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MATTER 3: THE QUANTITATIVE REQUIREMENTS FOR DEVELOPMENT
ISSUE 1: IS THE HOUSING REQUIREMENT FOR THE PLAN PERIOD 2011-2033 APPROPRIATELY
DEFINED HAVING REGARD TO THE COMPOSITION OF THE HOUSING MARKET AREA (HMA);
AND THE OBJECTIVELY ASSESSED NEED (OAN) FOR HOUSING WITHIN THE HMA?
Higgins Homes PLC owns land at Luxborough Lane, Chigwell which it is promoting for residential
development in this Local Plan. The land is located in the Green Belt, is available now for development
and could accommodate between 45 and 90 dwellings.
HMA
3.1

Is the HMA comprising Epping Forest, East Herts, Harlow and Uttlesford Councils
justified? Should the HMA include Broxbourne Borough? How has the influence of
neighbouring London Boroughs been taken into account?

3.1.1

Barton Willmore (BW)’s detailed HMA analysis is set out in section 3, Appendix 1 to this statement.
Our analysis concludes that EB405 provides reasoned justification for concluding the HMA as being
represented by the local authorities of Epping Forest District (EFD), East Hertfordshire, Harlow,
and Uttlesford. The HMA represents a pragmatic approach to determining a HMA and the selfcontainment levels based on migration and commuting exceed the minimum thresholds suggested
by PPG.

3.1.2

The addition of Broxbourne would maintain these thresholds at a similar level, however it is not
considered imperative that Broxbourne is included.

3.1.3

However, although EB405 discusses the impact of Greater London and concludes that “The area

of West Essex and East Hertfordshire is strongly linked to London through commuting and
migration patterns” 1 the influence of neighbouring London Boroughs on housing need in EFD and
the wider HMA has not been fully considered.
3.1.4

Greater London is not an island and as we expand upon in Appendix 1 2 and our response to
question 3.2(b), commuting from EFD to London Boroughs is high.

In the context of this

relationship with London, EFD could be responsible for unmet need from Greater London over the
Plan period.

1
2

Paragraph 2.71, page 31, EB405
Table 3.1, page 12, Appendix 1
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OAN FOR HOUSING AND THE HOUSING REQUIREMENT
For the period 2011-2033, the Strategic Housing Market Assessment July 2017 (EB407)
found the OAN for the HMA as a whole to be 51,700 additional homes. The OAN for
Epping Forest was found to be 12,573 new homes, amounting to 572 per annum.
3.2

Does the SHMA July 2017 identify the f u l l OAN for housing for the HMA and for Epping
Forest specifically?
a.

3.2.1

Was the standard methodology recommended by the Planning Practice Guidance
(PPG) followed? Are any departures, particularly in relation to how migration
and market signals were taken into account, clearly explained and justified?

For the avoidance of doubt, our interpretation of this question is that reference to ‘the standard

methodology by the Planning Practice Guidance (PPG)’ refers to 2014 PPG underpinning the 2012
NPPF’s requirement to establish OAN, and not the Standard Method (SM, 2018 NPPF), which shows
need of 944 dwellings per annum (dpa, Epping Forest) and 3,300 dpa (HMA). Our response is
made on this basis.
3.2.2

On the face of it, 2014 PPG methodology has been followed by documents EB405/406/407
published 2015-2017.

These documents consider demographic-led, economic-led, and market

signals-led housing need as required by the 2014 PPG’s ‘Housing and Economic Development

Needs Assessment’ (HEDNA) section.
3.2.3

However BW do not consider that EB407 identifies the full OAN for EFD.

3.2.4

There are several reasons why BW consider OAN to be greater than determined by EB407, and
these reasons are set out in detail in Appendix 1. Below we summarise these reasons and provide
references to Appendix 1 where relevant.
Demographic-led OAN

3.2.5

EB407 concludes that EB406’ demographic-led OAN remains the most robust figure for EFD and
the HMA. The approach is based on average net-migration over a 10-year period (2005-2015)
initially reported in the 2016 SHMA (EB406).

This approach leads to demographic-led OAN of

11,065 (EFD) and 45,507 (HMA) dwellings 2011-2033 respectively. 3

3

Figure 5, page 25, EB407

2
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BW consider demographic-led OAN should reflect the 2014-based MHCLG household projections.
Using the vacant/second homes in EB406 4 this leads to demographic-led OAN of 15,021 (EFD)
and 52,643 (HMA) dwellings, 2011-2033.

3.2.7

BW consider the 2014-based MHCLG household projections should be preferred to ORS’ approach
for a number of reasons:
1. The 2009-2014 trends underpinning the 2014-based MHCLG projections cover a representative
period of economic recession (2009-2012) and recovery (2013-2014). The 2005-2015 period,
albeit longer, covers a period of similar economic characteristics;
2. Although PPG (ID2a-017) invites ‘sensitivity testing’ of official MHCLG household projections,
it states that MHCLG projections are “statistically robust and are based on nationally consistent

assumptions” ;
3. EB407 acknowledges how the Greater London Authority (GLA) ‘central’ trend projection is a
material consideration in preparing Plans outside London.

5

This scenario is based on similar

net migration to the HMA (2,809 people per annum) as the 2014-based SNPP (2,848 people
per annum). Both compare with the 10-year trend used by ORS, based on nearly 30% lower
net-migration across the HMA (2,036 people per annum). 6 ORS’ support of the GLA scenario
therefore contradicts their use of the lower 10-year trend and gives weight to the use of the
2014-based MHCLG projection;
4. The 2014-based MHCLG projections should be preferred to the recent 2016-based ONS
household projections due to concerns over the ONS methodology as set out in MHCLG’s recent

‘Technical consultation on updates to national planning policy and guidance’ which BW consider
in detail in Appendix 1. 7 Although the consultation was prepared in the context of the SM for
calculating housing need, methodological concerns have been raised which apply to the OAN.
3.2.8

The similarity between the migration projection of the 2014-based ONS SNPP and the 2016-based
GLA central trend scenario is reflected in their dwelling projection.

This is set out in Table 1

alongside ORS demographic OAN.

4
5
6
7

Paragraph 26, page 6, EB406
Paragraph 3.14, page 19, EB407
Figure 2, page 15, EB407
Paragraphs 4.5 to 4.17, Appendix 1
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Table 1: Demographic-led OAN for Epping Forest and the HMA 2011-2033
Source
Council Evidence (ORS)
GLA Central Trend

8

9

2014-based MHCLG

10

Epping
Forest

East
Herts

Harlow

Uttlesford

HMA

11,065

16,189

6,520

11,733

45,507**

12,766

18,031

7,531

10,711

49,039 (51,700)*

15,021

17,760

7,898

11,964

52,643**

*The 2017 ORS SHMA (paragraph 3.20, page 20) explains how this figure increases to 51,700 dwellings once an adjustment for
household formation suppression is applied. Local authority figures are not provided;
**This does not incorporate an adjustment for household formation suppression. Such an adjustment would increase this figure
at HMA and local level.

3.2.9

ORS amend the GLA Central Trend figure to account for household formation suppression in under
35s.

11

An adjustment for household formation suppression is supported by BW and increases the

GLA Central scenario from approximately 49,000 to 51,700 dwellings, 2011-2033. BW could not
locate a District-wide figure based on this adjustment. On the basis that the HMA figure is a 5.4%
increase to the GLA figure set out in Table 7.2, this would result in 13,455 dwellings for EFD.
Economic-led OAN
3.2.10 EB407 states that 44,317 dwellings 2011-2033 would be required to align homes with jobs across
the HMA. 12

However a local authority breakdown of this figure is not provided by ORS. EB407

therefore concludes no uplift to demographic OAN (11,065 dwellings in EFD and 45,507 dwellings
across the HMA) is required to align jobs with homes.

13

However this conclusion is drawn from

the 2015 SHMA (EB405) 14 and no updated evidence is provided in EB407.
3.2.11 Although BW do not have an alternative housing figure based on economic growth, we have
concerns regarding some assumptions underpinning ORS’ conclusions. These are set out in full in
Appendix 1 (section 5) and summarised below.
1. ORS’ evidence is dated September 2015. An update is considered to be required to
determine whether ORS’ conclusion remains robust;
2. The 2014 East of England Forecasting Model (EEFM) is used by EB405 to underpin
baseline job growth for determining economic-led OAN. This baseline growth is
Figure 5, Page 25, EB407
2016-based GLA population and household projections, https://data.london.gov.uk/dataset/projections/
10
2014-based MHCLG household projections
11
Paragraph 3.18, page 20, EB407
12
Figure 2, page 15, EB407
13
Paragraph 2.26, page 14, EB407
14
Paragraph 5.44, page 89, EB405
8
9
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increased based on work undertaken in EB409 to account for planned employment
development. This evidence is four years old and requires updating;
3. Due to fluctuation of job forecasts, more than one source would be more robust. BW
recommend using an average of the three leading forecasting houses (Oxford
Economics, Cambridge Econometrics, and Experian Economics), an approach previously
considered more robust 15;
4. ORS report the 2014 EEFM showing 1,590 (HMA) and 395 (Epping Forest) jobs per
annum (jpa).

However ORS use the ‘Total workplace employed people’ 2014 EEFM

category rather than ‘Total employment:jobs’ measure showing 1,685 (HMA) and 484
(Epping Forest) jpa;
5. This suggests ORS’ approach assumes 18% double jobbing in EFD. EB405 reports
12.9% across the HMA. 16

Double jobbing of 12.9% or 18% is considered a high

assumption in the context of ONS quarterly data which shows average double jobbing
of a maximum 3.5% across the country since 2012.
6. BW have obtained an alternative job growth forecast from Oxford Economics (OE). The
forecast is the most recent (October 2018) and shows higher growth of 2,900 jpa
(HMA) and 581 jpa (EFD);
7. PPG 17 also states that past trend job growth should be considered when assessing OAN.
BW’s analysis of historic job levels (using the same 2014 EEFM as ORS) shows that
circa 1,000 jpa between 1991 and 2014 in Epping Forest is a reasonable assumption
to make. Across the HMA this analysis shows circa 2,175 jpa.
8. It appears that the commuting assumption used by ORS fluctuates over the Plan period.
If this is the case BW consider a stable ratio should be used, as it is very difficult to
predict how commuting patterns may change over the Plan period. The 2011 Census is
considered a robust source for this.
3.2.12 Economic Activity Rate assumptions have the potential to significantly increase or decrease the
OAN. BW consider the rates published by the Office for Budget Responsibility (OBR) are the most

Stage 1 of the Examination of the South Worcestershire Development Plan, Inspector’s further interim conclusions, March
2014, paragraph 11, page 3.
16
Paragraph 5.39, page 88, EB405
17
PPG ID2a-018, 06 March 2014
15
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robust source. ORS 18 confirm that they too use the OBR rates and BW therefore agree with this
approach.
3.2.13 In summary it is considered that an update to the economic-led OAN based on the points addressed
above (including a higher assumption of job growth) presented in the ORS evidence base has the
potential to show a significantly higher figure in EFD and the HMA.
Market Signals
3.2.14 BW’s analysis (section 6 Appendix 1) identifies EFD as the 3 rd least affordable and 6 th least
affordable District in the country outside of London, based on the ONS’ lower quartile and median
affordability ratios, respectively.
3.2.15 ORS

concluded

(EB405/EB406).

19

20%

uplift

to

demographic-led

OAN

was

required

across

However the 2017 SHMA’s OAN reduces this to 14% uplift.

20

the

HMA

This decision

is not considered to be fully explained and is not considered justified. Furthermore EB407 states
how 20% may remain appropriate; “the housing market signals demonstrate continued

affordability pressures in the HMA and there may be argument to maintain the 20% uplift
previously proposed by the original SHMA in the context of the approach taken in similar areas.”
21

(our emphasis)

3.2.16 Given the affordability gulf between individual authorities (median ratio of 9.06 in Harlow and
14.49 in Epping Forest), a 20% adjustment across the HMA is not considered appropriate and the
revised 14% uplift has no basis.
3.2.17 In the context of uplifts in other authorities and our own analysis 22, our recommendation is for a
25% market signals uplift in EFD.
3.2.18 It is also useful to consider the SM’s affordability adjustment, and other academic-led
recommendations, as they represent additional methods for quantifying the market signals uplift.
3.2.19 The SM uplift is considered particularly robust given its selection by Central Government as part
of the SM calculation introduced in the revised 2018 NPPF. The SM would require 66% uplift to

18
19
20
21
22

Paragraph 3.44, page 45, EB405
Paragraph 5.75, page 98, EB405 and Paragraph 37, page 8, EB406
Paragraph 4.3, page 23, EB407
Paragraph 3.24, page 21, EB407
Page 39, Appendix 1
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the 2014-based MHCLG household projection in EFD. The alternative academic methods analysed
by BW show market signals need in excess of that set out in the ORS SHMA.
3.2.20 In summary, Table 2 shows the market signals-led range for EFD as applied to ORS’ demographicled OAN, the GLA central scenario, and the 2014-based MHCLG projection. It shows OAN between
13,280 and 24,930 dwellings 2011-2033.
Table 2: Market signals uplift range for Epping Forest District
ORS DEMOGRAPHIC OAN
(11,065 dwellings 2011-2033)
+ 20%
market
signals

+ 25%
market
signals

+ Standard Method
affordability uplift
(66%)

Alternative
Academic
Approaches

13,280

13,830

18,370

18,600 – 21,630

GLA CENTRAL PROJECTION
(12,766 dwellings, 2011-2033)
+ 20%
market
signals

+ 25%
market
signals

+ Standard Method

15,320

15,960

21,190

affordability uplift
(66%)

2014-BASED MHCLG HOUSEHOLD PROJECTION
(15,020 dwellings 2011-2033)

b.

+ 20%
market
signals

+ 25%
market
signals

+ Standard Method

18,030

18,780

24,930

affordability uplift
(66%)

Has consideration been given to the high level of housing need in the
neighbouring London Boroughs emerging through the London Plan? If not, are
the figures justified?

3.2.21 No. EB407 does not consider housing need in neighbouring London Boroughs. This is surprising
considering the document’s acknowledgement and support of the GLA household projections in
the context of their OAN conclusions. Our full evidence in respect of London is set out in Appendix
1 (section 7). We summarise below.
3.2.22 As identified above, the HMA determined by ORS is justified for the purposes of a local HMA.
However EFD clearly falls within the London Strategic HMA as ORS themselves identify in EB405. 23
23

Paragraph 2.71, page 31, EB405

7
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Indeed in respect of EFD, ORS conclude “There are clearly some parts of Epping Forest and

Uttlesford where the l a r g e s t f l o w s are to Greater London.” (our emphasis) 24 This is emphasised
in Appendix 1 (Table 3.1) which shows how EFD’s top four commuting flows are to London
Boroughs (Westminster, Redbridge, Tower Hamlets, and Waltham Forest) and eight of the top
10 are to London Boroughs.
3.2.23 Furthermore policies SD2 ‘Collaboration in the Wider South East’ and SD3 ‘Growth locations in the

Wider South East and beyond’ of the Draft New London Plan identify the role that the Wider South
East (WSE) has in finding solutions such as barriers to housing. Policy SD3 states how “the Mayor

is interested in working with willing partners b e y o n d London to explore if there is potential to
accommodate more growth in sustainable locations outside the capital.”

