditions 8 and 9.  I have 
amended the suggested wording to these conditions in the interests of clarity 
and precision.  Conditions 4 and 5 are necessary to ensure the site can be 
adequately drained.  I have amended the condition on sustainable drainage so 
that it does not unnecessarily preclude demolition or clearance works taking 
place.  Conditions 6, 7, 14, 15, 16, 17 and 18 are necessary in the interests of 
the character, appearance and visual amenity of the area.  Conditions 15 and 
17 are also necessary to protect the living conditions of future residents. 

58. Conditions 10 and 11 are necessary in the interests of promoting the use of 
more sustainable forms of transport.  Condition 12 is necessary in the interests 
of biodiversity.  Condition 13 is necessary in the interests of the living 
conditions of future residents.  I have not included the ‘alternative’ approach in 

the suggested condition as this would be confusing.   

59. I have not imposed the Council’s suggested condition on the occupancy of the 
units.  The condition does not adequately reflect the care element of the 
proposal.  The UU addresses this issue.  It is necessary to make the 
development acceptable in planning terms.  Without the restrictions it places 
on occupancy and operation, the development would not fulfil its role as 
specialist housing for older people and the case for very special circumstances 
would not be the same.  The UU is also clearly related to the development and 
is fairly and reasonably related in scale and kind to it.  It therefore meets the 
relevant tests in the Framework. 

60. For the reasons given above, I have not imposed the appellant’s suggested 
condition on affordable housing. 

Conclusion 

61. As a result of the above, and having considered all other relevant matters, the 
appeal is allowed. 

S J Lee  INSPECTOR  
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Schedule of Conditions 

1) The development hereby approved shall be commenced within 3 years of the 
date of this decision 

2) The development hereby approved shall be carried out in accordance with 
the following drawings: 

A-712 20 A – Location Plan 
A-712 32 A1 – 1 Bed Bungalow Plans and Elevations 
A-712 33 A1 – 2 Bed 2 Level Bungalow Plans and Elevations 
A-712 34 A1 – 2 Bed Bungalow Plans and Elevations 
A-712 35A – External Plant Room 
A-712 51 B – Assisted Living Ground Floor Plan 
A-712 52 B – Assisted Living First Floor Plan 
A-712 53 C – Assisted Living Second Floor Plan 
A-712 55 B – Assisted Living Elevations 
A-712 56 A – Assisted Living Courtyard Elevations 
A-712 57 A – Assisted Living Room Layout Types 1 & 2 
A-712 58 A – Assisted Living Room Layout Types 3 & 4 
A-712 59 A – Assisted Living Room Layout Types 5 & 6 
A-712 62 C – Site Plan 
D2535 L.100 A – Combined Hard and Soft Landscape General Arrangement 
Plan ‐ Sheet 1 of 3 
D2535 L.101 A – Combined Hard and Soft Landscape General Arrangement 
Plan ‐ Sheet 2 of 3 
D2535 L.102 A – Combined Hard and Soft Landscape General Arrangement 
Plan ‐ Sheet 3 of 3  
D2535 L.103 – Plant Schedule and Maintenance Specification 
17052 C-002 3 – Drainage Strategy Layout 
 

3) No development shall take place until a construction management plan, 
which shall include full details of the phasing of demolition and site clearance 
traffic (including temporary highway vehicle and pedestrian accesses, 
suitable off highway parking for all demolition or construction related 
vehicles and suitable vehicle cleaning facilities) and details of construction 
lighting has been submitted to and approved in writing by the local planning 
authority.  The development shall be carried wholly in accordance with the 
approved construction management plan. 

4) With the exception of demolition and site clearance works, development shall 
not begin until a detailed sustainable surface water drainage scheme for the 
site has been submitted to and approved in writing by the local planning 
authority. The detailed drainage scheme shall be based on the principles 
recommended within the Flood Risk Assessment and Drainage Strategy and 
Drainage Strategy Layout drg. C-002 Rev. 3 both dated May 2017 (Quad 
Consult) and shall demonstrate that the surface water generated by this 
development (for all rainfall durations and intensities up to and including the 
climate change adjusted critical 100yr storm) can be accommodated and 
disposed of through infiltration features located within the curtilage of the 
site. 
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5) With the exception of demolition and site clearance works, development shall 
not begin until details of the implementation, maintenance and management 
of the sustainable drainage scheme have been submitted to and approved in 
writing by the local planning authority. The scheme shall be implemented 
and thereafter managed and maintained in accordance with the approved 
details. Those details shall include:  

• a timetable for its implementation, and  

• a management and maintenance plan for the lifetime of the development 
which shall include the arrangements for adoption by any public body or 
statutory undertaker, or any other arrangements to secure the operation 
of the sustainable drainage system throughout its lifetime. 

6) With the exception of demolition and site clearance works, no development 
shall take place until details of the existing and finished site level have been 
submitted to and approved in writing by the local planning authority. The 
development shall be carried out in accordance with the approved details. 

7) With the exception of demolition and site clearance works, no development 
shall take place above ground level until details of external facing materials 
to be used in the buildings have been submitted to and approved in writing 
by the local planning authority. The development shall be carried out in 
accordance with the approved details. 

8) The development hereby approved shall not be occupied until details of the 
modified accesses to the application site, including details of the visibility 
splays for the accesses, and a timetable for the implementation of any 
approved details have been submitted to and approved in writing by the 
local planning authority. The approved details shall be implemented wholly in 
accordance with the approved timetable and thereafter shall be maintained 
with the approved visibility splays in place so long as the use remains in 
operation. 

9) Prior to the occupation of any individual unit hereby approved, the parking, 
turning and servicing areas shown on approved drawing A-712 62 Rev C 
relevant to that unit have been implemented in full and made available for 
use. 

10) The development hereby approved shall not be occupied until details of a 
scheme of electric vehicle charging points and timetable for implementation 
has been submitted to and approved in writing by the local planning 
authority. The scheme shall be implemented in accordance with the 
approved details and retained in full working order permanently thereafter. 

11) The development hereby approved shall not be occupied until a scheme of 
secure, covered cycle parking and timetable for implementation has been 
submitted to and approved in writing by the local planning authority. The 
scheme shall be implemented in accordance with the approved details. 

12) The development hereby approved shall not be occupied until details of a 
scheme of bird and bat boxes and timetable for implementation have been 
submitted to and approved in writing by the local planning authority. The 
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approved scheme shall be implemented in accordance with the approved 
details. 

13) The development hereby approved shall not be occupied until a scheme of 
noise insulation for the unit has been submitted to and approved in writing 
by the local planning authority. The scheme shall demonstrate that noise 
levels in each unit shall meet the following internal ambient noise levels in 
habitable rooms when they are unoccupied and with a window partially open 
(unless otherwise adequate ventilation to meet the standards outlined in the 
Building Regulations), and in all external private amenity space:  

i. Noise levels within habitable rooms during the day (0700-2300hrs) of 
35dBLAeq,16hrs  

ii. Noise levels within bedrooms during the night (2300-0700hrs) of 
30dB(A)LAeq,8hrs and where individual noise events should not exceed 
45dBLAmax.  

iii. Noise levels within private outdoor living areas (including balconies, 
terraces etc.) during the daytime and evening (0700-2300hrs) should not 
exceed 58dBLAeq,16hrs. 

No unit shall be occupied until the measures approved for that dwelling have 
been implemented in full. 

14) The development hereby approved shall not be occupied until details of all 
fences, walls (including retaining walls) or other means of enclosure and a 
timetable for implementation are submitted to and approved in writing by 
the local planning authority. The development shall be implemented in 
accordance with the approved details. 

15) The development hereby approved shall not be occupied until details of a 
scheme of external lighting have been submitted to and approved in writing 
by the local planning authority. The development shall be implemented in 
accordance with the approved details and no external lighting other than in 
accordance with the approved details shall be installed on the site. 

16) The development hereby approved shall not be occupied until details of a 
scheme of hard and soft landscaping, which shall include the submission of a 
planting schedule prescribing details of the size and species of proposed 
planting, are submitted to and approved in writing by the local planning 
authority. The landscaping scheme shall include for the retention of the 
existing hedgerow on the eastern and western site boundaries and the 
planting of a new hedgerow comprised solely of native species on the 
northern site boundary. The approved scheme shall be implemented in full in 
the first planting season following the completion of the development or 
otherwise in accordance with a timetable which shall have been agreed in 
writing by the local planning authority. If within a period of 5 years from the 
date of initial planting, any trees or shrubs planted in accordance with the 
approved landscaping works are removed, die, become diseased or seriously 
damaged then replacement trees or shrubs shall be planted in the next 
planting season with others of similar size and species, unless the local 
planning authority gives its written approval to any variation. 
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17) The development hereby approved shall not be occupied until a timetable for 
the implementation of the communal gardens and areas of landscaping 
around the apartment building shown on approved drawing A-712 62 Rev C, 
and a scheme for their future management and maintenance, has been 
submitted to and approved in writing by the local planning authority. The 
gardens and landscaped areas shall be implemented wholly in accordance 
with the agreed timetable and thereafter managed and maintained in 
accordance with the agreed scheme. 

