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4 ASSESSING OVERALL HOUSING NEED

Introduction

4.1 The analysis carried out follows the requirements of the National Planning Policy Framework and

the Planning Practice Guidance (PPG) on Housing and Economic Development Needs

Assessments. The PPG effectively describes a process whereby the latest population and

household projections are a starting point; and a number of "tests" then need to be considered to

examine whether it is appropriate to consider an upward adjustment to housing provision. These

are:

• Is there evidence that household formation rates in the projections have been constrained?
Do market signals point to a need to increase housing supply?

• How do the demographic projections 'sit' with the affordable housing needs evidence, and
should housing supply be increased to meet affordable needs?

• What do economic forecasts say about job growth? Is there evidence that an increase in
housing numbers would be needed to support this?

4.2 In this section consideration is given to demographic evidence on housing need. The analysis
•begins by looking at the most recent household projections published by CLG before moving on

to consider more recent population projection information to form a view about the most

appropriate scenario for Runnymede and Spelthorne. To convert population into households the

concept of headship rates is used. The report considers recent data about household formation

rates by age to form a view about the most appropriate data to use.

4.3 The core projections in this section look at housing needs in the period from 2013 to 2033. The

start point reflects the base date for which population data exists (from ONS 2013 Mid-Year

Population Estimates) with the end date being set 20-years forward from that date to provide a

reasonable period for analysis.

4.4 To establish a baseline of households, information has been drawn from the 2011-based CLG

Household Projections although adjustments have been made to this source post-2013 (as is

detailed later in the section).

Demographic profile of Runnymede and Spelthorne

4.5 The population of Runnymede and Spelthorne in 2013 is estimated to be 180,900, this is an

increase of 12,400 people since 2001 - a 7.4% increase over the 12-year period. This level of

population growth is below that seen across Surrey (8.7%), the South East (9.6%) and England

(8.9%). Of the two local authorities, the data shows the most significant growth in the 2001-13

period to have been in Spelthorne (7.9%) with growth in Runnymede only being 6.8%.
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4.6 We can also consider longer-term trends in population growth with data being available back to

1981. Figure 36 shows that population growth in the HMA has historically been quite modest -

between 1981 and 2004 the population of the two Boroughs only grew by 2%, lower than the

average for Surrey and England (5%-7%) and notably below the South East average (of 12%).

Since about 2004, however, population growth is recorded as having been stronger (as indeed it

has in other areas). Between 2004 and 2013 the population of the HMA (and both local

authorities) has increased by about 8%, roughly the same level of growth as seen in all the other

areas used for comparison.

Figure 36: Indexed population growth (1981-2013)
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4.7 Figures 37 and 38 consider the drivers of population change in the HMA. Population change is

largely driven by natural change (births minus deaths) and migration although within ONS data

there is also a small other changes category (mainly related to armed forces and prison

populations) and an unattributable population change (UPC) - this is an adjustment made by

ONS to mid-year population estimates where Census data suggests that population growth had

either been over- or under-estimated in the inter-Census years. Because UPC links back to

Census data a figure is only provided for 2001 to 2011.

Source: ONS

4.8 The data shows that natural change has been an increasingly important component of

population growth in the sub-region. In 2001-4 the number of births exceeded the number of

deaths by an average of about 290 per annum although over the past few years this balance has

changed significantly - over the past five years for which data is available, natural change

averaged about 690 per annum. The level of natural change has therefore been increasing over

time, although the more recent evidence (2011-13) suggests that this may now be levelling off or
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even decreasing slightly. As well as an increase in natural change, the data suggests an

increase in net migration over time - net migration averaged about 14 (i.e. virtually no net

migration) in the four year period to 2005; however, over the past eight years this has increased

to an average of over 1,400 per annum. This change has been driven by significant changes to

both internal migration (i.e. moves from one part of the Country to another) and international

migration.

4.9 Overall, the balance between natural change and net migration has meant that population

growth over the past 12-years or so has generally been in an upward direction; although it has

arguably been fairly steady since about 2006 (averaging about 1,750 additional people per

annum on average).