25

In this context it should

be noted how the 2014 PPG ‘Duty to cooperate’ section states that “cooperation between the

Mayor, boroughs and local planning authorities b o r d e r i n g L o n d o n will be vital to ensure that
important strategic issues, such as housing delivery and economic growth, are planned
effectively.”

26

EFD borders London.

3.2.24 Figure 2.13 of the Draft New London Plan identifies those authorities with the highest commuting
flows to London (Figure 1 below). EFD (outlined red) is clearly shown in the category with highest
London commuting flows.
3.2.25 Office for National Statistics (ONS) data highlights the pressure on EFD further, showing how
more than 50% of total in-migrants to EFD originate from London. This is illustrated in Figure
2 (EFD outlined red).

Paragraph 2.32, page 18, EB405
Paragraphs 2.3.1 to 2.3.8a, Policy SD3 Growth locations in the Wider South East and beyond, Draft New London Plan showing
Minor Suggested Changes, 13 August 2018
26
Paragraph ID: 9:008, PPG, 06 March 2014
24
25
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Figure 1: Spatial Distribution of Commuting to London

Source: Figure 2.13 - Spatial Distribution of Commuting to London, Policy SD2, Draft New London Plan, August 2018

9
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Figure 2: Percent of Total In-Migration Originating from Greater London

Source: Barton Willmore mapping/ONS
3.2.26 This significant out-migration from London into EFD places greater pressure on the local housing
market there. It is important to note that the percentages in Figure 2 exclude international
migration and those moving within EFD. The figures are therefore likely to be higher.
3.2.27 Without sufficient growth in the supply of housing to accommodate London out-migrants there
will be an inflationary effect on local house prices, which in turn will disproportionately affect

10
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those working locally (given that earnings are typically higher in Greater London) resulting in
further out-migration – a ripple effect.
3.2.28 This point is emphasised in the difference between residence and workplace-based affordability
ratios in authorities surrounding London (see Table 2 below). Where workplace-based ratios
exceed residence-based, there is evidence pressure on the housing market from those migrating
in from London.
Table 2: Relative Comparison of Residence and Workplace Based Affordability Ratios

Greater London as
% of Total InMigration

% Change in InMigration from
Greater London
2011-2016

Residence-based
Affordability Ratio
(Med, avg. 14-17)

Workplace-based
Affordability Ratio
(Med, avg. 14-17)

64%

28%

8.3

9.4

-1.1

61%

26%

8.7

9

-0.3

Epping Forest

61%

3%

11.5

13.8

-2.3

Epsom and Ewell

60%

10%

12.5

16.3

-3.8

Broxbourne

59%

10%

9.7

11.2

-1.5

Hertsmere

58%

8%

13.9

13.6

0.3

Spelthorne

56%

11%

10.3

10.3

0.0

55%

-6%

13.8

15.5

-1.7

Tandridge

52%

22%

11.9

14.6

-2.7

Brentwood

48%

10%

9.1

11.4

-2.3

Slough

48%

32%

9.9

8.9

1.0

Sevenoaks

46%

8%

11.5

14

-2.5

Watford

45%

10%

9.8

11.6

-1.8

44%

14%

11.1

11.2

-0.1

44%

2%

13.5

13.5

0.0

LPA
Thurrock
Dartford

Elmbridge

Reigate and Banstead
Three Rivers

Difference

3.2.29 For example, in EFD, where 61% of in-migration originates in the capital, the average property
would cost 11.5 times the annual income of the average (employed) working resident. To buy
this same property, someone earning the average salary for jobs in the area would need to spend
13.8 times their annual income – a difference of 2.3. EFD has the fourth highest difference
between the two ratios of the 15 local authorities bordering London.
3.2.30 Based on recent delivery levels in London (average of 32,347 dpa since 2004/05 as reported by
the 2016/17 London AMR), it is considered there is no realistic prospect of London delivering the
OAN established in the 2017 SHMA (66,000 dpa), or the new SM (circa 72,000 dpa).

11
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3.2.31 If delivery were to reflect even the higher end of recorded delivery set out in the latest London
AMR (circa 40,000 dpa), unmet need would range between c.26,000 (based on the London
SHMA’s OAN) and 55,000 dpa (based on uncapped SM). Such a level of unmet need would
have significant consequences for the local authorities surrounding London and beyond,
particularly for those with the strongest links to the capital such as EFD. This is a factor which
needs to be addressed as a matter of urgency to ensure the issue is not exacerbated.

3.3

What is the relevance of the OAN figure of 13,278 for Epping Forest DC referred to in
paragraph 6.8 of the Sustainability Appraisal (EB204)?

3.3.1

This is the OAN determined in EB406, calculated by applying a 20% market signals uplift to the
OAN starting position determined by ORS (11,065 dwellings 2011-2033). 27 The OAN of 13,278
dwellings would have remained the figure in EB407 without the reduction of the market signals
uplift from 20% to 14%.

3.3.2

As we have identified above BW consider the OAN starting position to be 15,000 dwellings 20112033. A 20% uplift would lead to circa 18,000 dwellings 2011-2033.

3.4

Is it justified for the HMA as a whole, and for Epping Forest DC specifically, to plan for
less than the OAN as established by the SHMA 2017, at 51,100 and 11,400 homes
respectively?

3.4.1

No. However BW consider the minimum OAN should be significantly higher across the HMA for the
reasons set out in this statement and in Appendix 1.
a. Has the alternative of delivering the OAN been tested through Sustainability
Appraisal? If not, is the SA process deficient?

3.4.2

It is noted that the SA [EB204] refers to a spatial options study commissioned in 2016 (i.e. covering
East Herts, Harlow, Uttlesford and Epping Forest) relating to the delivery of between 46,100 and
57,400 new homes during the Plan period. It is also noted that the Co-Op Member Board identified
a Preferred Spatial Option to deliver around 51,100 new homes across the four districts, including
11,400 dwellings in the District (‘Reasonable Alternatives in 2016’).

3.4.3

In its reference to ‘Reasonable Alternative in 2017’ the SA also points to update work undertaken
in 2017 as a result of further SHMA work having been undertaken, which led to a revised OAHN

27

Figure 8, page 9, EB406
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for the HMA of 51,710 dwellings (from a previous figure of 46,100 dwellings). The SA also stated
that it was not considered necessary to revisit alternatives for the level and distribution of growth
for the HMA (as set out in the Memorandum of Understanding (MoU)), based on these new figures,
because they fell within the range of spatial options for the HMA that had already been tested.
Thus the SA maintained the basis of its testing on there being 11,400 dwellings being provided in
the District, as set out in the agreed MoU.
3.4.4

As a result, we consider that the SA process is deficient. The SA does not appear to have tested
the effect of the development of 12,573 dwellings across the District (i.e. the full OAHN). The SA
should have included this testing in order to explain why it did not believe that the District could
meet its own housing needs.

3.4.5

Indeed, the SA should be reviewed if our arguments are accepted as part of the Examination
process that the OAN for the District should actually be between 15,000 and 18,000 dwellings
2011-2033.

3.4.6

In addition, the SA should also be reviewed because it is also based on the findings of the Council’s
Site Selection process. We have called into question the site selection methodology, particularly
in relation to sites such as our clients at Chigwell and requested that the methodology is changed
and further site assessment work is undertaken. If this site selection work is reviewed and the
associated findings are changed, then the SA should also be reviewed as well.
b. Will the Plan in fact provide more housing than the OAN of 12,573 as found by the
SHMA 2017 (13,152 indicated in Appendix 5)? If so, is it justified to set the requirement
below this?

3.4.7

No comment.

WORD COUNT = 2,989
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Introduction

1.0

INTRODUCTION

1.1

This Technical Report has been prepared by Barton Willmore LLP’s National Development
Economics Team on behalf of Higgins Homes PLC to support representations to the Epping
Forest Local Plan Examination.

1.2

The report specifically provides evidence in respect of the Objective Assessment of Housing
Need (OAN) for Epping Forest District Council (EFDC) to respond to the questions which have
been set by the Local Plan Inspector under Matter 3 of document ED5; Inspector’s Matters,
Issues & Questions.

1.3

Although a revised version of the National Planning Policy Framework (NPPF) was published on
24 July 2018, introducing a standard method for calculating housing need, all Local Plans
submitted before the 24 January 2019 are to be assessed against the 2012 NPPF. The 2012
NPPF requires an OAN to be determined and this is the focus of this report, although we do
evaluate the standard method given its imminent adoption for the examination of Local Plans.

1.4

The 2012 NPPF states that to boost significantly the supply of housing, local planning
authorities should use their evidence base to ensure that their Local Plan meets the full OAN
for market and affordable housing (paragraph 47).

In this context this report provides a

review, critique, and evaluation of EFDC’s recent evidence in respect of the OAN.
1.5

At the time of writing this report, the most relevant OAN evidence available from EFDC are
documents EB405 (West Essex and East Hertfordshire Strategic Housing Market Assessment,
September 2015), EB406 (Updating the Overall Housing Need: Based on 2014-based
projections for West Essex & East Herts, August 2016), and EB407 (West Essex and East
Hertfordshire Strategic Housing Market Assessment, July 2017) submitted as part of the Local
Plan evidence base. These documents are all produced by Opinion Research Services (ORS)
and provide the OAN for the Housing Market Area (HMA) determined by ORS as containing
Epping Forest, East Hertfordshire, Harlow, and Uttlesford.

1.6

The most recent of these documents (EB407) concludes that OAN for Epping Forest and the
wider HMA is as follows for the 2011-2033 period:
•

Epping Forest District:

12,573 dwellings (572 dwellings per annum);

•

East Herts District:

18,396 dwellings (836 dwellings per annum);

•

Harlow District:

7,409 dwellings (337 dwellings per annum);

•

Uttlesford District:

13,332 dwellings (606 dwellings per annum).

•

Housing Market Area:

51,710 dwellings (2,350 dwellings per annum).
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1.7

The ‘Housing and Economic Development Needs Assessments’ (HEDNA) section of the Planning
Practice Guidance (PPG) supporting the 2012 NPPF sets out the recommended methodology to
be followed in calculating the OAN. This report therefore reviews the OAN in the context of
the stepped approach prescribed by the PPG’s HEDNA methodology.

1.8

This report is structured as follows:

1.9

Chapter 2 outlines the approach to establishing OAN required by the 2012 NPPF and its
supporting PPG. We also summarise the changes to the calculation of housing need at local
authority level introduced by the revised NPPF (July 2018) and its accompanying revised PPG.

1.10

Chapter 3 reviews the definition of the Housing Market Area (HMA) determined by ORS.

1.11

Chapter 4 addresses the demographic projections presented in the ORS evidence base,
specifically the population projections and their conversion into household projections.

1.12

Chapter 5 addresses the approach and results reported in the Council’s evidence base
concerning the number of homes needed to support future jobs growth in EFDC. Specifically,
this chapter considers the number of jobs that the evidence base suggests the OAN should be
underpinned by and how that number of jobs is converted into homes.

1.13

Chapter 6 examines the market signals evidence presented in the Council’s evidence, paying
particular attention to affordability, and appraises the conclusions regarding market signals
(worsening or not) and the proposed response. An alternative to the conclusions and response
to market signals by the Council’s evidence is presented alongside an explanation as to why it
should be preferred.

1.14

Chapter 7 considers housing need in Greater London and how this might affect EFDC, which
borders four Greater London local authorities.

1.15

Finally, Chapter 8 summarises the main findings of this review and presents overall
conclusions on whether there is the potential for an increase to the Council’s existing OAN.
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2.0

THE APPROACH TO ASSESSING HOUSING NEED
i)

2.1

Introduction

The National Planning Policy Framework has recently (NPPF, 24 July 2018) been revised. In
respect of housing need, and how this is calculated for each local authority, the revised NPPF
introduces the ‘Standard Method’ (SM) for calculating local housing need. This replaces the
previous ‘Objective Assessment of Overall Housing Need’ (OAN) immediately in respect of
planning applications and appeals. However, in respect of the examination of Local Plans, a
transition period applies during which all Plans submitted to the Secretary of State for
examination on or before 24 January 2019 will be subject to the OAN method.

2.2

The Epping Forest District Local Plan is therefore to be examined under the provisions of the
2012 NPPF and its accompanying Planning Practice Guidance (PPF), which we summarise below.

2.3

We also summarise the revised NPPF and its accompanying PPG for completeness and due to
its imminent adoption for the purposes of plan making.
i)

2.4

National Planning Policy Framework (NPPF, 27 March 2012)

The 2012 NPPF set out the Government’s planning policies for England and how these are
expected to be applied. NPPF states that planning should proactively drive and support
sustainable economic development to deliver the homes that the country needs, and that every
effort should be made to objectively identify and then meet housing needs, taking account of
market signals (paragraph 17).

2.5

In respect of delivering a wide choice of high quality homes, NPPF confirms the need for local
authorities to boost significantly the supply of housing. To do so, it states that local authorities
should use their evidence base to ensure that their Local Plan meets the full, objectively
assessed needs for market and affordable housing in the housing market area (paragraph 47).

2.6

With regard to plan-making, local planning authorities are directed to set out strategic priorities
for their area in the Local Plan, including policies to deliver the homes and jobs needed in the
area (paragraph 156).

2.7

Further, Local Plans are to be based on adequate, up to date and relevant evidence, integrating
assessments of and strategies for housing and employment uses, taking full account of relevant
market and economic signals (paragraph 158).
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2.8

For plan-making purposes, local planning authorities are required to clearly understand housing
needs in their area.

To do so they should prepare a Strategic Housing Market Assessment

(SHMA) that identifies the scale and mix of housing and the range of tenures that the local
population is likely to need over the plan period (paragraph 159).
ii)
2.9

Planning Practice Guidance (PPG, 06 March 2014)

PPG was issued as a web-based resource on 6th March 2014.

The Housing and Economic

Development Needs Assessments (HEDNA) section of the PPG (ID2a) is intended to provide
guidance to local planning authorities on how to determine the full OAN and present it in a
SHMA as required by paragraph 159 of the NPPF.
2.10

The PPG’s HEDNA section confirms that the OAN must be an objective assessment based on
facts and unbiased evidence, and that constraints should not be applied to the OAN (ID2a,
paragraph 4). The OAN should be ‘policy off’ and use of the PPG methodology for assessing
OAN is strongly recommended, to ensure that the assessment is transparent (ID2a, paragraph
5).

2.11

The full methodology for establishing the OAN and affordable housing is set out in paragraphs
ID2a-014 to 029 of the PPG’s HEDNA section. However, the guidance related to establishing
OAN is set out between paragraphs 15 and 20. In this study an assessment of OAN and not
affordable housing is provided. The relevant paragraphs of PPG predominantly referred to are
therefore paragraphs 15-20.