18) The development hereby approved shall be carried out wholly in accordance 
with the tree protection measures set out in the document entitled 
“Arboricultural Survey and Planning Integration Statement Rev A” (ref 

AR/3616A/rg) dated 24 August 2017 produced by Quaife Woodlands. 



Renaissance Retirement Limited 
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Appeal Decision 
Hearing held on 28 March 2017 
Site visit made on 28 March 2017 

by Stephen Hawkins  MA MRTPI 

an Inspector appointed by the Secretary of State for Communities and Local Government 

Decision date:  26th April 2017 

 
Appeal Ref: APP/B9506/W/16/3162888 
Watersplash Hotel, The Rise, Brockenhurst SO42 7ZP 

 The appeal is made under section 78 of the Town and Country Planning Act 1990 
against a refusal to grant planning permission. 

 The appeal is made by PegasusLife Ltd against the decision of New Forest National Park 
Authority. 

 The application Ref 16/00307, dated 8 April 2016, was refused by notice dated              
10 October 2016. 

 The development proposed is demolition of existing extensions and the erection of new 
extensions to the core building and erection of new blocks of accommodation to provide 
residential accommodation for older people comprising 24 no. apartments integrated 
with communal and support facilities, car parking and landscape works. 

 

Decision 

1. The appeal is allowed and planning permission is granted for demolition of 
existing extensions and the erection of new extensions to the core building and 
erection of new blocks of accommodation to provide residential accommodation 
for older people comprising 24 no. apartments integrated with communal and 
support facilities, car parking and landscape works at Watersplash Hotel, The 
Rise, Brockenhurst SO42 7ZP in accordance with the terms of the application, 
Ref  16/00307, dated 8 April 2016, subject to the conditions in the schedule at 
the end of this decision.  

Main Issues 

2. The main issues in this appeal are: 

 Whether the proposed development would preserve or enhance the 
character or appearance of the Brockenhurst Conservation Area.  

 Whether any harm to the Conservation Area resulting from the proposed 
development would be outweighed by public benefits. 

Reasons 

Character, appearance of the Conservation Area 

3. The disused hotel is a substantial 2½ storey building originating in the Victorian 
era which has been significantly extended at times during the 20th Century.  
The building is situated in very generous grounds containing ancillary buildings 
and a swimming pool, with groups of mature trees and hedges along the 
boundaries contributing to a verdant, spacious character.  The building and its 
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grounds are within the Brockenhurst Conservation Area (CA).  Due to its 
substantial scale and proximity to the road, the front and parts of the side 
elevations of the building have a significant visual presence in the street scene.  
This is given further emphasis by the local topography which, as the name of 
the street suggests, rises up towards the building.  Additionally, the sweeping 
curvature of the street provides partial views of the side elevations. 

4. In the Brockenhurst, The Weirs and Sway Conservation Area Character 
Appraisal (CAA), the appeal site is identified as a building of local historic 
interest forming part of the ‘commercial part of Brookley Road’ character area.  
The CAA refers to the building as being one of the oldest along The Rise.  It 
describes the materials and decorative finishes of the building as well as its 
prominence in views.  The importance of trees, including some of those on the 
appeal site, to the character area is also referenced.  However, the building is 
not statutorily listed.  Consequently, it is a non-designated heritage asset as 
described at paragraph 039 of the Planning Practice Guidance (PPG) section on 
conserving and enhancing the historic environment1.  

5. To the west of the appeal site are a pair of detached suburban dwellings 
probably dating from the mid-20th Century set in generous, well landscaped 
plots.  To the north is a terrace of 2½ storey buildings fronting Brookley Road, 
with mainly retail uses on the ground floors and residential accommodation 
above.  These adjacent buildings also vary in terms of their elevational design 
and materials.  Consequently, the adjacent development in the CA is of mixed 
character, materials and densities and there is no uniform scale.  The 
substantial modern elderly persons’ home to the east of the appeal site and the 
row of suburban dwellings in spacious plots on the opposite side of The Rise are 
outside of the CA.  

6. The building would be converted into six apartments.  This would involve the 
removal of the later additions.  A substantial original rear wing would also be 
removed and replaced by an extension of increased height and depth.  Further, 
an early 20th Century addition would be removed.  A 2½ storey block would be 
erected to the west of the building containing eight apartments (Villa 2).  To 
the north–east of the building, another 2½ storey block would be erected 
housing eight apartments following removal of the pool and ancillary buildings 
(Villa 3).  A pair of 1½ storey mews-type houses would be erected in the north 
east corner of the appeal site, close to a private pedestrian access to Brookley 
Road (Villa 4). 

7. It is common ground between the main parties that removal of the 
unsympathetic later 20th Century accretions would not adversely affect the 
significance of the building, which mainly derives from its historic architectural 
character, scale and prominence in local views.  The rear wing has largely been 
subsumed within the later extensions so that only parts of the upper storeys 
and the roof can be seen from most viewpoints, including from within the 
appeal site.  Internally, the rear wing has been altered significantly.  Whether 
the rear wing is beyond economic repair remains unclear.  However, it is 
undoubtedly in a poor condition, particularly internally.  Consequently, the rear 
extension makes little contribution to understanding the history and original 
hierarchy of the building.  Whilst some historic fabric would be lost and there 
would be a slight reduction in the visual appreciation of the proportions of the 

                                        
1 Paragraph: 039 Reference ID: 18a-039-20140306. 
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original building, in my view the significance of the building would not be 
greatly eroded by removal of the rear wing. 

8. The proposed replacement extensions would be at the rear and would be of a 
form, scale, detailed design and materials that would respect and reflect the 
key architectural characteristics of the building.  In particular, the extensions 
would incorporate projecting bays and openings of similar proportions to those 
on the building.  The roof line would be similar to that of the existing gables 
and would be set well below the highest part of the roof.  Overall therefore, I 
find that the proposed demolition and alterations and extensions to the building 
would represent an enhancement to its character and appearance. 

9. The plan forms and rooflines of the blocks at Villas 2 and 3 have been 
articulated, in order to reduce their overall scale and bulk.  Whilst of larger 
scale, Villa 2 would occupy a similar footprint to an approved scheme for a 
dwelling2.  In terms of their elevational design and use of materials, both 
blocks would reflect local building traditions and they would not appear at odds 
with their surroundings in this respect, having regard to the varying styles and 
materials of other nearby buildings in the CA.  Although due to their deep plan 
form both blocks incorporate areas of crown roof, these areas would be open to 
limited views from the public realm.   

10. The blocks would be sited well away from the existing building.  Villa 2 would 
have an overall height not dissimilar to that of the gables of the existing 
building.  The overall height of Villa 3 would be similar to the eaves level of the 
existing building, as it would be sited where the ground level is considerably 
lower.  Consequently, when taken with the articulated forms and respectful 
design and materials the blocks would appear as subordinate features in 
relation to the substantial scale of the existing structure, which would remain 
the more dominant built feature on the appeal site in views from the street in 
either direction.  Therefore, the blocks would not appear overdominant in the 
street scene.  

11. The appeal site is an unusually large plot in comparison with that of 
surrounding development.  Both blocks would be set back from the road 
frontage and away from other site boundaries, boundary trees and vegetation.  
They would be surrounded by generous areas of open space.  Therefore, the 
spacing between the blocks and the existing building would reflect the spacious 
characteristics of the pattern of development in the CA between The Rise and 
the terraced buildings on Brookley Road.  The existing substantial trees would 
largely be retained and augmented with additional and proposed planting, 
serving to further soften the appearance of the blocks and integrate them with 
the surrounding townscape.  Consequently, whilst there would be some 
reduction in the existing sense of spaciousness, the blocks would not create a 
significantly more urbanised or built-up feel in views of the appeal site from 
either of the above roads.  At the hearing, the National Park Authority (NPA) 
said that it had no objections to Villa 4 in terms of its design, scale and effect 
on the CA.  I did not see or hear anything to suggest I should come to a 
different conclusion in relation to Villa 4. 