4.10 Other changes are quite small whilst the data shows a notable (and negative) level of UPC - the

negative UPC suggests that previous ONS components of change data may have over-

estimated population growth in the HMA. The negative UPC particularly impacts on Runnymede

(and is in fact slightly positive in Spelthorne). The implications of UPC for housing need is

discussed later in this section.

Figure 37: Components of population change, mid-2001 to mid-2013 - Runnymede and
Spelthorne
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Figure 38: Components of population change (2001-13) - Runnymede and Spelthorne

Net
Natural Net internal

international
Other Other (un- Total

Year
change . migration , changes attributable) change

migration ~
2001/2 202 -1,107 932 -10 -533 -516
2002/3 341 -603 645 -16 -533 -166
2003/4 330 -659 134 19 -524 -700
2004/5 294 -78 791 25 -518 514
2005/6 426 -58 1,250 1 -527 1,092
2006/7 635 274 1,693 -5 -523 2,074
2007/8 513 -93 1,233 -25 -507 1,121
2008/9 691 664 672 3 -532 1,498
2009/10 742 1,018 513 9 -525 1,757
2010/11 650 535 568 34 -565 1,222
2011/12 701 1,069 849 -39 - 2,580
2012/13 639 501 781 50 - 1,971

Source: ONS

What is the Starting Point to Establish the Need for Housing?

4.11 The PPG states that 'household projections published by the Department for Communities and

Local Government should provide the starting point estimate of overall housing need. The

household projections are produced by applying projected household representative rates to the

population projections published by the Office for National Statistics. Projected household

representative rates are based on trends observed in Census and Labour Force Survey data'.

4.12 The most up-to-date projections are the 2012-based CLG household projections published in

February 2015. These projections were underpinned by ONS (2012-based) subnational

population projections (SNPP) - published in May 2014. Our analysis therefore initially considers

the validity of the population projections and their consistency with past trends.

2012-based Sub-National Population Projections

4.13 The latest set of Sub-National Population Projections (SNPP) were published by..DNS on the

29th May 2014. They replace the 2010- and 2011-based Projections.

4.14 Sub-National Population Projections provide estimates of the future population of local

authorities, assuming a continuation of recent local trends in fertility, mortality and migration.

They are constrained to the assumptions made in the 2012-based National Population

Projections. The new SNPP are largely based on trends in the 2007-12 period (2006-12 for

international migration trends).
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4.15 The SNPP are only population projections and do not contain headship rates (which are needed

to convert into household estimates). The difference between projections and forecasts is that

forecasts are made upon refined assumptions of future growth (e.g. could build in constraints or

factors which could enhance growth), whereas projections are based on past figures being

extrapolated (Le. past trend data) and do not attempt to predict the impact that future

government or local policies could have, changing economic circumstances or other factors

which might have an impact on demographic behaviour.

Overall Population Growth

4.16 Figure 39 shows projected population growth from 2013 to 2033 in Runnymede and Spelthorne

and other areas. The data shows that the population of the two local authorities is expected to

grow by around 34,600 people - with Runnymede's population projected to grow by 19.4% and

Spelthome's by a slightly lower 18.4%. The level of increase expected is in excess of that for any

of the wider areas studied. Figures for all areas are very slightly different in 2033 to those in the

published population projections as the projections have been updated to take account of the

2013 Mid-Year Population Estimates.

Figure 39: Projected Population Growth (2013-2033)

100,088
97,456 115,433 17,977 18.4%

Surrey 1,152,100 1,336,400 184,300 16.0%
South East 8,792,600 10,100,600 1,308,000 14.9%
England 53,865,800 61,044,700 7,178,900 13.3%
Source: ONS

4.17 Figure 40 shows past and projected population growth in the period 1981 to 2033. Figures have

been indexed to 100 for 2013. The data shows that over the period from 1981 to around 2004,

population growth in the two areas was relatively weak. Since 2007, population growth however

looks to have been quite strong - particularly in Runnymede. These past trends go some way to

explaining the higher levels of population growth in the 2012-based SNPP - noti~ that these

projections tend to look at trends over the past 5-6 years. The recent strong population growth is

what is projected forwards.