2.12

The PPG HEDNA methodology is summarised as follows:

Step1 - Starting point estimate of need
2.13

The methodology states that the starting point for assessing overall housing need should be
the household projections published by the Department for Communities and Local
Government, but that they are trends based and may require adjustment to reflect factors,
such as unmet or suppressed need, not captured in past trends (ID2a 015).
“The household projection-based estimate of housing need may
require adjustment to reflect factors affecting local demography
and household formation rates which are not captured in past
trends. For example, formation rates may have been suppressed
historically by under-supply and worsening affordability of
housing.” (2a-015) (Our emphasis)

Step 2 - Adjusting for demographic evidence
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2.14

The PPG methodology advises that adjustments to household projection-based estimates of
overall housing need should be made on the basis of established sources of robust evidence,
such as ONS estimates (2a-017).

This includes sensitivity testing for alternative migration

trends.

Step 3 - Adjusting for likely change in job numbers
2.15

In addition to taking into account demographic evidence the methodology states that job trends
and or forecasts should also be taken into account when assessing overall housing need. The
implication is that housing numbers should be increased where this will enable labour force
supply to match projected job growth (2a-018).
“Where the supply of working age population that is economically
active (labour force supply) is less than the projected job growth,
this could result in unsustainable commuting patterns … and could
reduce the resilience of local businesses. In such circumstances,
plan makers will need to consider how the location of new housing
or infrastructure development could help address these problems.”
(2a-018)

Step 4 - Adjusting for market signals
2.16

The final part of the methodology regarding overall housing need is concerned with market
signals and their implications for housing supply (2a-019:020).
“The housing need number suggested by household projections (the
starting point) should be adjusted to reflect appropriate market
signals, as well as other market indicators of the balance between
the demand for and supply of dwellings.” (2a-019)

2.17

Assessment of market signals is a further test intended to inform whether the starting point
estimate of overall housing need (the household projections) should be adjusted upwards.
Particular attention is given to the issue of affordability (2a-020).
“The more significant the affordability constraints … and the
stronger other indicators of high demand … the larger the
improvement in affordability needed and, therefore, the larger the
additional supply response should be.” (2a-020)

Step 5 - Overall housing need
2.18

An objective assessment of overall housing need can be summarised as a test of whether the
household projection based starting point can be reconciled with a) the latest demographic
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evidence, b) the ability to accommodate projected job demand, c) the requirement to address
worsening market signals. If it cannot be reconciled, then an adjustment should be made.
2.19

The extent of any adjustment should be based on the extent to which it passes each test. That
is:
•

It will at least equal the housing need number implied by the latest demographic
evidence;

•

It will at least accommodate projected job demand; and,

•

On reasonable assumptions, it could be expected to improve affordability.

Affordable Housing N eed Assessm ent
2.20

The methodology for assessing affordable housing need is set out at 2a-022 to 029 and is
largely unchanged from the methodology it supersedes (SHMA 2007).

In summary, total

affordable need is estimated by subtracting total available stock from total gross need. Whilst
it has no bearing on the assessment of overall housing need, delivering the required number
of affordable homes can be used to justify an increase in planned housing supply (2a-029).
“The total affordable housing need should then be considered in the
context of its likely delivery as a proportion of mixed market and
affordable housing developments … An increase in the total housing
figures included in the local plan should be considered where it
could help deliver the required number of affordable homes.” (2a029) (our emphasis)

iii)
2.21

Emergence and adoption of the Standard Method

Notwithstanding that the Epping Forest District Local Plan is to be examined under the policies
of the 2012 NPPF and its accompanying PPG HEDNA, it is considered appropriate to summarise
the chronology of the revised NPPF (adopted on 24 July 2018) and what this means for the
calculation of housing need.

2.22

The Housing White Paper (Fixing our Broken Housing Market) was published in February 2017
and acknowledged a need for 225-275,000 new homes per annum to keep up with
population growth and start to tackle years of under-supply in the country. 1 However, in the
November 2017 Autumn Budget the Chancellor Philip Hammond announced plans to build
300,000 homes per year in the country stating:

1

Paragraph 2, ‘Our housing market is broken’, page 9, ‘Fixing our broken housing market’, February 2017
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“I’m clear that we need to get to 300,000 units a year if we are going
to start to tackle the affordability problem, with the additions coming
in areas of high demand.”
2.23

The Housing White Paper acknowledged that one of the main problems leading to significant
under-supply of housing had been the failure of local authorities to plan for the homes they
need, 2 and consequently the ratio of average house prices to average earnings had more than
doubled since 1998. 3

2.24

In seeking to address these problems, the White Paper stated how a ‘radical rethink’ of the
approach to home building was required. This included the approach to establishing the OAN
required by the 2012 NPPF and set out in the PPG HEDNA. The White Paper therefore stated
the following in respect of how the OAN was proposed to be reformed:
“at the moment, some local authorities can duck potentially difficult
decisions, because they are free to come up with their own
methodology for calculating ‘objectively assessed need’. So, we are
going to consult on a new standard methodology for calculating
‘objectively assessed need’ and encourage councils to plan on this
basis.” 4

2.25

The Government consulted on its proposals for the new Standard Methodology in the ‘Planning

for the right homes in the places’ consultation during September to November 2017, and
subsequently published the ‘Draft revised NPPF’ in March 2018.

Following this the revised

NPPF was published and adopted on 24 July 2018, with accompanying revised PPG published
in September 2018.
2.26

The Standard Methodology proposed a simplified three stepped approach to determining
the ‘minimum’ housing need figure as follows:
•

Step 1) Setting the baseline: Average annual growth from the most recent 10-year
period drawn from the most recent MHCLG household projections;

•

Step 2) Making an adjustment to take account of market signals: Based on the
median workplace-based affordability ratio for the most recent year available. A
prescribed uplift to the household projection is applied where the ratio exceeds 4.0;

2
3
4

Paragraph 4, ‘Our housing market is broken’, page 9, ‘Fixing our broken housing market’, February 2017
Paragraph 5, ‘Our housing market is broken’, page 9, ‘Fixing our broken housing market’, February 2017
Paragraph 7, ‘What we’re going to do about it’, page 14, ‘Fixing our broken housing market’, February 2017
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•

Step 3) Capping the level of any increase: A cap of 40% is imposed, applied to
either the adopted Local Plan target where the adopted plan is less than 5 years old,
or to the higher of either the adopted Local Plan target or the household projection,
where the adopted plan is more than 5 years old.

2.27

This method was adopted immediately for the purposes of planning applications and appeals,
but the revised NPPF (paragraph 214) confirmed that “The policies in the previous Framework

will apply for the purpose of examining plans, where those plans are submitted on or before
24 January 2019.”
2.28

Notwithstanding the method’s adoption in July 2018, MHCLG consulted on changes to the
standard method following the release of new ONS household projections in late September
2018.

These household projections were significantly lower than the previous 2014-based

MHCLG household projections on which the standard method was originally based. This meant
the standard method calculation reduced nationally from approximately 269,000 homes per
annum to only 213,000 homes per annum. Government considered this fall to conflict with
their aspiration for 300,000 homes per annum to be built by the mid-2020s.
2.29

In this context MHCLG consulted on stage 1 of the standard method calculation being based
on the 2014-based MHCLG household projections, thereby ignoring the more recent 2016-based
ONS household projections. The remaining steps 2 and 3 remained the same, and this is the
approach expected to be adopted moving forward.

2.30

It is important to emphasise how this standard method determines the ‘minimum’ level of
housing need for a local authority. The ‘Housing Needs Assessment’ section of the revised PPG
is very clear in this respect, paragraph ID2a-002 stating that “The standard method set out

below identifies a m i n i m u m annual housing need figure. It d o e s n o t produce a housing
requirement.”
2.31

In this context paragraph ID2a-010 states ““The government is committed to ensuring more

homes are built and are s u p p o r t i v e o f a m b i t i o u s a u t h o r i t i e s w h o w a n t t o p l a n f o r
g r o w t h . The standard method for assessing local housing need provides the m i n i m u m
s t a r t i n g p o i n t in determining the number of homes needed in an area. It does not attempt
to predict the impact that future government policies, changing economic circumstances or
other factors might have on demographic behaviour. Therefore there will be circumstances
where a c t u a l h o u s i n g n e e d m a y b e h i g h e r than the figure identified by the standard
method.”

20575/A5/DU/DM

8

January 2019

The Approach to Assessing Housing Need

2.32

Paragraph ID2a-010 moves on to consider the circumstances where housing need in excess of
the minimum standard method need might be appropriate. Paragraph ID2a-010 states that

“Where additional growth above historic trends is likely to or is planned to occur over the plan
period, a n a p p r o p r i a t e u p l i f t m a y b e c o n s i d e r e d . This will be an uplift to identify housing
need specifically and should be undertaken prior to and separate from considering how much
of this need can be accommodated in a housing requirement figure. Circumstances where this
may be appropriate include, but are not limited to:
•

where g r o w t h s t r a t e g i e s are in place, particularly where those growth strategies
identify that additional housing above historic trends is needed to support growth or
funding is in place to promote and facilitate growth;

•

previous delivery levels. Where previous delivery has exceeded the minimum need
identified it should be considered whether the level of delivery is indicative of greater
housing need ; and

•

r e c e n t a s s e s s m e n t s of need, such as a Strategic Housing Market Assessments
(SHMA). Where these assessments suggest higher levels of need than those proposed
by a strategic policy-making authority, an assessment of lower need should be justified.

2.33

In summary, in the context of paragraphs ID2a-002 and ID2a-010, it is imperative to
understand that the standard method calculation is simply a minimum starting point in
determining the number of homes needed actual need has the potential to be higher in order
to support the policies of the NPPF and the clear objectives of Government to ‘significantly
boost’ housing supply and ‘support economic growth’.
iv)

2.34

Summary

The Epping Forest District Council Local Plan is to be assessed against the policies of the 2012
NPPF and its accompanying PPG methodology. However it is considered important to consider
what the standard method calculation shows for Epping Forest District in the context of its
adoption since July 2018 for the purposes of planning applications, and its imminent adoption
for Local Plans submitted after 24 January 2019.
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3.0

HMA DEFINITION APPLIED IN THE COUNCIL’S EVIDENCE
i)

3.1

Introduction

The 2012 NPPF and its accompanying PPG HEDNA requires local planning authorities to assess
housing need within the relevant housing market area (HMA), rather than simply within their
own boundaries.

3.2

In defining ‘What is a housing market area?’, the PPG states:
“A housing market area is a geographical area defined by household
demand and preferences for all types of housing, reflecting the key
functional linkages between places where people live and work. The
extent of the housing market areas identified will vary, and many
will in practice cut across various local planning authority
administrative boundaries. Local planning authorities should work
with all the other constituent authorities under the Duty to
Cooperate.” 5

3.3

In this section we summarise the approach to determining the HMA provided by the ORS SHMA
(Examination document EB405) and consider whether the HMA should be amended.
ii)

3.4

Council Evidence Base

The Council’s 2015 Strategic Housing Market Assessment (SHMA, Examination document
EB405) provides a detailed assessment of the HMA in which Epping Forest is located.

The

SHMA initially considers research carried out by academics from the Centre for Urban &
Regional Development Studies (CURDS) at Newcastle University which created a robust set of
HMA definitions within a tiered structure. This research was commissioned by MHCLG and is
considered to be a highly robust assessment.
3.5

The HMA acknowledges how Epping Forest has strong links with Greater London and classifies
Epping Forest District as being within the London HMA based on 50% migration containment
and 77.5% commuting containment. 6 This also includes East Hertfordshire and Harlow, but
not Uttlesford, the latter of which is included in the HMA determined by the SHMA’s authors.

3.6

The SHMA moves on to consider other sources of data for the determination of the HMA,
including Travel to Work Areas (TTWAs), 2011 data of which clearly shows how Epping Forest

5
6

Paragraph: 010 Reference ID: 2a-011-20140306, Planning Practice Guidance, 06 March 2014
Page 9, EB405
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District and neighbouring Broxbourne District are located within the London TTWA.
Hertfordshire, Harlow, and Uttlesford are located within the Cambridge TTWA.
3.7

East

7

Commuting flows based on the 2011 Census are also analysed, and again showed that Epping
Forest, alongside much of East Hertfordshire, Broxbourne, and a large proportion of Uttlesford,
all had their strongest link to London.

8

This analysis was then taken further at a more local

level, a process which revealed an area represented by the majority of Epping Forest, Uttlesford
and East Hertfordshire Districts, and the full areas of Harlow and Broxbourne at selfcontainment of 72%.
3.8

9

However, as the SHMA itself notes, this more localised analysis was made on the basis that
“London could not ‘grow’”. Barton Willmore acknowledge the reasoning behind this decision,
i.e. to determine a more local HMA excluding the large geographic area of Greater London, but
in reality, the influence of London will be significant, particularly in respect of Epping Forest
District. At a more strategic level, Epping Forest must be considered as falling within a HMA
incorporating parts of Greater London.

3.9

The SHMA itself acknowledges this in Figure 14 (page 18) where it states that “There are

clearly some parts of Epping Forest and Uttlesford where the largest flows are to Greater
London” however the SHMA concludes that Greater London should be excluded, stating “Whilst
the functional relationships with London are important, the Mayor of London and the Greater
London Authority are responsible for the London Plan and this is based on the administrative
boundary for the region. Therefore, on balance, it is pragmatic and appropriate to define
Greater London using the administrative boundary and then separately consider the commuting
flows outside the region.”
3.10

Although this is considered to by Barton Willmore to be a pragmatic approach in the context
of considering OAN for a more localised and manageable HMA, the impact of London’s potential
unmet need should not be excluded from the analysis contained in the SHMA, particularly in
the context of Policy SD2 ‘Collaboration in the Wider South East’ set out in the submitted Draft
London Plan, due for public examination in early 2019.

3.11

Policy SD2 states that “London is not an island. There are 130 authorities in the WSE outside

London” , and acknowledges how the 2014 PPG states that “cooperation between the Mayor,
boroughs and local planning authorities bordering London will be vital to ensure that important
strategic issues, such as housing delivery and economic growth, are planned effectively.”