12. Therefore, the proposed development would preserve the character and 
appearance of the CA.  Consequently, it would accord with Policy DP1 of the 
NPA’s adopted Core Strategy and Development Management Policies 

                                        
2 NPA reference 13/98395.  
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Development Plan Document (CS), as it would demonstrate high quality design 
and construction which would enhance local character and distinctiveness, 
respect the built environment, use materials appropriate to the site and its 
setting and make provision for new tree planting.  The proposed development 
would also accord with CS Policy DP6 as it would achieve high standards in 
terms of design, external appearance and location, with particular regard to 
enhancing the built heritage of the New Forest.  Further, the proposed 
development would accord with CS Policy DP9 as it has been informed by the 
spacious character of the surroundings without compromising that character.  
These policies assist the NPA in delivering its statutory purposes3, are 
consistent with the Framework and attract full weight.  

13. CS Policy CP7 requires development to protect, maintain and enhance locally 
important features of the built environment.  This policy pre-dates the National 
Planning Policy Framework (the Framework) and does not reflect the approach 
of weighing any harm to a designated heritage asset against the public benefits 
of the proposed development, set out at paragraph 134.  Therefore, I shall 
afford more weight to the Framework.  Even so, the presumption in favour of 
sustainable development in paragraph 14 of the Framework is not engaged.  
The NPA has a five–year land supply and in any event, there are specific 
policies in the Framework which indicate that development should be restricted.   

14. The NPA’s adopted Design Guide Supplementary Planning Document is 
principally focused on smaller scale development such as single dwellings or 
residential extensions, reflecting the majority of applications it receives.  
Nevertheless, for the reasons set out above the proposed development would 
be consistent with the principles of encouraging sensitive design, making 
development belong, understanding character and distinctiveness, avoiding 
suburbanisation and building influences set out therein.  Also for the above 
reasons, the proposed development would be consistent with the Framework 
section 7 concerning the requirement for good design.  

15. The CA is a designated heritage asset as defined in the Framework.  
Notwithstanding the above conclusions, the proposed development would cause 
a limited degree of harm to the significance of the CA, due mainly to the loss of 
a small amount of fabric of limited historic value on a part of the building and 
the reduction in the currently open, spacious quality of the appeal site arising 
from the new built forms.  Both main parties agreed that the level of harm is 
‘less than substantial’ as meant by paragraph 134 of the Framework.  Even so, 
as great weight must be afforded to the conservation of the CA it will be 
necessary to weigh the harm caused against any public benefits.  

Whether there would be public benefits 

16. The proposed development is large in terms of the scale of development 
involved in most applications made in the NPA area.  Nevertheless, it was 
common ground between the main parties that the proposed development was 
not ‘major development’ for the purposes of paragraph 116 of the Framework.  
Therefore, it is not necessary for exceptional circumstances to be 
demonstrated.  Given the substantial size of the village, it would not be 
unreasonable to regard the proposed development as ‘small-scale’ for the 
purposes of CS Policy CS9.  Even so, in order to fully accord with that policy, 
the proposed development would also have to meet a local need.   

                                        
3 Environment Act 1995.  
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17. The proposed accommodation would provide the ‘extra care’ model of specialist 
housing for older people, which includes delivering care to the residents as 
their needs increase whilst assisting them in living as part of the community.  
The PPG housing and economic needs section4 recognises that nationally, there 
is a critical need to provide housing for older people given the projected 
increase in the number of households aged 65 or over.  Such accommodation 
allows older people to live independently and safely in their own home for as 
long as possible, or to move to more suitable accommodation if they so wish, 
can help to reduce the costs to health and social services, and can also free up 
houses that are under-occupied.   

18. It was common ground that in the area administered by the New Forest District 
Council, older people formed a much higher percentage of the population than 
the national average.  In Brockenhurst, I am given to understand that the 
percentage of resident older people is even higher and is forecast to increase 
significantly over the next twenty years.  The number of older people having 
difficulty with domestic tasks or personal care was also predicted to rise.  
Detailed evidence submitted on behalf of the appellant suggested that the 
proposed development would meet the current and future needs of an 
increasing number of older people who live in the village and wish to continue 
to live in their own home as part of the community, as opposed to having to 
move away to find specialist accommodation.  At the hearing it was said on 
behalf of the appellant that without such accommodation, the end result could 
be older people in the village being ‘trapped’ in their homes or moving away, 
both resulting in social disadvantage.  It was also pointed out on behalf of the 
appellant that the majority of older people in the New Forest District area 
owned their own home and the provision of specialist accommodation for older 
people had largely not been directed at owner-occupiers, leading to a supply 
deficit in respect of accommodation for that form of tenure.  Much of this 
evidence was based on a sound analysis of public statistical data and I found 
the conclusions to be robust and credible.  

19. The NPA acknowledged there was a need for housing for older people in its 
area, but it stated that there was a general need for housing for all ages and a 
particular need for affordable housing for younger people.  At least 50% 
affordable housing provision was therefore sought in new developments in CS 
Policy CP11.  The NPA considered the National Park an inappropriate location 
for open market housing and referred to the English National Parks and the 
Broads: UK Government Vision and Circular 2010 (the 2010 Circular) as 
support for its approach.  However, the 2010 Circular pre-dates the 
Framework.  The latter is generally restrictive of development in the National 
Park but does not necessarily prohibit open market housing on brownfield sites 
in settlements, such as in this appeal.  I also accept that the number of 
specialist housing units for older people identified in the Strategic Housing 
Market Assessment (SHMA) dating from 2014 cannot be relied upon as the final 
requirement in the forthcoming replacement Local Plan as it does not take 
account of other constraints.  The majority of that requirement is therefore 
likely to be met outside of the NPA area.  Even so, given the significant number 
of units identified in the SHMA, it is still likely to leave a substantial residual 
requirement for this form of accommodation in the NPA area, which the 
proposed development would help to address.  

                                        
4 Paragraph: 021 Reference ID: 2a-021-20160401. 
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20. The NPA said that the benefits of the proposed development were generic.  It 
considered that the future occupiers would come from outside the NPA area, 
where there is significant scope to provide older persons’ housing and the 
proposed development would therefore not address the local housing balance.  
Similar concerns were expressed by the Friends of Brockenhurst.  At the 
hearing, one local resident suggested that there was no local shortage of older 
people’s accommodation.  However, a local estate agent also gave detailed 
evidence at the hearing of his experience of the factors typically influencing 
older local residents when they consider buying and selling property, including 
their aspirations to remain in the village in smaller, more modern properties 
with limited gardens in accessible locations.  He confirmed that there was 
limited accommodation suitable for older people available in the village and this 
has had an adverse effect on the operation of the local property market.  
Although this evidence could also indicate the pressure on housing in the area, 
in my view it lent further support to the appellant’s case regarding the local 
need for additional accommodation for older people.   

21. Overall, whilst there is a risk that some of the future occupiers of the proposed 
development would not be drawn from the village or its surroundings, it is also 
likely that a considerable number of existing village residents would be 
attracted.  Consequently, in my view the proposed development would fulfil a 
local need which would otherwise be unmet.  In turn, this would lead to other 
benefits, including the reduced costs to local health and social services, clear 
evidence of which was also submitted by the appellant and expanded upon at 
the hearing.   

22. Whilst the NPA referred to an absence of affordable housing in the appeal 
scheme they had not objected to it on that basis.  A viability assessment 
submitted with the application had concluded that the proposed development 
would not be viable if provision for affordable housing were made.  I have not 
seen or heard any evidence which suggests that I should come to a different 
conclusion in this respect.  The proposed development would not be at odds 
with the flexible approach to requiring affordable housing taking account of 
market conditions encouraged by paragraph 50 of the Framework.  
Consequently, taking all of the above factors into consideration in my view the 
proposed development would meet a local need in accordance with CS Policy 
CP9.  

Other matters 

23. A completed Planning Obligation was submitted with the appeal, making a 
financial contribution towards habitat mitigation.  A financial contribution 
towards the provision of open space was also made.  The requirement for the 
contributions is set out in the NPA’s adopted Development Standards 
Supplementary Planning Document (SPD).  

24. A significant part of the NPA’s area has been designated as Special Area of 
Conservation (SAC) and a Special Protection Area (SPA).  At the hearing, the 
NPA explained that habitat mitigation contributions were not used to fund or 
provide an infrastructure project or type of infrastructure but were used for 
educational and interpretation purposes.  Consequently, the contribution is not 
affected by the limitation on the use of more than five Planning Obligations at 
Section 123 (3) of the Community Infrastructure Regulations 2010 (CIL).  I am 
therefore satisfied that the habitat mitigation contribution is necessary to make 
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the development acceptable in planning terms, is directly related to the 
development and is fairly related to it in scale and kind.  This part of the 
Obligation would therefore comply with the tests in Section 122 (2) of the CIL 
Regulations and the Framework at paragraph 204 and I have taken it into 
account in my decision.  