4.18 Since 2004 we have seen increased numbers of Central and Eastern European workers allowed

to work in the UK. This was noted in Figure 38 as the population growth increased significantly

from this point. Unless there is a reversal of that policy the shorter term trends are likely to be

more accurate.
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Figure 40: Indexed Population Growth (1981-2033)------------------------------------------,
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4.19 It is also worthwhile to analyse population growth over a more recent period since 2001. This is ,

shown in Figures 41 and 42 (firstly for Spelthorne and then Runnymede). The data also plots a

linear trend line for the last five years for which data is available (2008-13) and also a longer-

term period from 2001 to 2013 - this being the longest period for which reasonable data about

the components of population change (particularly migration) is available.

Source: ONS

4.20 The data shows in both areas that population growth is expected to be broadly in-line with the

short-term trend (over the past five years) but somewhat above the longer-term trend. The

difference between short- and long-term trends is most marked in Runnymede.
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Figure 41: Past and Projected Population Growth - Spelthorne
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Figure 42:Past and Projected Population Growth - Runnymede
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4.21 Although the data above suggests that projected population growth in the 2012-based SNPP is

on the high side when compared with long-term trends; it needs to be recognised that ONS in

developing projections looks at data for the past 5-years (in terms of internal migration - people

Source: ONS
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moving from one part of the country to another) and 6-years for international migration. The

SNPP are also calibrated to be consistent with national projections.

Components of population change

4.22 Figure 43 brings together data about migration (both past trends and the future projection) along

with information about natural change. This shows that after growing very lightly at the start of

the projection period, natural change is expected to decrease over time. Expected levels of

migration are also expected to generally decrease over time (although the variation is less than

seen with natural change). When compared with the past trends in migration the figures look to

be reasonable. For the whole of the projection period (2013-33) the average level of migration is

expected to be around 1,069 people (net) per annum - this figure is lower than the level seen in

short-term past trends (1,434 per annum over the past five years) but some way above the

longer-term (960 per annum on average from 2001 to 2013). On this basis the conclusion above

(about the soundness of the SNPP) seems to be supported by this additional analysis.

Figure 43: Components of population change, mid-2001 to mid-2033 (summary chart) -
Runnymede and Spelthorne
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Household Growth

4.23 Having studied the population size and the age/sex profile of the population, the next step in the

process is to convert this information into estimates of the number of households in the area. To

do this the concept of headship rates is used. Headship rates can be described in their most

simple terms as the number of people who are counted as heads of households (or in this case

the more widely used Household Reference Person (HRP»
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Runnymede 24.7% •Spelthorne 40,325 24.5%
Surrey 464,443 562,183 97,740 21.0%
South East 3,631,482 4,386,939 755,457 20.8%
England 22,499,536 26,797,826 4,298,290 19.1%

Source: ONS

4.24 With the publication of new 2012-based CLG household projections a new set of headship rates

is now available. These rates are considered to be more positive than the previous set (2011-

based) and typically suggest higher rates of household growth for a given population. At a

national level (in the 2012-~1 period considered by CLG) the new projections show 10% higher

growth in households, for Runnymede and Spelthorne the figure is slightly lower (at 7%).

4.25 Figure 44 shows expected household growth in the 2012-based projections from 2013 to 2033

for Runnymede, Spelthorne and a range of other areas. The figures for Runnymede and

Spelthorne do not exactly match the CLG projections as we have included population data for

2013, all other areas show the data as published. The data suggests an increase in households

of about 8,300 in Runnymede and 9,900 in Spelthorne over the 20-year period - this is a 25%

increase; higher than across Surrey, the South East and England.