10

Figure 3, Page 11, EB405
Figure 8, Page 15, EB405
9
Figure 15, Page 20, EB405
10
Paragraphs 2.2.1 to 2.2.9, Policy SD2 Collaboration in the Wider South East, Draft New London Plan showing Minor
Suggested Changes, 13 August 2018
7
8
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Epping Forest District borders London and therefore has a significant role to play in supporting
Greater London’s housing and economic growth.
3.12

Policy SD3 of the Draft London Plan also considers growth locations in the wider south east
and beyond, stating “Although this Plan [the London Plan] is seeking to accommodate the vast

majority of London’s future growth within its boundary, some migration will continue. Given
the pressure for growth in both London and the WSE, the barriers to housing delivery that
need to be overcome to avoid a further increase of the backlog, and potential changes to
projections over time, it is prudent to also plan for longer-term contingencies. Therefore, the
Mayor is interested in working with willing partners beyond London to explore if there is
potential to accommodate more growth in sustainable locations outside the capital.”
3.13

11

The influence of Greater London on Epping Forest can also be seen in commuting flows drawn
from the 2011 Census. Table 3.1 ranks commuting flows from Epping Forest and the influence
of London is very clear, with the local authorities with the four highest flows being in London.
Table 3.1: Place of work for Epping District Council residents
Number of
Workplace Local Authority
Epping Forest

commuters
12,530

Mainly work at or from home

7,327

No fixed place

6,771

Westminster, City of London

6,517

Redbridge

3,260

Tower Hamlets

2,621

Waltham Forest

2,425

Harlow

2,132

Enfield

1,806

Broxbourne

1,781

Camden

1,365

Newham

1,122

Islington

1,048

East Hertfordshire

1,044

Havering

1,015

Source: 2011 Census

Paragraphs 2.3.1 to 2.3.8a, Policy SD3 Growth locations in the Wider South East and beyond, Draft New London Plan
showing Minor Suggested Changes, 13 August 2018

11

20575/A5/DU/DM

12

January 2019

HMA Definition Applied in the Council’s Evidence Base

3.14

As we identify below, we concur with the use of the HMA determined by ORS, but we consider
that the London issue cannot be ignored, and Epping Forest District Council need to be planning
for the high possibility of being required to deliver some of the unmet need from the Greater
London area.
iii)

3.15

Barton Willmore HMA analysis

In the context of the ORS analysis in the 2015 SHMA, Barton Willmore have undertaken their
own sensitivity analysis to confirm whether the HMA determined by ORS is robust.

3.16

We can confirm that self-containment thresholds are met when Broxbourne is excluded from
the HMA definition. However, including Broxbourne provides a very similar proportion of selfcontainment as excluding it and there are clearly functional relationships between Broxbourne
and the other four authorities (Epping Forest, East Hertfordshire, Harlow, and Uttlesford). This
is demonstrated in Table 3.2 (travel to work flows) and Table 3.3 (migration flows).

Table 3.2: Travel to Work Flow Containment

Usual Residence

Place of Work

3.17

Epping
Forest

East
Hertfordshire

Harlow

Uttlesford

Broxbourne

Greater
London

Other

Epping Forest

26,628

1,044

2,132

480

1,781

25,853

4,338

East
Hertfordshire

1,297

36,480

3,467

3,418

3,601

12,844

11,537

Harlow

2,788

2,737

24,001

1,002

1,398

5,755

2,881

785

2,972

1,412

23,034

285

5,118

7,538

Broxbourne

1,576

3,553

1,003

188

20,936

14,436

4,789

Greater
London

9,799

1,979

2,504

1,224

5,104

3,734,844

266,327

Other

5,286

9,855

5,489

11,340

6,025

731,076

-

Total

48,159

58,620

40,008

40,686

39,130

4,529,926

297,410

Uttlesford

Total
62,256
72,644
40,562
41,144
46,481
4,021,781
769,071

In line with the containment thresholds applied during the determination of Travel to Work
Areas (TTWAs) by ONS, retention of at least 67-75% of the workforce is considered an
appropriate benchmark.

3.18

Table 3.2 illustrates flows of workers between Epping Forest and all neighbouring authorities.
There are particularly strong flows of workers from Epping Forest to Greater London, Harlow,
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and Broxbourne.

And of those who work in Epping Forest, the majority of workers originate

from Greater London, Harlow, and Broxbourne.
3.19

From Table 3.2 we can calculate that 55% of Epping Forest’s workforce also live in Epping
Forest (=26,628/48,159). This is outside of the recommended self-containment threshold and
Epping Forest could not be considered a self-contained HMA on this basis. However, the four
authorities of the HMA determined by ORS combined provide an 86% self-containment rate.
Adding Broxbourne to the HMA reduces the self-containment rate marginally to 85%. Both are
within the threshold.

Table 3.3: Household Move Containment

Current Residence

Previous Residence
Epping
Forest

East
Hertfordshire

Harlow

Uttlesford

Broxbourne

Greater
London

Other

Total

Epping Forest

4,345

222

284

100

233

3,596

1,665

10,445

East
Hertfordshire

381

6,425

379

403

793

1,665

3,040

13,086

Harlow

456

258

4,870

111

181

860

857

7,593

Uttlesford

231

782

212

3,347

69

804

2,363

7,808

Broxbourne

267

437

93

8

3,467

2,107

1,023

7,402

Greater
London

2,185

1,040

510

516

881

853,477

182,215

1,040,824

Other

2,768

4,451

1,687

3,086

1,850

216,340

-

230,182

13,615

8,035

7,571

7,474

1,078,849

191,163

Total
10,633
Source: ONS, Census 2011

3.20

Table 3.3 again illustrates flows between Epping Forest and all neighbouring authorities but
also shows how these flows are significantly less pronounced than travel to work flows.
Nonetheless, flows are again strongest with Greater London, Harlow, and Broxbourne.

3.21

Unlike commuting flows, PPG provides a useful guideline for household move containment of
70%. From Table 3.2 we can calculate that 41% of Epping Forest’s household moves are within
Epping Forest (=4,345/10,633), falling below the self-containment threshold of 70%.

3.22

However, the four authorities of the ORS HMA combined provide a very high 98% selfcontainment rate, which falls within the PPG threshold. Including Broxbourne provides the
same proportion.
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iv)
3.23

Summary

The analysis of commuting flows and migration flows provided in this technical note confirms
strong linkages between the four authorities, which combined also meet the PPG selfcontainment thresholds. As such, we concur with ORS that the HMA incorporating the four
authorities of Epping Forest, East Hertfordshire, Harlow, and Uttlesford is a robust area to use.

3.24

However as we have discussed at the outset of this section, the influence of Greater London
should not be ignored given the geographical location of Epping Forest with neighbouring
London authorities, and the commuting flows from the District into the city. We discuss this
in more detail in the following sections of this report.
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4.0

DEMOGRAPHIC OAN PRESENTED IN THE COUNCIL’S EVIDENCE
i)

4.1

Introduction

Paragraphs ID2a-015 to 017 of the 2014 PPG provide the methodological guidance for
determining the first stage of the OAN; demographic-led housing need. This section of our
report therefore considers the demographic evidence presented by ORS in their most recent
2017 SHMA (Examination document EB407) and the 2015 and 2016 documents that preceded
it (EB405 and EB406). Any perceived weaknesses in the approach are identified and we provide
alternative approaches and conclusions where it is considered necessary.

4.2

Consideration is then given as to whether the 2017 SHMA provides a robust conclusion in
respect of determining demographic OAN for Epping Forest. The analysis we present focusses
on Epping Forest District, although we also consider the wider HMA where relevant.
ii)

4.3

Starting Point Estimate (Step 1, PPG ID2a-015)

The starting point estimate of OAN is required by PPG to be the most recent household
projections. At the time of the publication of ORS’ 2017 SHMA, the most recent projections
were the 2014-based Ministry for Housing, Communities, and Local Government (MHCLG)
household projections. These projections have now been superseded by 2016-based Office for
National Statistics (ONS) household projections (September 2018) as the most recent. Table
4.1 summarises the two projections for Epping Forest District and the wider HMA.
Table 4.1: MHCLG 2014-based and ONS 2016-based household projections

Local Authority
Epping Forest
East Herts
Harlow
Uttlesford
HMA

MHCLG 2014-based
household
projection 20112033

ONS 2016-based
household
projection 20112033

Difference
between 2014 and
2016 projections

(per annum)

(per annum)

(per annum)

14,374

9,843

-4,531

(653)

(447)

(-206)

17,243

15,292

-1,951

(784)

(695)

(-89)

7,653

5,008

-2,645

(348)

(228)

(-120)

11,427

10,070

-1,357

(519)

(458)

(-62)

50,697

40,213

-10,484

(2,304)

(1,828)

(-477)

Source: MHCLG and ONS
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4.4

As Table 4.1 summarises, the 2016-based ONS household projections project significantly lower
household growth than the previous 2014-based MHCLG series, equivalent to approximately
200 households per annum less in Epping Forest District, and 500 households per annum less
across the wider HMA.

4.5

Barton Willmore consider that the 2014-based MHCLG projections should take preference to
the 2016-based ONS projections following the Government’s recent technical consultation 12 in
respect of the 2018 NPPF’s Standard Method.

4.6

The credibility of ONS’ 2016-based household projections has been questioned by Government
as part of this consultation, in the context of the standard method for calculating housing need.
We acknowledge that Epping Forest’s housing need is not being assessed against the standard
method (due to the Plan being submitted for examination prior to 24 January 2019). However
Government’s recent decision to consult on reverting to MHCLG’s 2014-based projections for
the calculation of the standard method devalues the credibility of the 2016-based ONS
projections for a number of reasons, many of which are applicable to the OAN.

4.7

Although the Government’s consultation relates in part to the standard method calculation,
much of its reasoning concerns the ONS’ methodology in the latest 2016 projections, which
differs from the previous MHCLG method. It is therefore applicable to the OAN method
considered in this report and at the upcoming examination of the Epping Forest District Local
Plan.

4.8

A headline point in the Government’s consultation paper is how the 2016 ONS projections are
based on household formation trends between two Census points (2001 to 2011) rather than
five Census points under previous MHCLG projections (1971, 1981, 1991, 2001, and 2011).
This change under the 2016 projections is considered by Government to “focus it more acutely

on a period of low household formation where the English housing market was not supplying
enough homes.”
4.9

13

As Figure 4.1 (below) illustrates, the 2001-2011 period referred to by Government saw a rapid
worsening of housing affordability in Epping Forest, the lower quartile affordability ratio
increasing from 7.07 (2001) to 10.60 (2011); a 50% increase in only 10 years, and the median
ratio increasing from 7.17 to 10.41 (45% increase).

This made it rapidly more difficult for

younger people to form their own household, and formation rates amongst the younger age
groups therefore fell significantly.

12
13

Technical consultation on updates to national planning policy and guidance, MHCLG, October 2018
Paragraph 11, page 8, Technical consultation on updates to national planning policy and guidance, MHCLG, October 2018
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4.10

In this context the decision of ONS to look at trends over the much shorter 2001-2011 period
and project these trends forwards over the next 25 years compared is a considered to be a
serious weakness of the 2016-based projections and a self-fulfilling prophecy as the
Government have identified.

Figure 4.1: Household Formation Rate and Affordability Ratio change

4.11

Furthermore ONS themselves reported a significant 70% increase nationally in ‘concealed
families’ (a family living in a multi-family household in addition to the primary family, such as
a young couple living with parents) over the same 2001-2011 period, due partly to “housing

availability and cost in relation to employment and earnings.”

14

In Epping Forest the increase

was 51%; lower than the national average but remaining significant over a relatively short
period of 10 years. It should be noted how this measure only captures concealed families, and
not individuals who represent a concealed household.
4.12

In this context, use of trends gathered over this 10-year period would only perpetuate the
household formation problems experienced over the period and reflected in trends.

It is

Page 6, What does the 2011 Census tell us about concealed families living in multi-family households in England and
Wales?, 06 February 2014

14
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therefore Government’s view that the 2016-based ONS projections would not contribute to
their objectives for housing supply, something that BW concur with.
4.13

The Government’s consultation paper also refers to housing delivery, stating that housing
projections are constrained by housing supply, and that “If new, additional homes are not

supplied, then households cannot form as there would be nowhere for them to live. This means
that actual household growth cannot exceed the number of additional homes which are actually
supplied.” The technical consultation goes on to state that “The historic under-delivery of
housing means there is a case for public policy supporting delivery in excess of household
projections, even if those projections fall.” This is the case in respect of the 2016-based ONS
projections which project significantly lower growth in households than the 2014-based
projections.
4.14

Reference to Epping Forest District Council’s 2017/18 Annual Monitoring Report (AMR) and
Government’s Live Table 122 (net additional dwellings, by local authority district, England
2001-02 to 2017-18) shows that average delivery over the trend period captured by the 2016based projections (2011-2016) was 243 dwellings per annum. Over the period underpinning
the 2014-based MHCLG projections (2009-2014) delivery was only slightly higher at 276
dwellings per annum. Across the wider HMA delivery was 1,487 dpa and 1,374 dpa based
on the respective periods.

4.15

Both periods of delivery were significantly lower than the 2014 or the 2016-based household
projections (see Table 4.1 above) for Epping Forest and the HMA, and this low level of delivery
would only have served to perpetuate the household formation suppression issues identified
by Government and projected forward in both the 2014 and 2016 projections.

4.16

For these reasons, Barton Willmore concur with Government’s view that using the 2014-based
MHCLG projections as a starting point is more appropriate, although it is important to
emphasise that these projections also suffered from the trends affecting household formation
in younger age groups between 2001 and 2011 and remain a ‘starting point’ for the calculation
of the OAN. They may also be an underestimate due to a lack of delivery as set out above.

4.17

Table 4.1 illustrated that the starting point estimate of housing need for Epping Forest is 653
households per annum (2011-2033) as indicated by the 2014-based household projections.
However to reach a dwelling figure, vacancy rates need to be applied. Using the vacancy rates
applied by ORS in their 2015 SHMA (EB405), Table 4.2 therefore shows the starting point
estimate as a dwelling figure based on the 2014-based MHCLG household projections.
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Table 4.2: Starting point estimate of housing need (2011-2033)
Household growth
14,374

Epping Forest

17,243
7,653
11,427

4.18

17,760
(807)
7,898
(359)
11,964

4.7%

(519)
50,697

HMA

(683)

3.2%

(348)

Uttlesford

15,021

3.0%

(784)

Harlow

Dwelling growth

4.5%

(653)

East Herts

Vacant/second
homes adjustment

-

(2,304)

(544)
52,643
(2,393)

Based on the 2014-based MHCLG household projections, the starting point estimate for OAN in
Epping Forest District should be 15,021 dwellings, 2011-2033, an annual average of 683
dwellings. Across the HMA the figure is 52,643 dwellings, 2011-2033, an annual
average of 2,393 dwellings. The ORS 2017 SHMA records this figure as 52,728 across the
HMA, a marginal difference.

4.19

15

Notwithstanding this starting point, the ORS 2017 SHMA concludes on demographic-led OAN
being that set out in the 2016 SHMA, which shows need of 45,507 dwellings, 2011-2033 across
the HMA, of which 11,065 dwellings would be in Epping Forest. Both of these figures are based
on average migration over the 10-year 2005-2015 period rather than the 5-year period which
underpins the 2014-based MHCLG household projections (2009-2014).

We consider the

reasons for this alternative demographic-led figure below.
iii)
4.20

Alternative Population Projections (Step 2, PPG ID2a-016/017)

In line with the PPG HEDNA (ID2a-015), the ORS OAN evidence considered the official 2014based household projections in respect of their underlying trends in relation to household
formation and alternative migration trends in order to determine whether an adjustment was
required to the 2014-based household projections. We begin our review of the ORS approach
by considering the SHMA’s alternative migration trends, before going on to consider household
formation.