25. However, the provision of open space is capable of being funded by CIL.  The 
NPA confirmed that it had not adopted a CIL charging schedule.  I did not have 
any evidence from the NPA to demonstrate that less than five Obligations have 
been entered into concerning the provision of open space since 6 April 2010.  
Consequently, on the evidence before me I am not satisfied that I can lawfully 
take that part of the Obligation into account in my decision.   

26. A number of other matters were raised by interested third parties.  The 
occupier of 2 Courtyard Mews, Brookley Road (No 2) was concerned that the 
future occupiers of Villa 3 would overlook her roof terrace, main sitting room 
and bedrooms.  No 2’s roof terrace is its principal open space and is separated 
from the northern boundary of the appeal site by the width of a communal 
track.  The windows serving the above rooms are on the rear elevation of the 
building, behind the roof terrace.  The north facing elevation of Villa 3 contains 
windows and balconies at first and second floor levels that would face towards 
No 2.  However, Villa 3 would be set back several metres from the northern 
boundary of the appeal site.  I accept that currently No 2 has a view towards 
dense boundary vegetation beyond which are low-key outbuildings and that the 
proposed development would change this.  However, in my view given the 
significant distance between the Villa 3 windows and balconies and No 2, there 
would not be an unacceptable reduction in the level of privacy enjoyed by the 
existing occupants.  Whilst some of the existing mature boundary planting 
would be removed, some would be retained which together with the 
augmented planting proposed would further reduce inter-visibility between Villa 
3 and No 2. 

27. Concerns regarding potential overlooking were also expressed by the occupiers 
of 61 Brookley Road (No 61), to the north west of the appeal site.  Whilst Villa 
2 would be at a higher level than No 61, its nearest part would be several 
metres away from the boundary and it is proposed to largely retain the 
substantial mature tree boundary screen at this point.  Moreover, given its 
position, no windows in Villa 2 would look directly towards No 61.  
Consequently, in my view the proposed development would not have an 
unacceptable effect on the privacy of the occupiers of the above properties or 
that of other neighbouring residential occupiers.  

28. Whilst some interested parties expressed concern about the loss of tourist 
accommodation and its associated employment, a financial viability report had 
been submitted with the application which demonstrated that the hotel was no 
longer viable.  Concerns were also expressed regarding the potential impact of 
additional traffic and parking on The Rise and possible conflicts between the 
future occupiers using the pedestrian entrance in the north east corner to  
access Brookley Road, and traffic using Courtyard Mews.  However, given the 
size of the hotel, it is likely that the levels of vehicular and pedestrian traffic 
using the accesses would not have been dissimilar to those of the proposed 
development.  Similar considerations would apply in relation to levels of noise 
and disturbance and external lighting.  Ultimately, the NPA did not object to the 
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proposed development in respect of any of these other matters and I have not 
found any reason to disagree with their conclusions. 

Planning balance 

29. The proposed development would cause a very limited degree of less than 
substantial harm to the CA.  Against this, the appellant has provided 
compelling evidence of a specific local need for accommodation for older people 
which would enable them to live independently without moving away from their 
community, would release under-used housing and reduce pressure on health 
and social care provision.  These are public benefits to which I attach 
considerable weight.  The NPA questioned whether the proposed development 
would secure the optimum viable use of the appeal site and felt that a range of 
alternative uses should be considered.  However, in my view this would be a 
disproportionate requirement in relation to the proposed development, having 
regard to the limited scale of the harm to a small constituent part of the CA.  

30. It was common ground that the proposed development would provide a 
number of other benefits when assessed against the economic, social and 
environmental objectives of sustainable development, set out in paragraph 7 of 
the Framework.  These include the creation of short-term jobs in the 
construction sector as well as employment at the appeal site in conjunction 
with its running and management, an increase in residents to sustain local 
businesses and re-use of brownfield in an accessible location in relation to local 
shops, facilities and public transport links.  The benefits are specific to the 
appeal site and should be afforded some weight.  The approved scheme for one 
dwelling would not achieve the nature and scale of benefits of the appeal 
scheme.  

31. I also have to give great weight to the statutory purposes of the National Park 
and the importance given to the conservation of amongst other matters, 
wildlife and cultural heritage having regard to paragraph 115 of the 
Framework.  For the reasons set out above, the proposed development would 
be consistent with the statutory purposes and it would also advance the social 
and economic well-being of local communities within the National Park.  In 
particular, for the reasons described above the proposed development would 
conserve the landscape and scenic beauty of the National Park, it would 
conserve its cultural heritage and benefit wildlife in accordance with paragraph 
115 of the Framework. 

Conditions 

32. In addition to the standard commencement condition, I have imposed a 
condition specifying the approved plans, in the interests of certainty.  I have 
imposed a condition requiring the submission and implementation of a 
programme to mitigate the effects of development on the ecology of the site 
and achieve ecological enhancements.  This is a pre-commencement condition, 
as it would otherwise have been necessary to refuse permission on the grounds 
of harm to protected species.  I have also imposed a condition requiring details 
of the surface water drainage, including its future maintenance, to be 
submitted, approved and implemented in order to reduce the risk of flooding.  
Approval is also required prior to commencement, as otherwise it would be 
necessary to refuse permission on grounds of flood risk.  
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33. I have imposed a condition requiring prior approval of the external materials to 
be used in the alterations and new extensions to the building, in the interests 
of safeguarding the heritage assets.  In the interests of highway safety, I have 
imposed conditions requiring the provision and retention of car parking and the 
submission, approval and implementation of schemes for cycle and mobility 
scooter parking and for the stopping up of the existing vehicular access to The 
Rise. 

34. It was common ground between the main parties that the existing frontage 
treatment of the appeal site was a negative feature in the CA and I found no 
reason to disagree with them.  I have therefore imposed a condition requiring 
the submission, approval and implementation of a new front boundary 
treatment, to secure the enhancement to the character and appearance of the 
CA that this would achieve.  I have also imposed a condition requiring the 
implementation of the approved landscaping details, in order to ensure a 
satisfactory setting for the development.  Further, I have imposed a condition 
requiring the development to be undertaken in accordance with the submitted 
arboricultural impact appraisal and method statement.  This is to ensure that 
the trees within the site are managed in accordance with good arboricultural 
practice and those that make a significant contribution to the character and 
appearance of the area are satisfactorily protected during the construction 
process.  

35. At the hearing, the necessity for a condition restricting the age of the 
occupants was explored with the main parties and a draft condition was 
submitted by the appellant.  The NPA considered that there was no policy basis 
for such a condition.  However, in my view and in order to ensure that the 
social benefits identified under the second main issue are delivered and 
maintained, such a condition is necessary and it would meet the other tests at 
paragraph 206 of the Framework.  I have therefore imposed a condition along 
the lines of the draft provided at the hearing.  

36. Where necessary, I have I undertaken minor amendments to the wording of 
the suggested conditions to ensure that they meet the Framework tests.  I 
have also ensured that the running order accords with the guidance in 
paragraph 024 of the PPG section on planning conditions5.   

37. However, I have not imposed suggested conditions 5 to 9.  The NPA explained 
at the hearing that these conditions were required as the extent of any 
contamination on the appeal site was unclear.  I note that a ground 
investigation report had been submitted with the application, however it was 
inconclusive.  Even so, throughout its history the appeal site has been in a form 
of residential use.  I have seen little evidence to suggest that development of 
the appeal site would pose an unacceptable risk of contamination without the 
suggested conditions. Therefore, I am not persuaded that the suggested 
conditions are necessary or reasonable.  

Conclusion 

38. The proposed development would preserve the character and appearance of 
the CA and it would provide a social benefit of significant weight, amongst 
other public benefits.  The proposed development would therefore accord with 
the Development Plan and the Framework.  

                                        
5 Paragraph: 024 Reference ID: 21a-024-20140306. 
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39. For the reasons given above I conclude that the appeal should be allowed. 

 

Stephen Hawkins 

INSPECTOR 
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SCHEDULE OF CONDITIONS 

1) The development hereby permitted shall begin not later than 3 years 
from the date of this decision. 

2) The development hereby permitted shall be carried out in accordance 
with the following approved plans: 038-001, 038-002, 038-003, 038-011, 
038-021 Rev A, 038-022, 038-051 Rev A, 038-052, 038-053 Rev A,  
038-054 Rev A, 038-055 Rev A, 038-056 Rev A, 038-061 Rev A,       
038-062, 038-063, 038-064, 038-071, 038-072, 038-073, 038-074, 038-
081 Rev B, 038-082, 038-083, 038-084, 038-LL491-150-0001, 038-
SKE038 Rev A.  