4.21

The series of documents addressing OAN (examination documents EB405, 406, and 407) for
the HMA concluded that a 10-year migration trend is more reliable than a 5-year trend. Barton
Willmore largely agree with this approach, as a 10-year trend is more likely to cover peaks and

15

Figure 2, page 15, EB407
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troughs owing to upturns and downturns in the economy. However the 2014-based projections
cover recessionary years (2009-2012) and years of recovery (2013-2014) and are therefore
considered to reflect similar upturns and downturns as a 10-year trend would.
4.22

Furthermore the official household projections should not be discounted in the context of PPG
(ID2a-017) which states how “the household projections produced by the Department for

Communities and Local Government are statistically robust and are based on nationally
consistent assumptions” . Furthermore the Standard Method introduced by the 2018 NPPF uses
the 2014-based MHCLG household projections as its baseline, with no adjustment for
alternative migration trends.

This decision by Government is considered to emphasise the

robust nature of the 2014-based projections.
4.23

The longer 10-year (2005-2015) period subsequently used by the 2016 ORS SHMA (EB406) for
the demographic-led OAN shows significantly lower net migration to the HMA (2,036 people
per annum) compared with the 2014-based household projections (2,848 people per annum). 16
Using this much lower level of net-migration across the HMA results in ORS determining the
lower demographic-led OAN set out in their 2016 report (EB406), i.e. 45,507 dwellings across
the HMA (2,068 dpa) and 11,065 dwellings in Epping Forest (503 dpa).

4.24

However in their 2017 SHMA Update (EB407), ORS also refer to the Greater London
Authority’s (GLA) ‘central trend’ projection, which shows overall net migration of 2,809
people per annum, a figure which aligns with the level of net migration to the HMA assumed
by the 2014-based household projection (2,848 people per annum as identified in the 2016
ORS SHMA).

4.25

In this context and following the Inspector’s conclusions in respect of the Further Alterations
to the London Plan (FALP) the 2017 ORS SHMA states that “although the household projections

from the SHMA interim update will still provide the basis for the household projection-based
estimate of housing need in the West Essex and East Hertfordshire HMA, i t i s s t i l l n e c e s s a r y
to take account of the GLA projections when considering the justification for any adjustment.”
4.26

In the context of the 2014-based household projections being underpinned by a very similar
level of net migration across the HMA as the GLA ‘central’ projection, this gives more weight
to considering the 2014-based MHCLG household projections we have identified above.

4.27

The ORS SHMA reports that the GLA central scenario results in growth of 47,248 households
across the HMA, 2011-2033 and 49,742 households once an adjustment for household

16

Figure 2, page 15, EB407
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formation suppression in the under 35 population is made. This translates to need of 51,700
dwellings, 2011-2033.
4.28

17

The ORS SHMA does not report what this would mean for Epping Forest. Barton Willmore have
therefore obtained the publicly available projections from the GLA, and these show growth of
12,216 households, 2011-2033, which equate to 12,766 dwellings once the SHMA’s
adjustment for vacant and second homes is applied. However this is before an adjustment is
made for household formation suppression, a factor that would increase this further. A similar
proportional increase for household formation suppression applied at HMA level (approximately
5.4%) would increase this figure to 13,455 dwellings (612 per annum).

4.29

This is significantly higher than ORS conclusion on demographic-led need (11,065 dwellings in
Epping Forest and 45,500 dwellings across the HMA 2011-2033) and aligns with the full OAN
ultimately determined by the 2017 ORS SHMA based on the demographic-led OAN determined
in the 2016 SHMA, plus adjustments for market signals, suppressed household formation, and
migration pressures.

4.30

Given ORS’ acceptance of the net-migration underpinning the GLA central scenario (2,809
people per annum across the HMA) it is considered the migration underpinning the 2014-based
MHCLG household projections (2,848 people per annum across the HMA) is broadly comparable
and the 2014-based household projections should be considered. As we have identified above
the 2014-based MHCLG projections would suggest demographic-led need of 15,021 dwellings,
2011-2033 in Epping Forest, and 52,643 across the HMA. However this is before an adjustment
is made for household formation suppression, a factor which we consider below.
iv)

4.31

Household Formation Assumptions (Step 2, PPG ID2a-015)

The PPG HEDNA provides guidance on how the Household Formation Rates (HFRs)
underpinning the conversion of population to households should be applied. Paragraph ID2a015 of the PPG identifies how HFRs published by MHCLG are underpinned by past trends alone.
They do not take account of government policy such as the NPPF and may have been
suppressed by under-supply and worsening affordability of housing, factors that have led to
an increase in concealed households (i.e. young couples living with parents).

4.32

The Housing White Paper acknowledges that home ownership among younger people has
declined sharply in recent years and identifies the difficulties being faced by the younger age
groups as follows, “Rising prices are particularly tough on younger people trying to get onto

17

Paragraph 3.18-3.20, EB407
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the housing ladder, or wanting to move into their first family home. Some young people have
no choice but to continue to live with their parents, friends or strangers to make ends meet.” 18
(our emphasis)
4.33

The 25-34-year age group is widely considered as the age group in which the housing crisis
has the most pronounced influence. This is acknowledged by the Housing White Paper which
comments that “As recently as the 1990s, a first-time buyer couple on a low-to-middle income

saving five per cent of their wages each month would have enough for an average-sized deposit
after just three years. Today it would take them 24 years. It’s no surprise that home ownership
among 25-to 34-year-olds has fallen from 59 per cent just over a decade ago to just 37 per
cent today. Without help from the “Bank of Mum and Dad”, many young people will struggle
to get on the housing ladder.”
4.34

19

(our emphasis)

Although the White Paper acknowledges the impact on 25-34-year olds, the impact is also felt
in the 35-44-year age group. This is borne out in the projected household formation rates of
the projection series that have been published post 2011 Census.

4.35

Three series of HFRs have been published since the 2011 Census, and we compare these rates
for Epping Forest in Figure 4.2 (below) with the 2008-based DCLG HFRs which were produced
prior to the 2011 Census and which projected a more positive level of household formation in
younger age groups.

4.36

Figure 4.2 illustrates how both the 2012 and 2014-based HFRs project a clear downward
trajectory in household formation for the 25-34 age group between 2001 and 2011, a pattern
which then levels out at this lower level from approximately 2015 onwards. This is in contrast
to the 2008-based HFRs which projected stable formation until approximately 2011, before an
increase in formation for this age group.

4.37

The difference between the HFRs for 35-44-year olds is less marked. Nonetheless, over the
projection period, both the 2012 and 2014-based HFRs project the rates to remain relatively
stable in the early period, whereas the 2008-based HFRs again projected a gradual increase
throughout.

4.38

As discussed above, the Housing White Paper acknowledges that household formation for
younger people has been suppressed nationally and therefore an adjustment needs to be made
to address this. The ORS SHMA does make an adjustment for suppressed household formation,
as set out in paragraph 3.8 of EB407. This adjustment ensures that household formation rates

18
19

Paragraph 4.3, page 58, Fixing our broken housing market, February 2017
Paragraphs 2-3, page 10, Fixing our broken housing market, February 2017
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for those under 35 do not fall lower than 2001 levels between 2011 and 2033.

This is a

welcome adjustment and is considered to capture the age group where suppression is most
keenly felt.
Figure 4.2: Household Formation Rate Comparison: Epping Forest
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v)
4.39

Conclusions on Demographic OAN

In summary our key conclusions in respect of demographic-led OAN are as follows:

•

The 2014-based MHCLG household projections should be preferred to the more recent
2016-based ONS household projections as the starting point estimate of OAN. This is
due to Government’s acknowledgement of the latter’s methodological weaknesses;

•

Although we consider the 2014-based MHCLG projections should be preferred, these
may also provide an underestimate of housing need at Epping Forest and HMA levels.
This is due to low delivery over the trend period used by the 2014-based projections, a
factor that will have constrained household growth further;

•

Although we agree that a 10-year net-migration trend period generally provides a more
representative period than a 5-year period (as used by the 2014-based household
projections), it is not considered that the 2014-based projections should be discounted;

•

The 2014-based projections are underpinned by trends between 2009 and 2014, a
period of economic recession and recovery, and are also used for the baseline of the
Government’s standard method. The PPG also identifies they are statistically robust;

•

ORS’ acceptance of the GLA central scenario (based on net-migration of 2,809 people
per annum across the HMA) is also considered to provide weight to the consideration
of the 2014-based MHCLG household projections (which are based on similar net
migration of 2,848 people per annum);

•

Barton Willmore consider the adjustment for household formation in the under 35 age
group is robust and captures the main age group suffering from the suppression;

•

ORS’ conclusion is for demographic-led OAN of 11,065 dwellings (502 per annum) in
Epping Forest, and 45,500 dwellings across the HMA (2,068 per annum);

•

However ORS’ acknowledge the Further Alterations to the London Plan (FALP)
Inspector’s conclusion that the GLA’s household projections would be a “material
consideration” for the preparation of Plans outside of London;

•

ORS therefore acknowledge the GLA’s ‘central’ scenario which shows demographic-led
OAN of 13,400 dwellings (Epping Forest) and 51,700 dwellings (HMA);
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•

The 2014-based MHCLG projections result in slightly higher demographic-led OAN than
the GLA ‘central’ scenario.

They show demographic-led need of 15,021 dwellings

(Epping Forest) and 52,643 dwellings (HMA);
4.40

In summary there is considered to be robust justification for a demographic-led OAN which
exceeds the ORS conclusion (12,573 dwellings 2011-2033) and is between 13,400 and 15,000
dwellings in Epping Forest, 2011-2033. Relevant adjustments for economic growth and market
signals now need to be considered in addition and we consider those adjustments in the
following sections of this report.
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5.0

THE APPROACH TO RECONCILING HOUSING NEED AND JOB GROWTH
IN THE COUNCIL’S EVIDENCE
i)

5.1

Introduction

In relation to future jobs growth, ORS identify the requirement of PPG to consider whether the
demographic-led OAN would provide enough workers to support future job growth expected in
the area.

The implication of the PPG being that if it doesn’t align homes with jobs, the

demographic-led projection of housing need should be adjusted upwards. 20
5.2

The test of whether ORS’ ‘demographic OAN’ is capable of supporting projected job growth
depends upon i) the figure of job growth used, and ii) the assumptions used to reconcile (or
link) job growth and the population projection underpinning the ‘demographic OAN’.
ii)

5.3

Job Growth Forecasts

ORS state that the demographic-led OAN they have determined (45,507 dwellings across the
HMA, and 11,065 dwellings in Epping Forest) will support the level of job growth forecast by
their evidence base. They contend therefore that no increase is necessary to accommodate
economic growth.

5.4

21

The level of job growth used for the purposes of OAN is drawn from the ‘Economic Evidence

to Support the Development of the OAHN for West Essex and East Herts’ prepared by Hardisty
Jones Associates (HJA) on behalf of the four HMA authorities.

However this evidence was

published in September 2015 and is now over three years old.
5.5

It is notable there is no updated job growth forecast evidence in the 2016 or 2017 ORS reports.

5.6

Notwithstanding this the HJA report uses the 2014 East of England Forecasting Model (EEFM)
for the baseline level of job growth. The HJA report states that the 2014 EEFM projects growth
of 1,590 jobs per annum across the HMA. 22 This is obtained from the ‘Total workplace employed

people’ (defined as ‘Total number of people employed in an area (that is, on a workplace
basis)’) category of the 2014 EEFM and shows growth of 395 jobs per annum for Epping
Forest.
5.7

However Barton Willmore have analysed the same data and note how the 2014 EEFM projects
higher HMA-wide growth of 1,685 jobs per annum, 2011-2031, in the ‘Total employment: jobs’

20
21
22

Paragraphs 1.23-1.25, page 7, EB407
Paragraphs 2.26 page 14, EB407
Paragraphs 5.22 page 12, EB409
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category (defined as the ‘total of employee jobs and self-employed jobs in an area’).

This

measure shows higher growth for Epping Forest of 484 jobs per annum. This is considered
to be the category which should be used for the purposes of OAN, with an adjustment for
‘double jobbing’ applied. We discuss double jobbing below.
5.8

Notwithstanding this, the HJA report provides an uplift to the 2014 EEFM figures to account
for growth related to Stansted Airport, increasing the baseline growth from 1,590 jobs per
annum to 1,895 jobs per annum across the HMA.

23

For Epping Forest the maximum level of

job growth reported in the HJA report is 455 jobs per annum; below the figure we have
calculated from our review of the 2014 EEFM.
5.9

The HJA report only considers this single source of job growth forecast.

However it is

accepted good practice to consider a range of forecasts. Economic forecasts can be volatile,
and in this context, we recommend that consideration is given to more than a single forecast
and ideally the three main independent forecasting houses (Experian, Oxford Economics and
Cambridge Econometrics), with a triangulated average taken and used for the OAN.
5.10

This is an approach which has been supported at Local Plan Examinations, most notably in the
case of South Worcestershire. 24

5.11

To highlight this volatility, Barton Willmore have obtained the most recent Oxford Economics
(OE) job growth forecast (October 2018) and calculated the level of job growth for the HMA
and Epping Forest.

Over the period assessed by the ORS SHMA (2011-2033), the OE data

forecasts HMA-wide job growth of 2,900 jobs per annum.

This significantly exceeds the

HMA-wide job growth considered by ORS (1,895 jobs per annum). For Epping Forest the OE
forecast shows 581 jobs per annum, again significantly higher than the figure used for the
purposes of the OAN (maximum of 455 jobs per annum).
5.12

Revised demographic modelling would therefore have the potential to show significantly higher
economic-led OAN than the ORS evidence on which the Council’s OAN is based.
iii)

5.13

Past Trends Job Growth

PPG (ID2a-018) states that historical rates of job growth should also be considered alongside
job growth forecasts. We have therefore considered the levels of job growth recorded by the
2014 EEFM, which records job levels back to 1991.

Figure 7.5, page 21, EB407
Stage 1 of the Examination of the South Worcestershire Development Plan, Inspector’s further interim conclusions, March
2014, paragraph 11, page 3.

23
24
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5.14

In assessing the number of jobs based on past trends, it is important to ensure that a
representative period is used, and there is no bias in the data. The period over which past
trends are calculated is very sensitive to small changes in the number of years for which the
analysis is undertaken. For example the number of jobs may increase or decrease more
dramatically over a single year rather than a longer period due to the onset or exit from
recession.

5.15

Barton Willmore’s approach is therefore to consider two periods known as ‘peak to peak’ and
‘trough to trough’. This is considered to provide the most realistic and representative periods
to assess past trends job growth, considering a business cycle from peak to peak and trough
to trough.

5.16

The job growth between 1991 and 2014 recorded by the 2014 EEFM is illustrated in Figure 5.1
below to highlight the peaks and troughs of job growth brought about by economic cycles in
Epping Forest. Figure 2.2 illustrates the same period for the HMA.

Figure 5.1: Historic Job Growth recorded by the 2014 EEFM – Epping Forest District

5.17

As Figure 5.1 illustrates, there have been clear peaks and troughs evident since EEFM records
began in 1991. This is normal, however, to make a reasonable calculation of historic growth
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in jobs, the difference between ‘peak to peak’ and ‘trough to trough’ needs to be addressed.
For example, if we were to calculate from the peak in 2005 to the trough in 1993, an
overestimate of job growth would be made. In contrast, the trough in 2011 to the peak in
1999 would result in an under-estimate.
5.18

We have therefore considered the ‘peak to peak’ period in Epping Forest to be between 1999
and 2009. This shows job growth of 10,215 in Epping Forest over a 10-year period; annual
growth of over 1,000 jobs per annum.