3) No development shall commence on site (including site and scrub 
clearance), until measures for ecological mitigation and enhancement 
(including timescales for implementing these measures) have been 
submitted to and approved in writing by the National Park Authority.  The 
measures thereby approved shall be implemented and retained at the 
site in perpetuity.  The measures shall be based on the recommendations 
set out in the ecological reports (ecological assessment and Phase II bat 
report) accompanying the planning application (PV Ecology, March 2016). 

4) No development shall commence on site until details of the means of 
disposal of surface water, including details of the future maintenance of 
the drainage system identifying the parties responsible, have been 
submitted to and approved in writing by the National Park Authority. No 
dwelling shall be occupied until surface water drainage has been provided 
in accordance with the approved details.  

5) No works shall take place on the existing hotel building other than the 
demolition of the existing extensions and the rear wing until details of the 
exact facing materials, retained window joinery and proposed joinery to 
be used in the alterations and approved extension have been submitted 
to and approved in writing by the National Park Authority.  The 
development shall be undertaken only in accordance with the approved 
details. 

6) No dwelling shall be occupied until space has been laid out within the site 
in accordance with drawing no. 038-053 Rev A for cars to be parked and 
for vehicles to turn so that they may enter and leave the site in forward 
gear and that space shall thereafter be kept available at all times for the 
parking and turning of vehicles. 

7) No dwelling shall be occupied until provision has been made within the 
site for cycle and mobility scooter parking in accordance with a scheme 
submitted to and approved by the National Park Authority.  The areas 
dedicated to cycle and mobility scooter parking shall thereafter be kept 
available for those purposes in accordance with the approved scheme.  

8) No dwelling shall be occupied until the existing vehicular access from the 
site to The Rise has been permanently stopped up with the footway 
provided and verge re-instated, in accordance with details submitted to 
and approved in writing by the National Park Authority.  

9) Notwithstanding drawing no. 038 053 Rev A, no dwelling shall be 
occupied until details for the hard and soft landscaping of the site 
frontage to the boundary with The Rise have been submitted to and 
approved in writing by the National Park Authority.  



Appeal Decision APP/B9506/W/16/3162888 
 

 
12 

10) All hard and soft landscape works, including the works approved pursuant 
to condition 9 above, shall be carried out in accordance with the 
approved landscaping details.  The works shall be carried out in the first 
planting and seeding seasons following the occupation of the dwellings or 
the completion of the development, whichever is the sooner.  Any trees 
or plants which within a period of 5 years from the completion of the 
development die, are removed or become seriously damaged or diseased 
shall be replaced in the next planting season with others of similar size or 
species, unless the National Park Authority gives written consent to any 
variation. 

11) All development shall be undertaken in full accordance with the 
provisions set out within the Barrell Tree Consultancy Arboricultural 
Impact Appraisal and Method Statement reference 14233-AIA2-DC dated 
22 March 2016 or as may otherwise be agreed in writing with the 
National Park Authority. 

12) Each unit of the development hereby permitted shall be occupied only by: 
i) persons of more than 60 years of age; 
ii) persons living as part of a single household with such a person or 

persons; 
iii) persons who were living as part of a single household with such a 

person or persons who have since died. 
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Date: 21 April 2020 
Our ref:  296057 
Your ref: Colemans Lane 
  

 
  

 Customer Services 
 Hornbeam House 
 Crewe Business Park 
 Electra Way 
 Crewe 
 Cheshire 
 CW1 6GJ 
 
 T 0300 060 3900 
  

Dear Andrew Heaton 
 
Proposal: Take land out of productive agriculture to provide nutrient budget for development within 
the Solent  
Location: Colmans Lane, Porchfield, Isle of Wight, PO30 4LU 
 
 
Thank you for contacting Natural England to request for confirmation of validity of the letter of advice 
sent by Natural England to yourself on 16th December 2019 regarding the removal of land above 
from agricultural production for the purposes of Nitrogen mitigation in the Solent designated sites. 
 
The land at Colemans Lane on the Isle of Wight is within the fluvial catchment of Newtown Harbour 
Site of Special Scientific Interest which is a component of the Solent Maritime Special Area of 
Conservation, Solent and Southampton Water Special Protection Area and Solent and 
Southampton Water Ramsar site. 
 
The letter of advice dated 16th December 2019 was based on the advice at the time founded on the 
best available evidence, specifically summarised in the nutrient advice to local planning authorities 
(LPA’s) in the Solent catchment (June 2019 version).  
 
In the letter regarding land at Colemans Lane it is stated that; 
 

“Natural England consider that developments supplying Budds Farm and Peel 
Common have greater flexibility to provide offsetting to ensure nutrient 
neutrality within the Solent fluvial catchment. The land at Colmans lane is an 
appropriate location to provide an offset for such developments. The land at 
Colmans Lane is also likely to be eligible to offset development within the 
same fluvial catchment of Newtown Harbour.” 

 
Since the letter of advice regarding Colemans Lane was issued, further analysis has been carried 
out and further clarification has been provided on the location and type of mitigation land 
appropriate. The latest advice identifies the catchments where mitigation measures will be 
welcomed specific to Waste Water Treatment Works (WWTW) outfalls. It also states that each 
mitigation scheme will be assessed on its own merits and on a case by case basis, based on the 
submitted evidence. As you know, updated advice on the Nutrient Methodology (version 4) was 
issued to the LPAs in March 2020.  
 
The nutrient methodology advice (March 2020 version) does not specify that mitigation in the fluvial 
catchment of Newtown Harbour is an appropriate location for mitigation for developments 
associated with Peel Common and Budds Farm. However, we have reviewed the advice given in 
December 2019 in light of the recent analysis undertaken.  
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A key objective is to ensure mitigation land is situated in the most effective location. For some of the 
coastal WwTWs, there is a widespread distribution of output to a number of designated sites within 
the Solent. Therefore a number of catchments would be appropriate locations for mitigation land. 
This view is based on modelling that has been undertaken by the Environment Agency and 
analysed by water quality specialists within Natural England in relation to the internationally 
designated sites. The modelling identifies the relative contributions of all nitrogen sources within the 
harbours and estuaries of the Solent and is the best available scientific evidence available.  
 
The evidence suggests that Peel Common WWTW and Pennington WWTW have a reasonable 
contribution proportion of nitrogen at Newtown Harbour. The evidence does not support the 
previous assumption that Budds Farm WWTW has a reasonable contribution proportion of nitrogen 
at Newtown Harbour at this time. 
 
Newtown Harbour SSSI is severely affected by unnaturally high levels of nitrogen from 
anthropogenic inputs and the resultant macro algal smothering of intertidal habitats. The proposed 
mitigation land at Colmans Lane is appropriately sited in terms of lower fluvial catchment, geology 
and hydrology to deliver nutrient offsetting for Newtown Harbour SSSI, the Solent and Southampton 
Water SPA and Ramsar site, and the Solent Maritime SAC. 
 
On the information outlined above in amendment to Natural England’s advice dated 16th December 
2019, it is Natural England’s view that proposed mitigation land within the fluvial catchment of 
Newtown Harbour: 

1. is appropriate to offset nitrogen from development which discharges waste water to Peel 
Common WWTW 

2. is appropriate to offset nitrogen from development which discharges waste water within the 
same catchment or Pennington WWTW as per the latest methodology advice (March 2020 
version) 

3. is appropriate to offset nitrogen from development which discharges within the Newtown 
Harbour catchment 

4. is not likely to be appropriate to offset nitrogen from development which discharges waste 
water to Budds Farm WWTW, based on the evidence available at this stage.  

 
Note 
This advice has been provided based on the best available evidence and is our interpretation of the 
legislation and case law at the time of writing this letter. For a planning application, you should be 
aware that Natural England are the statutory consultee for matters regarding protected nature 
conservation sites and the competent authority who are responsible for producing an Appropriate 
Assessment are likely to take our advice into account. However, in such a scenario, the Local 
Planning Authority are the decision maker and will determine a proposal based on the evidence 
before them (including our advice) and available mechanisms within the planning system. Should 
the legislation or our understanding of the legislation change then this advice following such a 
change may become invalid. Should new evidence become available on the matter discussed in this 
letter then this advice following such evidence may become invalid. In the absence of new evidence, 
case law or amendments in legislation, you can have confidence to rely on this letter of advice to 
enter into negotiations with authorities and developers.  
If you wish to seek confirmation that the letter is still valid at a later date prior to or during 
subsequent negotiations, please do not hesitate to get in touch for confirmation. 
 
 
Yours sincerely 

 
Jack Potter 
Dorset, Hampshire and Isle of Wight 
 



Renaissance Retirement Limited 
Lymington 
Statement of Case 
 

 
DECEMBER 2020 | CC | P19-2758   
 

 
 

APPENDIX 25 
 

NATURAL ENGLAND EMAIL 



1

Chris Cox

From: Chris Cox <chris.cox@pegasusgroup.co.uk>
Sent: 02 December 2020 14:12
To: Chris Cox
Subject: FW: Mitigation scheme on IOW

 
Chris  Cox
  

Associate Planner
  

Pegasus Group
 

PLANNING | DESIGN | ENVIRONMENT | ECONOMICS | HERITAGE 
First Floor | South Wing | Equinox North | Great Park Road | Almondsbury  | Bristol | BS32 4QL
 

 

T 01454 625945 | E chris.cox@pegasusgroup.co.uk
 

 

M 07816 086290 |  DD 01454 807399 | EXT  2067
 

   

 

Birmingham | Bracknell | Bristol | Cambridge | Cirencester | Dublin | East Midlands | Edinburgh | Leeds | Liverpool | London | Manchester | Newcastle
Peterborough | Solent 
  

 

 

 

 

  www.pegasusgroup.co.uk
 

Pegasus Group is the trading name of Pegasus Planning Group Ltd [07277000] registered in England and Wales. 
This email and any associated files, is intended for the exclusive use of the addressee only.  
If you are not the intended recipient you should not use the contents nor disclose them to any other person.  
If you have received this message in error please notify us immediately. We have updated our Privacy Statement in line with 
the GDPR; please click here to view it. 
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From: Brown, Nicola <nicola.brown@naturalengland.org.uk>  
Sent: 26 November 2020 20:43 
To: Chris Cox <chris.cox@pegasusgroup.co.uk> 
Subject: RE: Mitigation scheme on IOW 
 
Dear Chris 
 
Apologies for the delay in responding to your email.  I was unable to open the attachment to your 26 November 
email but in response to your email from 06 November I can make the following comments. 
 
In regards to mitigating the increase in nitrates from the proposed development Natural England is satisfied that the 
proposed nutrient mitigation scheme on the Isle of Wight, owned by Heaton Ltd, is in an appropriate location for the 
Stanford Hill application site.  Provided you are able to secure the appropriate amount of land within the scheme to 
offset your total N, as calculated in your site N budget, we are satisfied that the development can show it is nutrient 
neutral.  We would advise that the amount of land to be secured is clearly set out and agreed within the s106. 
 
If you have any further questions please contact me on 07766 471239. 
 
Kind regards 
Nicola  
 







Renaissance Retirement Limited 
Lymington 
Statement of Case 
 

 
DECEMBER 2020 | CC | P19-2758   
 

 
 

APPENDIX 26 
 

PLANS FOR 14 & 15 BUCKLERS MEWS 



14 and 15 Bucklers Mews 

Planning Application 92/50342 
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Renaisance Retirement Ltd  

1.0 REUBEN PECKHAM - STATEMENT OF CAPABILITY AND EXPERIENCE 

1.1 I am a principal consultant and director of 24 Acoustics Ltd.  I hold an undergraduate degree 

in Engineering Acoustics and Vibration and a post-graduate research degree in Whole Body 

Vibration, both awarded by the Institute of Sound and Vibration Research at Southampton 

University.  I am a corporate member of the Institute of Acoustics and a Chartered Engineer.  

24 Acoustics Ltd is a full member of the Association of Noise Consultants. 

1.2 I have in excess of 25 years’ experience in industry, research and consultancy relating to 

engineering acoustics, noise and vibration.  Prior to joining 24 Acoustics Ltd in 2005, I held 

senior positions at two major multi-disciplinary engineering/ environmental consultancy 

companies. 

1.3 I have presented expert evidence relating to noise, vibration and acoustics in planning 

appeals, public inquiries and courts of law (at Magistrates, County and High Court level) on 

many previous occasions.   

1.4 In addition to my consultancy work I was, between 2012 and 2018, examiner of the Noise 

and Vibration Engineering Control module of the Institute of Acoustics’ post graduate 

Diploma in Acoustics and Noise Control.  
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2.0 INTRODUCTION 

2.1 This Statement of Case on Noise has been prepared by 24 Acoustics Ltd on behalf of 

Renaissance Retirement Ltd (RRL- ‘the Appellants’) who have submitted an appeal under 

Section 78 of the Town and Country Planning Act 1990 (as amended), following the refusal 

by New Forest District Council to grant full planning permission in respect of planning 

application reference 20/10481 (‘the Planning Application) by notice dated 14 October 2020. 

2.2 The Planning Application relates to the site of The Rise and three neighbouring properties at 

Stanford Hill in Lymington and is described as follows: 

Demolition of existing buildings and the erection of 44 sheltered apartments for the 

elderly with associated access, mobility scooter store, refuse bin store, landscaping 

and 34 parking spaces 

2.3 Reason for refusal 6 relates to noise, as follows: 

The proposal is considered to have a detrimental impact on neighbouring amenity 

in particular with regard to the position of an electricity sub station close to the 

boundary of Nos 14 and 15 Bucklers Mews, together with the close proximity of car 

parking.  These create an unacceptable relationship between the development and 

the adjoining properties and is considered to be contrary to Policy ENV3 of the New 

Forest Local Plan (2016-2036). 

 
2.4 Reason for Refusal 6 does not specify the cause of the alleged detrimental impact on 

residential amenity, and nor does the officer’s report. However, the reference to a substation 

within Reason for Refusal 6 may mean that the purported impact is caused by substation 

noise. Therefore, RRL have assumed that this relates to noise. 

2.5 This statement of case provides a full noise impact assessment for the scheme and 

addresses the council’s reason for refusal relating to noise following background noise 

surveys undertaken on site in December 2020. 

2.6 All noise levels are presented in dB relative to 20 µPa.  A glossary of the acoustic terminology 

used in this report is provided in Appendix A.   
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3.0 SITE DESCRIPTION AND PROPOSED DEVELOPMENT 

3.1 The proposed development site is located on land on the eastern side of Stanford Hill in 

Lymington.  The site currently comprises four houses, ‘The Rise’, ‘High Bank’, ‘Silver Birches’ 

and ‘Hill View’.  Figure 1 provides an aerial image showing the undeveloped site.   

3.2 It is proposed to demolish the existing buildings and construct a sheltered housing scheme 

comprising 44 apartments with associated access, ancillary buildings and car parking.  

Figure 2 provides a plan of the proposed development scheme.   

3.3 The scheme includes the provision of a substation which will be located on the north-western 

site boundary in the vicinity of residential properties of 14 and 15 Bucklers Mews. The site 

car park will also be located in the same area of the site. For the purpose of the appeal and 

in the absence of specificity from the Council, RRL has assumed that the alleged detrimental 

impact on 14 and 15 Bucklers relates to noise from the substation or the car park. 
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4.0 POLICY AND ASSESSMENT CRITERIA 

National Planning Policy 

National Planning Policy Framework and Noise Policy Statement for England 

4.1 The National Planning Policy Framework (NPPF) [Reference 1] states that planning policies 

and decisions should ensure that new development is appropriate for its location taking into 

account the likely effects of pollution on health, living conditions and the natural 

environment, as well as the potential sensitivity of the site or the wider area to impacts that 

could arise from the development.  In doing so they should:  

• Mitigate and reduce to a minimum, potential adverse impacts resulting from noise 

from new development- and avoid noise giving rise to significant adverse impacts 

on health and quality of life;  

 

• Identify and protect tranquil areas which have remained relatively undisturbed by 

noise and are prized for their recreational and amenity value for this reason.  

4.2 The NPPF refers to the Noise Policy Statement for England (NPSE) [Reference 2] which is 

intended to apply to all forms of noise, including environmental noise, neighbour noise and 

neighbourhood noise.  The NPSE sets out the Government’s long-term vision to ‘promote 

good health and a good quality of life through the effective management of noise within the 

context of Government policy on sustainable development’ which is supported by the 

following aims.  

• Avoid significant adverse impacts on health and quality of life;  

• Mitigate and minimise adverse impacts on health and quality of life.  