5.19

In contrast, we have identified the 1993-2013 period as representing a long-term ‘trough to
trough’ period. The change over this period was 19,995 jobs, again equating to approximately
1,000 jobs per annum.

5.20

Figure 5.2 provides the same data for the HMA determined by ORS.

Figure 5.2: Historic Job Growth recorded by the 2014 EEFM – HMA

5.21

For the HMA, a reasonable ‘peak to peak’ period is considered to be 1995-2014. This is a 19year period and considered to be representative of historic growth over several period of
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economic buoyancy and decline. This period shows 181,900 jobs in 1995, rising to 223,200
jobs in 2014. This is a difference of 41,300 jobs and an annual average of 2,170 jobs per
annum.
5.22

A reasonable ‘trough to trough’ period is considered to be 1993-2013. This shows 173,100
jobs in 1993, rising to 216,600 jobs in 2014. This is a difference of 43,500 jobs and an annual
average of 2,175 jobs per annum.

5.23

The conclusion that can be drawn is that historic rates of job growth suggest the assumptions
made by the 2014 EEFM and the ORS SHMA in respect of the job growth considered for the
purposes of OAN should be higher.

5.24

For Epping Forest, past trends suggest job growth of approximately 1,000 jobs per annum, in
contrast to the maximum 455 jobs per annum considered in the HJA report. Across the HMA,
the assumption of 1,895 jobs per annum for OAN contrasts with the 2,175 jobs per annum
suggested by the 2014 EEFM.
iv)

5.25

Translating job growth into housing need

The EEFM is a fully integrated model providing job-led housing need. However in doing so,
the EEFM makes a number of assumptions.

With regards to labour demand, the EEFM makes

assumptions in respect of double-jobbing and commuting to turn workplace jobs into a
requirement for resident workers. With regards to labour supply, the EEFM makes assumptions
on the future resident population and economic activity (to translate people into labour supply).
Unemployment is an output from the model calculated to balance labour supply and demand.
The resulting population is translated into housing demand.
5.26

It is therefore important for us to give consideration to the assumptions applied in the 2015
ORS SHMA and whether they have been drawn from the EEFM or alternative sources.

Double-jobbing
5.27

The ORS SHMA 2015 appears to confirm that the level of double-jobbing (people that have
more than one job) is drawn from the 2014 EEFM 25. Although the 2014 EEFM projects growth
of 9,678 jobs in Epping Forest over the period 2011-2031 (equivalent to 484 jobs per annum),
the number of workers required to fill these jobs is presented as 7,901 (395 people per annum).
This implies that 1,777 of the jobs (18%) will be fulfilled by ‘double-jobbing’.

25

Paragraph 5.39, page 88, EB405
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5.28

This level of double jobbing compares with the ONS’ ‘Reconciliation of estimates of jobs data’
(June 2018) which shows a 2.5% UK average. This data is recorded every quarter by ONS,
and it should be noted how the highest average since March 2012 has been 3.5%. Application
of this average would increase the number of workers required to fill the 9,678 jobs to 9,339
workers, a significant increase from the EEFM’s 7,901 workers. This would in turn increase the
OAN.

5.29

The EEFM’s reliance on significant levels of double-jobbing could potentially underestimate the
number of workers required to meet the projected job growth and in turn underestimate the
OAN required to support the forecast job growth.

Com m uting
5.30

The 2014 EEFM also assumes a change in commuting flows over the period 2011-2031. We do
not support the approach of adjusting commuting assumptions because adjusting commuting
assumptions has implications for other local authorities affected by it.

This is a point PBA

make themselves in the Technical Advice Note they have produced for the Planning Advisory
Service (PAS). 26
5.31

For Epping Forest, the EEFM 2016 assumes an increase in net out-commuting from Epping
Forest over the 2011-2031 period.

5.32

Our view is that commuting assumption should not be changed over the projection period as
it is impossible to guess whether commuting will increase or decrease.

On this basis, we

recommend sensitivity testing of holding the commuting rate constant over the period 20112033.

Ec o n o m i c a c t i v i t y
5.33

Economic activity rates are an important consideration in determining the number of people
(by age group) that will be needed to support job growth. The 2015 ORS SHMA explains that
the Office for Budget Responsibility (OBR) is used to obtain economic activity rates. Barton
Willmore agree with this approach and do not suggest an alternative source should be used.
v)

5.34

Summary and Conclusions

The key points from this section of our review are as follows:

26
PBA, on behalf of the Planning Advisory Service, Objectively Assessed Need and Housing Targets – Technical Advice Note,
second edition, July 2015, paragraph 8.16, page 36
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•

The 2017 ORS SHMA concludes that economic growth across the HMA would not require
an increase to the demographic-led OAN they have determined;

•

However the evidence on which this conclusion is based is dated September 2015.

An

update to this evidence is considered to be required to determine whether ORS’ conclusion
remains robust;
•

The Council’s evidence used the 2014 East of England Forecasting Model (EEFM) to obtain
the job growth forecast used for the purposes of OAN. However economic forecasts can
vary between economic forecasting houses.

Therefore, to avoid any volatility, Barton

Willmore would recommend that consideration is given to economic forecasts from the
three main independent forecasting houses (Experian, Oxford Economics and Cambridge
Econometrics) and a triangulated average taken. This is an approach which is considered
more robust and has been supported by Local Plan Inspectors 27 and section 78 appeal
Inspectors. 28
•

Notwithstanding this, ORS report the 2014 EEFM as showing growth of 1,590 (HMA) and
395 (Epping Forest) jobs per annum.

However ORS used the ‘Total workplace

employed people’ category of the 2014 EEFM rather than the ‘Total employment:jobs’
measure which shows 1,685 (HMA) and 484 (Epping Forest) jobs per annum;
•

ORS’ approach therefore assumes double jobbing of 18% in Epping Forest and 6% across
the HMA. Double jobbing of 18% is considered a very high assumption in the context of
ONS quarterly data which shows average double jobbing of a maximum 3.5% across the
country since 2012;

•

Barton Willmore have obtained the most recent (October 2018) Oxford Economics job
growth forecasts for the HMA and Epping Forest. These show growth of 2,900 (HMA)
and 581 (Epping Forest) jobs per annum, 2011-2033.

OAN based on these figures

would significantly increase the figures determined by the ORS evidence base;
•

Paragraph ID2a-018 of the 2014 PPG also states how past trend job growth should be
considered when considering OAN. Barton Willmore’s analysis of historic job levels (using
the same 2014 EEFM as ORS) shows that an assumption of circa 1,000 jobs per annum
between 1991 and 2014 in Epping Forest is a reasonable assumption to make. Across the
HMA this analysis shows circa 2,175 jobs per annum;

Stage 1 of the Examination of the South Worcestershire Development Plan, Inspector’s further interim conclusions, March
2014, paragraph 11, page 3.
28
Paragraph 32, page 6, APP/X0360/W/15/3097721
27
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•

Barton Willmore agree with ORS use of the Office for Budget Responsibility (OBR) economic
activity rate projections used by ORS. However it appears that the commuting rate used
by ORS fluctuates.

Barton Willmore consider a stable commuting ratio based on 2011

Census data should be used, as changes in commuting patterns are difficult to predict and
have the potential to over or underestimate the OAN.
5.35

If amendments to the economic-led OAN are applied to take into account the above, the
economic-led OAN for Epping Forest and the HMA is likely to increase from the figure identified
in the ORS evidence base.
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6.0

THE APPROACH TO MARKET SIGNALS TAKEN IN THE COUNCIL’S
EVIDENCE
i)

6.1

Introduction

The 2014 PPG lists six market signals to be analysed (ID2a-019/020) as part of the OAN, and
Chapter 5 (paragraph 5.45 to 5.77) of the 2015 ORS SHMA (EB405) sets out analysis of these
signals. However the 2016 and 2017 SHMA reports provide updates to how the market signals
adjustment should be applied.

We consider the chronology of the evidence base and ORS’

rationale for the changes in their approach to applying a market signals adjustment in this
section of our report, alongside Planning Inspectorate decisions in respect of market signals
uplifts, and alternative methods of determining market signals uplifts.
ii)
6.2

ORS SHMAs (2015-2017)

The PPG states how market signals analysis should be undertaken on the basis of a comparison
with similar demographic/economic areas, and in this context the 2015 ORS SHMA compares
the HMA with other geographic areas which surround Greater London.

This analysis is

considered to be reasonable.
2015 SHMA
6.3

Having undertaken this analysis the 2015 ORS SHMA concludes by considering that the
demographic starting point set out in the 2015 SHMA should be increased by 20%. 29 This is
based on the market signals evidence provided by ORS in the 2015 SHMA (EB405) and
comparisons with indicators in South West Essex, Stevenage (with North Herts), Crawley (with
Horsham, Mid Sussex, Mole Valley, Reigate & Banstead, and Tandridge), Greater London, and
England. This comparison is considered appropriate by BW.

6.4

Notwithstanding this comparison, the 20% adjustment is made in comparison with the 10%
adjustment that was applied by the Inspector examining the Eastleigh Local Plan (February
2015).

30

The 2017 SHMA (EB407) updates this comparison following the publication of several

Local Plan Inspector reports between EB405 and EB407 and considers that “an increase of 20%

in response to market signals would also be consistent with other HMAs experiencing
considerable housing market pressures.”

29
30
31

31

Paragraph 5.75, EB405
Page 98, EB405
Paragraph 3.22, page 20, EB407
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6.5

At the time of the 2015 ORS SHMA this 20% adjustment increased the demographic-led OAN
determined by ORS from 9,418 dwellings, 2011-2033 to 11,300 dwellings, 2011-2033 in Epping
Forest; and 38,382 dwellings, 2011-2033, to 46,058 dwellings, 2011-2033 across the HMA.

6.6

However it is important to note how the 2015 SHMA determined that a 10-year migration trend
between 2001 and 2011 should have been preferred to the official MHCLG household
projections, the most recent of which were the 2012-based series at the time of the 2015 ORS
SHMA.

6.7

This decision had the effect of reducing the demographic-led starting OAN in Epping Forest
from approximately 15,000 dwellings, 2011-2033, under the PPG’s ‘starting point estimate’ (the
MHCLG household projection), to 9,418 dwellings as identified above. A 20% increase to this
amended figure resulted in OAN of 11,300 dwellings as opposed to a 20% uplift to the official
MHCLG household projection which would have led to OAN of 18,000 dwellings, 2011-2031.

6.8

Across the HMA the 2012-based household projection (51,200 dwellings 2011-2033) was
reduced to 38,382 dwellings 2011-2033, to which a 20% increase resulted in the 46,058
dwellings figure set out above.

A 20% increase to the 2012-based projection would have

resulted in OAN of 61,440 dwellings 2011-2033.
6.9

Barton Willmore wholly disagree with the 2015 SHMA’s use of the 2001-2011 period to
determine demographic-led OAN. This period showed average net migration of 323 people per
annum in Epping Forest, significantly lower than the 5-year period which underpinned the
2012-based household projections (437 people per annum, 2009-2014), and the 10-year trend
that would have been most recent at the time the 2015 ORS SHMA (521 people per annum,
2004-2014).

6.10

Across the HMA the 2001-2011 period showed average net migration of 1,430 people 20012011, as opposed to 2,383 people per annum (2004-2014) and 2,570 people (2009-2014).

6.11

The approach of the ORS SHMA therefore had the effect of constraining the OAN determined
by the 2015 ORS SHMA as can be seen from the OAN that would have resulted from applying
the 20% uplift to the 2012-based MHCLG projection.
2016 SHMA

6.12

The 2016 SHMA (EB406) updated the 2015 SHMA following the publication of new 2014-based
MHCLG household projections which we have identified in the demographic section of this
report.
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6.13

The 2014-based MHCLG household projection showed a very similar projection in Epping Forest
of 14,374 households (2011-2033), equating to 15,000 dwellings 2011-2033, the same as the
previous 2012-based projection.

Across the HMA the figure rose marginally to 50,697

households across the HMA (2011-2033), equating to 52,600 dwellings.
6.14

However, again the ORS approach was to reduce the official MHCLG household projection for
a 10-year net migration trend. This time the 10-year period used was the most recent period
available (2005-2015). This had the effect of reducing the starting point estimate in Epping
Forest from approximately 15,000 dwellings, 2011-2033, to 11,065 dwellings, 2011-2033. The
resulting 20% increase for market signals pressure resulted in an OAN of 13,278 dwellings.
However if this had been applied to the MHCLG projection (15,000 dwellings) this would have
again resulted in need for 18,000 dwellings in Epping Forest.

6.15

Across the HMA the same process reduced the MHCLG projection from 52,600 dwellings to
45,507 dwellings. A 20% increase for market signals pressure resulted in an OAN of 54,608
dwellings as reported by ORS 32, whereas a 20% increase to the MHCLG projection would have
led to OAN of 63,120 dwellings, 2011-2033.

6.16

As we have identified in the demographic section of this report, ORS give weight to the Greater
London Authority’s ‘central’ projection scenario. This shows very similar net migration (2,809
people per annum) to the HMA as the 2014-based MHCLG household projections (2,848 people
per annum).

It is therefore surprising that ORS determine that the MHCLG 2014-based

household projection should not be used for the demographic-led OAN and a scenario based
on much lower net-migration across the HMA (2,036 people per annum) should be used instead.
2017 SHMA
6.17

The most recent 2017 SHMA amends the market signals uplift. The demographic projection
included in the 2016 SHMA remains the same, however ORS now determine that the 20%
increase for market signals pressure across the HMA should be reduced to 14%.

6.18

This has the effect of reducing the OAN from 13,278 dwellings in Epping Forest, 2011-2033, to
12,573 dwellings once adjustment is made for suppressed household formation rates. Across
the HMA the same process results in a reduction from 54,608 dwellings, 2011-2033, to 51,710
dwellings.

6.19

The justification for this decrease is not considered to be robust, and is set out in the 2017
SHMA as follows:

32

Figure 7, page 8, EB406
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“Evidently, the housing market signals demonstrate continued
affordability pressures in the HMA and there may be argument to
maintain the 20% uplift previously proposed by the original SHMA in
the context of the approach taken in similar areas. Nevertheless, if
this approach was to be adopted and a “going rate” of 20% applied,
then such an increase would represent an additional 9,100 dwellings,
and such an increase is difficult to justify in the context of the
implications for net migration and average household sizes.
Therefore, the resulting overall housing need of around 54,600
dwellings would have to be considered as the upper end of any range.
Based on a detailed review of the evidence, we have concluded that
an uplift of 6,200 dwellings is the most appropriate increase for West
Essex and East Hertfordshire HMA, and this yields an overall housing
need of 51,700 dwellings over the 22-year period 2011-2033.” 33
6.20

This supposed ‘detailed review of the evidence base’ is unclear in the 2017 SHMA, other than
the level of net migration resulting from the OAN would align with the level suggested by the
GLA’s ‘central’ trend projection.