4.3 The NPSE defines the concept of a ‘significant observed adverse effect level’ (SOAEL) as ‘the 

level above which significant adverse effects on health and quality of life occur’.  The 

following guidance is provided within the NPSE:  

“It is not possible to have a single objective noise-based measure that defines SOAEL 

that is applicable to all sources of noise in all situations.  Consequently, the SOAEL 

is likely to be different for different noise sources, for different receptors and at 

different times.  It is acknowledged that further research is required to increase our 

understanding of what may constitute a significant adverse impact on health and 

quality of life from noise.  However, not having specific SOAEL values in the NPSE 

provides the necessary policy flexibility until further evidence and suitable guidance 

is available.”  
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4.4 The Planning Practice Guidance (PPG) [Reference 3] supports the NPPF with more specific 

planning guidance. The PPG reflects the NPSE and states that noise needs to be considered 

when new developments may create additional noise and when new developments would 

be sensitive to the prevailing acoustic environment.  It also states that opportunities should 

be taken, where practicable, to achieve improvements to the acoustic environment.  The 

PPG states that noise can over-ride other planning concerns but should not be considered in 

isolation from the other economic, social and environmental dimensions of the proposed 

development.   

4.5 The PPG expands upon the concept of SOAEL (together with Lowest Observable Adverse 

Effect Level, LOAEL and No Observed Effect Level, NOEL) as introduced in the NPSE and 

provides a table of noise exposure hierarchy for use in noise impact assessments in the 

planning system. 

4.6 In general terms it is considered that a noise impact with an effects level which is lower than 

SOAEL is acceptable (providing the effect is mitigated to a minimum).  There is currently, 

however, a discontinuity between the above guidance and objective technical criteria for use 

in planning noise impact assessments.  For this site it is considered that the appropriate 

(technical and objective) standards for use in assessing the noise impact are British Standard 

8233: 2014 and guidance from the World Health Organisation for habitable rooms in the 

proposed and neighbouring properties and those of British Standard 4142 for proposed plant 

item (substation) associated with the development.   

Professional Practice Guidance on Planning & Noise (ProPG) 

4.7 The Professional Practice Guidance on Planning and Noise (ProPG) [Reference 4] was 

published jointly by the Association of Noise Consultants, Institute of Acoustics and 

Chartered Institute of Environmental Health in May 2017.  The guidance relates to the 

consideration of existing sources of transportation noise upon proposed new residential 

development and strives to: 

• Advocate full consideration of the acoustic environment from the earliest possible 

stage of the development control process; 

 

• Encourage the process of good acoustic design in and around new residential 

developments; 

 

• Outline what should be taken into account in deciding planning applications for new 

noise-sensitive developments; 
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• Improve understanding of how to determine the extent of potential noise impact and 

effect; and 

 

• Assist the delivery of sustainable development. 

4.8 The guidance describes a recommended approach for new residential development, which 

includes four key elements of the assessment process, identified below: 

i. Good acoustic design process; 

ii. Internal noise level guidelines; 

iii. External amenity area noise assessment; 

iv. Assessment of other relevant issues. 

4.9 It is important to note that the guidance in the ProPG does not constitute an official 

government code of practice and neither replaces nor provides an authoritative 

interpretation of the law or government policy.  It is provided for guidance only and has no 

formal place within planning legislation. 

Local Policy 

New Forest Local Plan (2016-2036) ENV3: Design Quality and Local Distinctiveness 

4.10 Policy ENV3 [Reference 5] states that all development should achieve high quality design 

that contributes positively to local distinctiveness, quality of life and enhances the character 

and identity of the locality by creating buildings, streets and places and spaces that are 

functional, appropriate and attractive.  Specifically, it states that development should ‘Avoid 

unacceptable effects by reason of visual intrusion or overbearing impact, overlooking, 

shading, noise and light pollution or other adverse impacts on local character or residential 

amenity’. 

Technical Noise Guidance 

BS 8233:2014 and WHO Guidelines 

4.11 BS 8233:2014 [Reference 6] provides design guidance for dwelling houses, flats and rooms 

in residential use and recommends that internal noise levels in dwellings do not exceed 

35 dB LAeq,16 hr in living rooms and bedrooms during the day, 40 dB LAeq, 16 hr in dining rooms 

during the day and 30 dB LAeq, 8 hr in bedrooms at night. 

4.12 The standard states that the above limits apply to steady external noise sources without 

specific character, and also states the following: 
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“Noise has a specific character if it contains features such as a distinguishable, 

discrete and continuous tone, is irregular enough to attract attention, or has strong 

low-frequency content, in which case lower noise limits might be appropriate.” 

4.13 BS 8233:2014 also notes that “Regular individual noise events (for example, scheduled 

aircraft or passing trains) can cause sleep disturbance. A guideline value may be set in terms 

of SEL or LAmax,F, depending on the character and number of events per night.” 

4.14 Although the guidelines have no formal standing, the World Health Organisation (WHO) 

provides guidance on desirable internal noise levels to minimise the risk of sleep disturbance. 

The WHO 2000 guidelines [Reference 7] suggest internal night-time noise levels not 

exceeding 30 dB LAeq, 8 hr or regularly (10 – 15 times per night) exceeding 45 dB LAmax,f for ‘a 

good night’s sleep’. 

BS 4142:2014 Methods for Rating Industrial and Commercial Sound 

4.15 BS 4142:2014 [Reference 8] provides a method for rating the effects of industrial and 

commercial sound on residential areas. 

4.16 The standard advocates a comparison between the typical measured LA90 background noise 

level and LAeq noise level from the source being considered.  For rating purposes if the noise 

source is tonal, intermittent, or otherwise distinctive in character, a rating correction should 

be applied. 

4.17 The standard states that a difference between the rating level and the background level of 

around +10 dB is an indication of a significant adverse impact, depending on the context 

and a difference of around +5 dB is likely to be an indication of an adverse impact, depending 

on the context.  Where the rating level does not exceed the background noise level, this is 

an indication of the specific sound source having a low impact (depending upon the context). 

4.18 BS 4142 requires the noise impact to be assessed depending on the context.  In relation to 

situations where background noise levels are low, the standard states “Where background 

sound levels and rating levels are low, absolute levels might be as, or more, relevant than 

the margin by which the rating level exceeds the background.  This is especially true at 

night.” 

4.19 If the noise emissions are tonal or contain other noticeable characteristics then a suitable 

correction is applicable, in accordance with BS 4142:2014. 
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5.0 APPROACH TO THE ASSESSMENT 

 

5.1 The assessment has been performed using the following methodology: 

• Background noise surveys have been undertaken at the closest receptors to the site, 

14 & 15 Bucklers Mews; 

• Calculations of the noise level at Bucklers Mews from the operation of the proposed 

substation and from vehicle movements during the day and at night have been 

undertaken; 

• The impact of noise from the substation operation has been assessed in accordance 

with the guidance of British Standard 4142 and BS 8233/ World Health Organisation 

Guidance; 

• The impact of noise from the car park operation has been assessed by comparing 

the predicted noise level from car movements to the ambient noise level and within 

the guidance of BS 8233 and the World Health Organisation. 

5.2 The assessment is detailed in the following chapters of this technical report. 
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7.0 NOISE IMPACT ASSESSMENT 

Substation Noise Impact 

 

7.1 The substation is to be constructed within a building in the north-eastern corner of the site, 

a minimum of 2 m from the rear façade of 14 and 15 Bucklers Mews, as shown in Figure 2.   

 

7.2 The substation is to be provided by Schneider Electric and will comprise a 1000 kVA 3-phase 

oil type transformer.  It will be housed within a building which will be constructed from either 

GRP or a masonry arrangement with, it is assumed, louvred doors for ventilation purposes 

(in accordance with other substation designs noted by 24 Acoustics Ltd in other projects).   

 

7.3 Noise survey data provided by Schneider Electric (as reproduced in Appendix C) indicates 

noise levels at 0.3 m from the transformer package average 30 dB LAeq.  Given the 

dimensions of the unit and the measurement distance this is equivalent to a sound power 

level of 44 dB LAw.   

 

7.4 Assuming a building with a footprint of 10 m2 and height of 2.2 m together with louvres with 

a total open area of 0.5 m2 a noise level from the transformer of 9 dB LAeq is estimated at the 

amenity space to the front of numbers 14 and 15 Bucklers Mews.  It should be noted that 

the internal layout of the receptor properties is such that there are no habitable rooms/ 

external amenity space at the rear (as shown in Figure 3).   

 

7.5 BS 4142 states that certain acoustic features can increase the significance of impact of that 

expected from a basic comparison between the specific sound level and the background 

sound level.  Where such features are present at the assessment location a character 

correction should be applied to the specific sound level to determine the rating level.  The 

rating correction is determined based upon the impulsivity and tonality of the sound noise 

level.  The subjective method described in the standard describes the following rating 

corrections: 

 

Tonality: Tone just perceptible at receptor:  + 2 dBA; 

  Tone clearly perceptible at receptor:  + 4 dBA; 

  Tone highly perceptible at receptor:  + 6 dBA. 