6.21

This is not considered to represent adequate reasoning for reducing the market signals uplift,
which the ORS SHMA appears to accept in part by commenting “the housing market signals

demonstrate continued affordability pressures in the HMA and there may be argument to
maintain the 20% uplift previously proposed by the original SHMA in the context of the
approach taken in similar areas.”
6.22

In this context it is considered important to understand the differences across the HMA by local
authority. We have therefore set out the median and lower quartile affordability ratios by local
authority in Table 6.1 below:
Table 6.1: Latest affordability ratios in the HMA
Lower
Quartile
ratio

Median
ratio

Epping Forest

16.08

14.49

East Herts

14.01

12.97

Harlow

10.81

9.06

Uttlesford

14.75

13.37

Local Authority

Source: Office for National Statistics

6.23

As Table 6.1 shows, Epping Forest is clearly the most unaffordable District within the HMA.
There are quite significant differences between the authorities of the HMA, with Epping Forest’s
lower

and

median

ratios

being

33%

and

37%

higher

than

Harlow’s

respectively.

Notwithstanding that the 2017 ORS SHMA reduces the 20% increase across the HMA to 14%,
33

Paragraphs 3.24-3.25, page 21, EB406
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in the context of Table 6.2 a ‘blanket’ market signals uplift across the four authorities is not
considered appropriate.
6.24

In addition to the differences between the authorities of the HMA, the 2017 SHMA identifies
how a 20% uplift for market signals pressure was applied in Mid Sussex. However it is important
to note how affordability pressure in Mid Sussex is lower than in Epping Forest. The median
affordability ratio shows a value of 14.49 in Epping Forest in 2017, which compares with
12.69 in Mid Sussex. Epping Forest is the 6 th least affordable local authority in England, outside
of Greater London. Mid Sussex is the 22 nd least affordable. The HMA average is equal to Mid
Sussex, with an average ratio of 12.47.

6.25

This is only emphasised further by the lower quartile affordability ratio which shows a
value of 16.08 in 2017 for Epping Forest.

For this measure, Epping Forest is the 3 rd least

affordable District in England outside of Greater London. This represents a 206% increase in
20 years (from a ratio of 5.26 in 1997). Mid Sussex is the 24 th least expensive outside of London
in 2017, with a ratio of 13.82. The HMA average (13.91) again sits in alignment with the Mid
Sussex figure.
6.26

The more recent Waverley Local Plan Examination Report (February 2018) post-dates the Mid
Sussex Examination Report, and in this case the Inspector set a market signals uplift of 25%.
Waverley has the same median affordability ratio in 2017 as Epping Forest, whereas the lower
quartile ratio is lower than Epping Forest at 14.71.

6.27

Epping Forest is therefore a less affordable place to live than Waverley, and a 25% increase
for market signals is considered to be justified in the context of these Local Plan Inspectorate
decisions.

6.28

Table 6.2 outlines how this would affect the demographic-led OAN figures set out in the ORS
SHMA.
Table 6.2: OAN for Epping Forest and the HMA based on a 25% uplift, 2011-2033

6.29

Demographic
OAN

Market
Signals uplift

Market
signals OAN

2017 ORS SHMA – Epping Forest

11,065

25%

13,830

2014-based MHCLG – Epping Forest

15,020

25%

18,780

For reasons already outlined in this report, Barton Willmore consider there is justification for
a demographic-led OAN starting point which reflects the 2014-based MHCLG household
projection. Notwithstanding this position a market signals uplift of 25% is considered to be
justified in Epping Forest, and this would result in a range of between 13,830 and 18,780
dwellings, 2011-2033, based on the ORS or the Barton Willmore starting point estimate. This
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would exceed the conclusion of the 2017 ORS SHMA for Epping Forest (12,573 dwellings, 20112033).
iii)

Alternative Approaches to Addressing Market Signals

S t a n d a r d M e t h o d ( N P P F, 2 0 1 8 )
6.30

As we have outlined earlier in this report, the standard method is now adopted for the purposes
of planning applications and appeals. It will come into force for the purposes of plan-making
on 24 January 2019.

6.31

The key element of the standard method calculation relates to the median affordability ratio,
which we have summarised above for Epping Forest and the HMA. The higher the ratio, the
higher the uplift to address affordability constraints.

The standard method shows a

requirement for a 66% uplift to address affordability constraints in Epping Forest.
6.32

If we were to apply a 66% uplift to ORS’ conclusion of demographic-led need, and the MHCLG
household projection, the OAN range would be between 18,368 and 24,900 dwellings, 20112033. This does not reflect the standard method calculation for Epping Forest, as we are only
utilising this method for addressing market signals. Notwithstanding this the standard method
calculation for Epping Forest is 20,768 dwellings, 2011-2033.

National Housing & P lanning Advice Unit (N HP AU)
6.33

The NHPAU was founded by Government as direct response to the recommendations of the
Barker Review and in October 2007 published ‘Developing a target range for the supply of new

homes across England’ 34. This flowed from analytical modelling on the impact of the
Government’s housing supply target for housing affordability prospects over the medium and
long-term. The report concluded that a supply range from 240,000 dpa (Government’s annual
target at that point) to 280,000 dpa should be tested (Table 18), going on to identify (para
4.68):
“NHPAU believes that there is a realistic possibility of stabilising
the affordability of market housing over the long-term if a supply
target for 270,000 net additions to stock, in the right place and of
the right type can be adopted through the planning system for
delivery before or by 2016.”

Developing a target range for the supply of new homes across England’ (October 2007), NHPAU http://webarchive.nationalarchives.gov.uk/20120919132719/http://www.communities.gov.uk/documents/housing/pdf/5239
84.pdf

34
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6.34

The target of 270,000 per annum would equate to a 24% increase above the baseline 2014based DCLG household projection for England (circa 218,000 dwellings per annum, 2014-2039).
Applied to the starting point MHCLG projection in Epping Forest this would result in OAN of
18,600 dwellings, 2011-2033.

6.35

Crucially, the NHPAU concluded that if stabilising affordability in each region is the goal, then
the most efficient way to achieve that is to proportionately increase supply in the areas where
affordability is most severe. Thus, it focussed 80% of its uplifts (over the then RSS targets)
across the South East, the South West and the East of England.

R edfern R eview (N ovem ber 201 6)
6.36

The Redfern Review 35 was an independent review of the causes of falling home ownership, and
associated housing market challenges. Published in November 2016, it was informed by a
housing market model and built by Oxford Economics which looked at the impacts of different
supply assumptions on prices and home ownership. The review ultimately concludes (paragraph
33):
“…looking forward, if the number of households in the UK were
to grow at around 200,000 per year, new supply of 300,000
dwellings per year over a decade would be expected to cut house
price inflation by around 5 percentage points (0.5 percentage
points a year)… In other words boosting housing supply will have
a material impact on house prices, but only if sustained over a
long period.”

6.37

The accompanying report by Oxford Economics 36 identifies that “To put downward pressure on

prices new supply would need to outstrip underlying household formation” . It actually models
a boost in housing supply of 100,000 above their baseline forecast of 210,000 dwellings per
annum, concluding that 310,000 dwellings per annum “helps to keep prices in check” up to
2026, albeit still rising marginally.
6.38

Although no corresponding analysis is presented on the affordability ratio (i.e. accounting for
changes in income over that period), the adoption of 310,000 dwellings per annum as a figure
to keep prices in check would represent a 44.2% uplift over the demographic baseline
suggested by the 2014-based projections (215,000 dwellings). A lower percentage would be
sufficient to hold affordability constant if household incomes increased in a corresponding
manner.

35
The Redfern Review into the decline of home ownership’ (16 November 2016) - http://www.redfernreview.org/wpcontent/uploads/2016/01/TW082_RR_online_PDF.pdf
36
‘Forecasting
UK
house
prices
and
home
ownership’
(November
2016)
Oxford
Economics
http://www.redfernreview.org/wp-content/uploads/2016/11/20161114-Redfern-Review-modelling-paper.pdf
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6.39

In Epping Forest, a 44.2% increase to the 2014-based household projection (15,000 dwellings,
2011-2033) would lead to a requirement for 21,630 dwellings, 2011-2033.
iv)

6.40

Conclusions on Market Signals

Epping Forest District is clearly one of the most unaffordable local authority areas to live in
the country, particularly if Greater London authorities are excluded. However Epping Forest is
also less affordable than a number of these Greater London authorities. The key conclusions
from this section of the report are as follows:
•

ORS concluded a 20% uplift to demographic-led OAN was required across the HMA
(including Epping Forest) in their 2015 and 2016 SHMA reports;

•

In their 2017 SHMA, ORS reduced this down to a 14% uplift across the HMA. This is
not considered to be justified, and is a further constraining factor on the OAN;

•

Epping Forest is the most unaffordable local authority in the HMA;

•

Epping Forest is 3 rd least affordable District in the country outside of Greater London
based on the lower quartile affordability ratio, and 6 th least affordable based on the
median affordability ratio;

•

A blanket market signals adjustment across the HMA is not considered appropriate in
the context of the acute affordability problems in Epping Forest District;

•

Consideration of market signals adjustments made in other local authorities suggests a
20% uplift should be the very minimum applied in Epping Forest; and that at least 25%
would be more appropriate;

•

A 25% uplift to the demographic-led OAN determined by the 2016 ORS SHMA would
result in market signals led OAN of 13,830 dwellings 2011-2033; the same uplift to the
2014-based MHCLG household projection would require 18,780 dwellings, 2011-2033;

•

The Standard Method introduced by the 2018 NPPF would require a 66% increase to
the 2014-based MHCLG household projection in Epping Forest;

•

Based on a range of alternative academic led approaches to determining the market
signals uplift, market signals led OAN in Epping Forest should be between 18,300 and
24,900 dwellings 2011-2033 (between 830 and 1,130 dwellings per annum).
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6.41

In summary, a market signals uplift of at least 25% is considered to be required in Epping
Forest District.
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7.0

GREATER LONDON’S HOUSING NEED AND THE ROLE OF THE WIDER
SOUTH EAST
i)

7.1

Introduction

The Draft New London Plan was published in August 2018 and is due to be examined in early
2019. In the context of Epping Forest District (EFD) sharing administrative boundaries with
the London Boroughs of Enfield, Waltham Forest, Redbridge, and Havering, and policies in the
Draft New London Plan which identify the role of the Wider South East (WSE) in delivering
strategic growth in London, analysis of EFD’s role in respect of Greater London is essential.
We provide this analysis in this section in the absence of analysis in the Council’s OAN reports.
ii) Draft New London Plan and PPG

7.2

As we have identified above, the HMA determined by ORS is justified for the purposes of a

l o c a l HMA. However EFD clearly falls within the London Strategic HMA as ORS themselves
acknowledge in EB405.

37

Indeed in respect of EFD, ORS conclude “There are clearly some

parts of Ep p i n g F o r e s t and Uttlesford where the l a r g e s t f l o w s are to Greater London.” (our
emphasis) 38 This is emphasised in Table 3.1 of this report which shows how EFD’s top four
commuting flows are to London Boroughs (Westminster, Redbridge, Tower Hamlets, and
Waltham Forest) and eight of the top 10 are to London Boroughs.
7.3

Furthermore policies SD2 ‘Collaboration in the Wider South East’ and SD3 ‘Growth locations in

the Wider South East and beyond’ of the Draft New London Plan identify the role that the Wider
South East (WSE) has in finding solutions such as barriers to housing.
7.4

Policy SD3 states how “the Mayor is interested in working with willing partners b e y o n d London

to explore if there is potential to accommodate more growth in sustainable locations outside
the capital.”

39

In this context it should also be noted how the 2014 PPG (ID2a-07) states that

“cooperation between the Mayor, boroughs and local planning authorities b o r d e r i n g L o n d o n
will be vital to ensure that important strategic issues, such as housing delivery and economic
growth, are planned effectively.” EFD borders London and should have regard to this section
of PPG.

Paragraph 2.71, page 31, EB405
Paragraph 2.32, page 18, EB405
39
Paragraphs 2.3.1 to 2.3.8a, Policy SD3 Growth locations in the Wider South East and beyond, Draft New London Plan
showing Minor Suggested Changes, 13 August 2018
37
38
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7.5

Figure 2.13 of the Draft New London Plan identifies those authorities with the greatest
commuting flows to London (reproduced as Figure 7.1 below). EFD is clearly shown in the
category with most commuting flows into London.
Figure 7.1: Spatial Distribution of Commuting to London

Source: Figure 2.13 - Spatial Distribution of Commuting to London, Policy SD2, Draft New London Plan, August 2018
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iii) Barton Willmore’s migration analysis
7.6

Figure 7.2 (below) shows local authorities in the South East and East of England regions,
shaded according the percentage of their total in-migration that originates from Greater London
– based upon ONS, 2011-2016 internal migration flow data. This highlights those areas which
are under the most significant pressure from those choosing to migrate out of London. Please
note that the percentages reported exclude international migration and those moving within
the local authority boundary.

7.7

Perhaps unsurprisingly, Greater London’s most significant effect is on its immediate neighbours
such as Epping Forest District, which is shown to have over 50% of its in-migration coming
from London. However, the effects are also beginning to be seen further afield in places such
as Hastings (24%), Thanet (29%) and Tendring (27%), alongside long-standing out-migration
hotspot Brighton and Hove (27%).

7.8

Figure 7.3 shows those authorities which experienced the most significant growth in inmigration numbers from Greater London between 2011 and 2016 (according to ONS).

7.9

Among the most significant growth locations are Basildon (54%), Colchester (48%), Stevenage
(45%), Peterborough (43%) and Aylesbury Vale (41%). The only Local Authority immediately
adjoining Greater London that has experienced in-migration growth from Greater London of
more than 30% is Slough (32%) albeit many of these authorities experience significant net
migration from London already. Epping Forest is a primary case of this as we have identified
above.
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Figure 7.2: Percent of Total In-Migration Originating from Greater London

Source: Barton Willmore/ ONS
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Figure 7.3: Increase in in-migrants from Greater London 2011 - 2016

Source: Barton Willmore/ ONS

7.10

It is highly likely that affordability and availability of suitable housing is driving this change;
for example, the average value per square foot for a detached property in Brentwood
(according to Zoopla, February 2018) is £480, whereas in Colchester the value is just £312 per
square foot (both benefitting from direct rail links to London Liverpool Street).

As a

consequence, out-migrants are increasingly looking further afield in order to find the property
and lifestyle they seek at a price they are able to afford.
7.11

Without sufficient growth in the supply of housing to accommodate London out-migrants,
however, it is likely that there will be an inflationary effect on local house prices, which in turn
will disproportionately affect those working locally (given that earnings are typically higher in
Greater London) resulting in further out-migration – a ripple effect.
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7.12

Figure 7.4 (below) shows the difference between Residence-based and Workplace-based
affordability ratios for those LAs which were found to have more than 40% of their in-migrants
originating in Greater London.

A higher ratio indicates that an area is less affordable (i.e.

buying the average home will require a greater multiple of the average salary).
Figure 7.4: Relative Comparison of Residence and Workplace Based Affordability Ratios

7.13

In all but three of these authorities, the workplace-based ratio exceeds the residence-based
ratio, driven by those migrating out of London but retaining more highly paid jobs.

For

example, in Epping Forest, where 61% of in-migration originates in the capital, the average
property would cost 11.5 times the annual income of the average (employed) working resident.
To buy this same property, someone earning the average salary for jobs in the area would
need to spend 13.8 times their annual income – a difference of 2.3.
7.14

As suggested above, this disparity between high-earning commuters and lower-paid local
workers can create a ripple effect, as the incumbent population is priced out of the area by
London-commuting in-migrants and is forced to migrate to more affordable locations in order
to buy a home, prompting the displacement effect referred to by East of England Government
Association Research undertaken by the London School of Economics 40, as a result of
constrained housing supply.

Review of Research on Migration Influences and Implications for Population Dynamics in the Wider South East, Report to
the East of England Local Government Association, London School of Economics, December 2017

40
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7.15

Figure 7.5 below shows the pattern of onward migration from the 15 local authorities
highlighted in Figure 7.1 (i.e. those with >40% of their in-migrants originating in Greater
London). This is expressed in terms of net migration and is based on ONS data from 2016.
Figure 7.4: Onward Migration from Selected Local Authorities

7.16

The darker shaded areas have the strongest net out-flows from the 15 selected authorities.
The top five local authorities for onward migration are: East Hertfordshire (received a net 990
people from the fifteen authorities – mostly from Broxbourne and Epping Forest), Dacorum
(net 840 people, mainly from Watford and Three Rivers), Basildon (net 780 people, largely
from Thurrock and Brentwood), Tonbridge and Malling (net 710 people, mainly from Sevenoaks
and Dartford), and Windsor and Maidenhead (net 640 people, mainly from Slough).

7.17

However, as shown by Figure 7.5 (below), very few local authorities in South East and East of
England are delivering even close to the number of homes required under the emerging CLG
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Standardised Housing Need calculation methodology. Epping Forest has one of the highest
deficits.
Figure 7.5: Average completions (2013-16) in comparison to need according to CLG
Standard Method

7.18

In total, South Eastern authorities have delivered 56,200 dwellings per annum over the last 3years, whereas under the Standard Method they would be expected to supply 83,100 dwellings
per annum. On this basis, unmet need arising from Wider South East authorities themselves
is equivalent to approximately 26,900 dwellings per annum.

7.19

Of the 15 authorities, Dartford and Hertsmere have delivered more homes (on average, and
according to CLG Live Table 122 – Net Additional Dwellings) over the last three years than
would be required under the CLG assessment method. Thurrock and Epping Forest, on the
other hand, would both have deficits of 689 and 708 dwellings per annum respectively.
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7.20

This needs to be considered in the context of possible unmet need generated in London.
Authorities with the strongest commuting and migration links (such as Epping Forest) will be
at the forefront of delivering this unmet need.

7.21

Based on recent delivery levels in London (average of 32,347 dpa since 2004/05 as reported
by the 2016/17 London AMR), it is considered there is no realistic prospect of London delivering
the OAN established in the 2017 SHMA (66,000 dwellings per annum), or the new Standard
Method (circa 72,000 dwellings per annum).

7.22

If delivery were to reflect even the higher end of recorded delivery set out in the latest London
AMR (circa 40,000 dpa), unmet need would range between c.26,000 (based on the
London SHMA’s OAN) and 55,000 dpa (based on uncapped SM).

7.23

Such a level of unmet need would have significant consequences for the local authorities
surrounding London and beyond, particularly for those with the strongest links to the capital
such as Epping Forest. This is a factor which needs to be addressed as a matter of urgency to
ensure the issue is not exacerbated.

iv)
7.24

Summary
In summary the evidence set out above, drawn from ONS data and LSE research shows the
clear migration and commuting flows to and from London and the Wider South East. Epping
Forest has one of the strongest links with London, sharing a boundary with four London
Boroughs and representing the authority with the third highest level of migration from
London, placing significant pressure on the housing market of the District.

7.25

It is difficult to predict exactly how much unmet need will be generated from London over the
Plan period, however as we have identified in this report it is reasonable to assume that unmet
need could range between c.26,000 (based on the London SHMA’s OAN) and 55,000 dpa
(based on uncapped SM).

7.26

Epping Forest District and the wider HMA will need to address this issue in co-operation with
the Greater London Authority as a matter of urgency, as no consideration of this point is set
out in the OAN evidence base.
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8.0

SUMMARY, CONCLUSIONS, AND WAY FORWARD

8.1

This Technical Report has considered the OAN determined by ORS for Epping Forest District
and the wider West Essex and East Hertfordshire HMA. The OAN has been determined by a
series of ORS reports, the most recent of which is the 2017 SHMA.

This latest document

concludes the OAN is as follows:
Table 8.1: ORS 2017 SHMA’s OAN for West Essex and East Hertfordshire, (dwellings
2011-2033)
Epping
Forest

East
Herts

Harlow

Uttlesford

HMA

Demographic OAN

11,065

16,189

6,520

11,733

45,507

Total adjustments

+1,508

+2,207

+889

+1,599

+6,203

Full OAN 2011-2033

12,573

18,396

7,409

13,332

51,710

572

836

337

606

2,350

Annual average
Source: Figure 5, EB407

8.2

This report has reviewed and evaluated the Council’s evidence base prepared by ORS, which
has arrived at the OAN conclusions set out in Table 8.1 above.

Our conclusions can be

summarised as follows:

i)
8.3

HMA definition

The HMA definition determined by ORS in their 2015 SHMA is considered reasonable. However
the influence of Greater London should not be ignored given the geographical location of Epping
Forest District, which shares a local authority boundary with four London authorities.
Furthermore the clear link with the capital is emphasised by the commuting flows from the
District into the Boroughs of Greater London. These flows are greater than within the HMA in
some cases, and this highlights how Epping Forest clearly lies within London’s strategic HMA.
This is further reflected in the Draft London Plan which identifies the role that the Wider South
East (WSE) has to play in assisting housing delivery in Greater London.
ii)

8.4

Demographic OAN

The population projection used by ORS is based on net migration trends between 2005 and
2015. ORS consider a 10-year net migration period to be more robust than the 5-year period
which underpins official ONS Sub National Population Projections (SNPP). Across the HMA this
approach shows average net migration of 2,036 people per annum. Barton Willmore consider
this is an underestimate.
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8.5

The 2014-based Sub National Population Projections (SNPP) are based on average netmigration of 2,848 people per annum to the HMA. Although they are based on trends captured
over a 5-year period (2009-2014), the period is considered to be representative, covering years
of recession (2009-2012) and recovery (2013-2014).

8.6

Furthermore the 2017 ORS SHMA acknowledges how the Greater London Authority (GLA)
‘central’ projection is a material consideration in the preparation of Plans outside London. The
GLA central scenario is based on very similar net migration to the HMA (2,809 people per
annum) as the 2014-based SNPP (2,848 people per annum).

8.7

This factor gives further weight to our view that the 2005-2015 period represents an
underestimate and the 2014-based ONS SNPP should inform demographic-led OAN in Epping
Forest and the HMA.

8.8

The 2014-based ONS SNPP and 2014-based MHCLG household projection should be preferred
to the more recent 2016-based series for the methodological reasons set out by Government
in late 2018.

8.9

The similarity between the 2014-based ONS SNPP and the 2016-based GLA central trend
scenario is reflected in the number of homes they project. This is set out in Table 8.1 alongside
the ORS conclusion on demographic-led OAN.
Table 8.2: Demographic-led OAN for Epping Forest and the HMA, (dwellings 20112033)
Epping
Forest

East
Herts

Harlow

Uttlesford

HMA

Council Evidence (ORS)

11,065

16,189

6,520

11,733

45,507

GLA Central Trend

12,766

18,031

7,531

10,711

49,039*

2014-based MHCLG

15,021

17,760

7,898

11,964

52,643**

*The 2017 ORS SHMA (paragraph 3.20, page 20) explains how this figure increases to 51,700 dwellings once an
adjustment for household formation suppression is applied. Amended figures for the individual authorities is not
provided;
**This does not incorporate an adjustment for household formation suppression. Such an adjustment would
increase this figure.

8.10

It is unclear from the ORS evidence how the 51,700 dwellings 2011-2033 would be apportioned
to Epping Forest. On the basis that the HMA figure is a 5.4% increase to the GLA figure set
out in Table 8.2, this would result in 13,455 dwellings for Epping Forest.

8.11

Barton Willmore’s conclusion is therefore that demographic-led OAN for Epping Forest ranges
from 13,455 to 15,021 dwellings, 2011-2033. This equates to annual provision of between
612 and 683 dwellings per annum. Across the HMA the range is considered to be between
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51,700 and 52,643 dwellings 2011-2033 (average of between 2,350 and 2,393 dwellings
per annum).
8.12

The 2014-based MHCLG figure would increase if an adjustment for household formation such
as that applied by ORS to the GLA projection were to be similarly applied.

iii)
8.13

Economic OAN

The 2017 ORS SHMA concludes that economic growth across the HMA would not require an
increase to the demographic-led OAN they have determined (set out in Table 8.1 above).

8.14

However the evidence on which this conclusion is based is dated September 2015. An update
to this evidence is considered to be required to determine whether ORS’ conclusion remains
robust.

8.15

The Council’s evidence used the 2014 East of England Forecasting Model (EEFM) to obtain the
job growth forecast used for the purposes of OAN.
between economic forecasting houses.

However economic forecasts can vary

Therefore, to avoid any volatility, Barton Willmore

would recommend that consideration is given to economic forecasts from the three main
independent forecasting houses (Experian, Oxford Economics and Cambridge Econometrics)
and a triangulated average taken. This is an approach which is considered more robust and
has been supported by Local Plan Inspectors. 41
8.16

Notwithstanding this, ORS report the 2014 EEFM as showing growth of 1,590 (HMA) and 395
(Epping Forest) jobs per annum. However ORS used the ‘Total workplace employed people’
category of the 2014 EEFM rather than the ‘Total employment:jobs’ measure which shows
1,685 (HMA) and 484 (Epping Forest) jobs per annum.

8.17

ORS’ approach therefore assumes double jobbing of 18% in Epping Forest and 6% across the
HMA.

Double jobbing of 18% is considered a very high assumption in the context of ONS

quarterly data which shows average double jobbing of a maximum 3.5% across the country
since 2012.
8.18

Barton Willmore have obtained the most recent (October 2018) Oxford Economics job growth
forecasts for the HMA and Epping Forest. This forecast considers the role of Brexit and shows
growth of 2,900 (HMA) and 581 (Epping Forest) jobs per annum, 2011-2033.

OAN

Stage 1 of the Examination of the South Worcestershire Development Plan, Inspector’s further interim conclusions, March
2014, paragraph 11, page 3.

41
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based on these figures would significantly increase the figures determined by the ORS evidence
base.
8.19

Paragraph ID2a-018 of the 2014 PPG also states how past trend job growth should be
considered when considering OAN. Barton Willmore’s analysis of historic job levels (using the
same 2014 EEFM as ORS) shows that an assumption of circa 1,000 jobs per annum between
1991 and 2014 in Epping Forest is a reasonable assumption to make. Across the HMA this
analysis shows circa 2,175 jobs per annum.

8.20

Barton Willmore agree with the use of the Office for Budget Responsibility (OBR) economic
activity rate projections used by ORS. However it appears that the commuting rate used by
ORS fluctuates. Barton Willmore consider a stable commuting ratio based on 2011 Census data
should be used, as changes in commuting patterns are difficult to predict and have the potential
to over or underestimate the OAN.
iv)

8.21

Market Signals OAN

Barton Willmore’s analysis identifies Epping Forest as one of the least affordable local
authorities in the country. It is the 3 rd least affordable and 6 th least affordable District in
the country outside of London, based on the lower quartile and median affordability ratios
respectively.

8.22

ORS concluded a 20% uplift to demographic-led OAN was required across the HMA (including
Epping Forest) in their 2015 and 2016 SHMA reports. However the 2017 SHMA reduces this to
a 14% uplift across the HMA to align with the GLA projections. This decision is not considered
to have been fully explained and is not considered to be justified.

8.23

Given the gulf in affordability between the HMA authorities (median ratio of 9.06 in Harlow and
14.49 in Epping Forest), a 20% blanket increase across the HMA is not considered appropriate
and the revised 14% uplift has no basis.

8.24

In the context of our comparison with other authorities, an uplift of 25% for market signals
is considered to be justified. A 25% uplift to the demographic-led OAN determined by the 2016
ORS SHMA would result in market signals led OAN of 13,830 dwellings 2011-2033; the
same uplift to the 2014-based MHCLG household projection would require 18,780 dwellings,
2011-2033.

8.25

The recently adopted Standard Method incorporates an adjustment for affordability constraints
as its only uplift. The method incorporated for an affordability uplift is considered appropriate
to consider in the context of the OAN, as it represents an alternative method for quantifying
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the uplift required to address market signals. This method would require a 66% uplift to the
2014-based MHCLG household projection in Epping Forest. This would increase market signalsled OAN to 24,900 dwellings, 2011-2033 in Epping Forest.
8.26

Other alternative methods from academic studies show market signals led need of between
18,600 and 21,630 dwellings, 2011-2033.
v)

8.27

Greater London Housing Need

The ORS OAN evidence fails to provide any detailed analysis of housing need in Greater London,
and how this may affect EFD.

8.28

As we have identified in this report, EFD borders four London Boroughs, and has one of the
highest in-migration rates from Greater London in the country. With commuting patterns to
London also being high, there is significant pressure for EFD Council to work with the Greater
London Authority (GLA) on housing issues.

8.29

We have identified in this report how there could be unmet need from London in the region of
26,000 to 55,000 dwellings per annum, and EFD will need to co-operate with the GLA in
respect of these issues. The role of authorities bordering Greater London was set out in the
2014 PPG, and the Draft New London Plan incorporates policies outlining how the GLA expect
authorities in the Wider South East to co-operate on issues such as housing delivery.
vi)

8.30

Summary and Way Forward

In summary, it can be concluded that the OAN for Epping Forest District would be 13,830
dwellings 2011-2033, based on ORS’ 10-year net-migration trend (11,065 dwellings) plus a
25% uplift for market signals pressure. This exceeds the OAN determined by the 2017 ORS
SHMA (12,573 dwellings, 2011-2033) by approximately 10% and has the potential to be higher
based on the adjustments to market signals and economic-led OAN we consider to be
necessary.

8.31

However based on Barton Willmore’s conclusion that the 2014-based ONS SNPP should
represent demographic-led OAN for Epping Forest (15,020 dwellings, 2011-2033) and market
signals uplift of 25% is justified, the OAN would be 18,780 dwellings, 2011-2033.

8.32

Alternative approaches to market signals uplifts suggest the OAN could be as high as 24,900
dwellings 2011-2033.
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8.33

However in conclusion, the OAN range is considered to between a minimum 13,830
and 18,780 dwellings, 2011-2033. This does not include any additional unmet need from
London that may be generated over the Plan period.
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