 

Impulsivity: Impulsivity just perceptible at receptor: + 3 dBA; 

  Impulsivity clearly perceptible at receptor: + 6 dBA; 

  Impulsivity highly perceptible at receptor: + 9 dBA. 
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7.6 The noise emission from the substation does have the potential to be tonal in nature, 

however, this can be engineered out in the acoustic design of the building.  As a worst case, 

it is considered that the tone could be ‘‘just perceptible’ at the front of the Bucklers Mews 

properties.  For this reason a character correction of +2 dB has been applied. 

 

7.7 Table 3 shows the noise impact at the front of the receptor properties. 

 

 
 

Time of Day and Noise Level 
Daytime Night-time 

Background Noise Level 37 dB LA90, 1 hour 22 dB LA90, 15 min  
Specific Source Noise Level, dBA 9 9 
Rating Correction, dB +2 +2 
Rating Noise Level, dB 11 11 
Difference between rating level and 
background noise level -26 -11 

 Table 3: BS 4142 Noise Impact Assessment, Substation, Front of 14 & 15 Bucklers Mews 

 

7.8 The assessment indicates that the noise impact at the front of 14 & 15 Bucklers Mews will 

be negligible both during the day and at night.   

 

7.9 Our analysis has robustly demonstrated that the noise from the plant will be acceptable at 

the nearest residential property.  It is considered that this matter could be addressed by 

condition.  Example wording is provided below. 

 

The rating noise level from the proposed substation, determined in accordance with 

the requirements of BS 4142:2014+A1:2019 should not exceed the prevailing 

representative background noise level by more than minus 10 dB in any external 

amenity space or at the nearest habitable room window (under free-field conditions) 

at numbers 14 and 15 Bucklers Mews at any time. 
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Noise Impact from Car Park Activity 

 

7.10 The proposed development will include 34 parking spaces for use by residents and staff.  

The transport assessment by Paul Basham Associates identifies 2 vehicle movements within 

the AM peak hour (1 in the PM peak hour).  Numbers of night-time (between 23:00 and 

07:00 hours) movements are not provided, however, given the nature of the future 

occupiers of the site (with an average age of 78 for owner occupiers and 82 for renters), it 

is considered that night-time vehicle movements will be few and far between.  As a worst-

case it is considered that there could be one vehicle movement within a 15 minute night-

time assessment period. 

 

7.11 The noise level from a (combustion-engined) car moving slowly within a car park is 

approximately 58 dB LAeq,T at a distance of 4 m.  From this the following noise levels are 

estimated at the closest amenity space/ habitable room window within 14 & 15 Bucklers 

Mews: 

 

• Daytime: 25 dB LAeq, 1 hour; 

• Night-time: 28 dB LAeq, 15 min. 

 

7.12 It should be noted that predicted night-time noise levels are greater than the daytime levels 

as a result of the shorter averaging period.   

 
7.13 It is considered appropriate to compare the predicted noise levels from vehicle movements 

with the prevailing ambient noise level in the area.  This is provided in Table 4 below. 

 
 Time of Day and Noise Level 

Daytime Night-time 
Ambient Noise Level,  47 dB LAeq, 1 hour 35 dB LAeq, 15 min  
Predicted noise level from  
vehicle movements 25 dB LAeq, 1 hour 28 dB LAeq, 15 min 

Total noise level  
(ambient + vehicle movements) 47.0 dB LAeq, 1 hour 35.8 LAeq, 15 min 

Net change in noise level 0 dB +0.8 dB 
 Table 4: Assessment of Noise Impact from Car Park Movements, 14 & 15 Bucklers Mews 

 

7.14 The assessment indicates no change in noise level during the day and an increase in noise 

level of 0.8 dB at night.  This is considered negligible.  At night internal noise levels may be 

of greater significance.  When windows are open for ventilation purposes levels are likely to 

be in the region of 13 dB LAeq, 15 min (vehicle movements only).  Total noise levels breaking in 

from outside are likely to be in the region of 21 dB LAeq,15 min.  Both are substantially lower 
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than the guideline values quoted by both BS 8233 and the World Health Organisation for a 

‘good nights sleep’.   

 

7.15 On this basis it is considered that the noise impact associated with the use of the proposed 

car park will be negligible at the nearest residential properties. 
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8.0 SUMMARY AND CONCLUSIONS 

8.1 24 Acoustics Ltd has been retained by Renaisance Retirement Ltd to assess the impact of 

noise upon their proposed sheltered housing development at Stanford Hill in Lymington. 

 

8.2 Reason for Refusal 6 relates to the impact of noise from the operation of the proposed 

substation and car park upon the nearest existing receptor properties.  

 

8.3 Ambient noise surveys have been undertaken together with calculations of the likely level 

of noise from the substation and car park usage.  In both cases it has been determined that 

the noise impact will be negligible.   

 

8.4 Suitable wording has been proposed for a planning condition for consideration at the detailed 

design stage of the project to ensure that the noise level from the substation remains 

acceptable. 

 

8.5 On this basis it is considered that there are no noise grounds for refusal of planning consent.   

 

 

  



 
Renaisance Retirement Ltd  

REFERENCES 

1. Ministry of Housing, Communities and Local Government. National Planning Policy 

Framework, , 2018. 

 

2. DEFRA.  Noise Policy Statement for England, 2010. 

 

3. Department of Communities and Local Government, National Planning Practice Guidance, 

2019. 

 

4. Association of Noise Consultants, Institute of Acoustics, Chartered Institute of Environmental 

Health.  Pro PG Planning and Noise, May 2017. 

 

5. New Forest District Council Local Plan 2016-2036. Policy ENV3: Design Quality and Local 

Distinctiveness. 

 

6. British Standards Institution.  British Standard 8233: Guidance on Sound Insulation and 

Noise Reduction for Buildings, 2014. 

 

7. World Health Organisation.  Guidelines for Community Noise, 2000. 

 

8. British Standards Institution.  British Standard 4142: Methods for rating and assessing 

industrial and commercial sound, 2014. 

 
  









 
Renaisance Retirement Ltd  

APPENDIX A: ACOUSTIC TERMINOLOGY 

 

Noise is defined as unwanted sound.  The range of audible sound is from 0 to 140 dB.  The frequency 

response of the ear is usually taken to be around 18 Hz (number of oscillations per second) to 

18000 Hz.  The ear does not respond equally to different frequencies at the same level.  It is more 

sensitive in the mid-frequency range than the lower and higher frequencies and because of this, the 

low and high frequency components of a sound are reduced in importance by applying a weighting 

(filtering) circuit to the noise measuring instrument.  The weighting which is most widely used and 

which correlates best with subjective response to noise is the dBA weighting.  This is an 

internationally accepted standard for noise measurements. 

 

For variable sources, such as traffic, a difference of 3 dBA is just distinguishable.  In addition, a 

doubling of traffic flow will increase the overall noise by 3 dBA.  The ‘loudness’ of a noise is a purely 

subjective parameter, but it is generally accepted that an increase/ decrease of 10 dBA corresponds 

to a doubling/ halving in perceived loudness. 

 

External noise levels are rarely steady, but rise and fall according to activities within an area.  In 

attempt to produce a figure that relates this variable noise level to subjective response, a number 

of noise indices have been developed.  These include: 

 

i) The LAmax noise level 

 

This is the maximum noise level recorded over the measurement period. 

 

ii) The LAeq noise level 

 

This is “equivalent continuous A-weighted sound pressure level, in decibels” and is defined in 

British Standard BS 7445 as the “value of the A-weighted sound pressure level of a continuous, 

steady sound that, within a specified time internal, T, has the same mean square sound pressure 

as a sound under consideration whose level varies with time”. 

 

It is a unit commonly used to describe construction noise and noise from industrial premises and 

is the most suitable unit for the description of other forms of environmental noise.  In more 

straightforward terms, it is a measure of energy within the varying noise. 

 

Figure 2 
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iii) The LA10 noise level 

 

This is the noise level that is exceeded for 10% of the measurement period and gives an 

indication of the noisier levels.  It is a unit that has been used over many years for the 

measurement and assessment of road traffic noise. 

 

iv) The LA90 noise level 

 

This is the noise level that is exceeded for 90% of the measurement period and gives an 

indication of the noise level during the quieter periods.  It is often referred to as the background 

noise level and is used in the assessment of disturbance from industrial noise. 
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APPENDIX C: TRANSFORMER NOISE LEVELS 