Figure 44: Projected Household Growth (2013-2033)

4.26 Figure 45 shows household growth back to 1991 and projected forward to 2033. The analysis

shows that growth in Runnymede and Spelthorne has generally followed trends in other areas

and moving forward is expected to continue to see growth (albeit at a level slightly above the

rate seen in other locations). Generally, the data shows some evidence of a slight acceleration in

growth rates from about 2012 onwards - this is consistent with the view that the new projections

are taking a more positive view about household formation rates.
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Figure 45: Indexed Household Growth (1991-2033)
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Source: CLG

4.27 To look at the impact of the 2012-based household projections we can make a comparison of •

average household sizes. Figure 46 shows this based on each of 2012-, 2011- and 200B-based

CLG household projection data. The data does show the 2012-based figures being slightly more

positive than the 2011-based version. This can be seen by the newer projections expecting a

greater decrease in average household sizes over time - this would be more noticeable if we

were to continue the 2011-based 'trend' beyond 2021.

4.2B The data also shows an increase in household sizes from 2001 to 2011 in both areas - this is a

period where it is considered that there was some suppression in the housing market and this

increase would tend to suggest that such suppression is evident in the HMA. Moving forwards,

average household size is expected to fall at a rate which is slightly faster than the past trends

might suggest - if for example we look at the 1991-2011 period which includes both a period of

relative buoyancy in the housing market and a period of constraint).

4.29 Data from the 200B-based projections has also been included. This shows that average

household sizes are above what might have been expected from this earlier release of data.

However, looking at the period from 2012 the data suggests that the future trajectory in the

2012-based version is not dissimilar. Hence at face value it does look as if the new projections

are returning rates of change to those experienced in the longer-term.
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Figure 46: Past and Projected Trends in Average Household Size - Runnymede
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4.30 It is also useful to understand how the different CLG projections impact on assumptions for

different age groups. Figure 48 and 49 shows the headship rates used in each of the projections.

Overall the 2012-based projections look fairly sound with levels and rates of change being not

dissimilar to those in the earlier (pre-recession) 2008-based projections. The main age group of

concern is people aged 25-34 where the latest projections show quite a movement away from

the figures in the 2008-based projections. Particularly in the 2001-11 period the 2012-based

-2012-based -2011-based -2008-based
Source: Derived from ONS and CLG data

Figure 47: Past and Projected Trends in Average Household Size - Spelthorne
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projections do appear to be indicating some degree of supressed household formation - whilst

the downward trend is not projected forward post-2012 it still leaves the rate some way below

figures in the older projections.

4.31 The issue of supressed household formation in the 25-34 age group is considered in more detail

when considering market signals and the extent to which the area experiences an affordability

issue.
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4.33 Figure 50 brings together outputs in terms of household growth and housing need using the

2012-based headship rates and our core projection linked to the 2012-based SNPP. To convert

households into dwellings the data includes an uplift to take account of vacant homes. Analysis

of 2011 Census data about unoccupied household spaces provides the following vacancy rate

figures which have been used in analysis:

• Runnymede - 4.9%;
• Spelthorne - 3.6%

4.34 It is assumed that such a level of vacant homes will allow for movement within the housing stock

and includes an allowance for second homes.

4.35 The analysis shows an overall housing need for some 945 dwellings per annum across the two

local authorities (434 in Runnymede and 511 for Spelthorne). These figures would be considered

as the start point in terms of the PPG - they take account of the most recent population and

household projections.

Figure 50: Projected Household Growth 2013·33 - 2012·based SNPP with 2012·based
Household Formation Rates JIlt

. . - :.;; ~.----t- ,,_,.r:m.liJiiT:1 ~....
Households 2013 33,566 40,325 73,891
Households 2033 41,848 50,187 92,035
Change in households 8,282 9,862 18,144

Per annum 414 493 907
Dwellings (per annum) 434 511 945

4.36 The 2012-based household formation rates increase the projected household growth in the sub-

region by 9% compared to using those in the 2011-based Household Projections (suitably

indexed from 2021). The 2012-based rates therefore appear to show that as economic

conditions improve (as they have started to) that household formation rates will also show some

recovery. In Runnymede the uplift from the 2011-based rates is about 7%, with a higher figure

(of about 11%) being seen for Spelthorne.

..

Alternative demographic scenarios

4.37 Although we consider the 2012-based SNPP to be reasonable demographic projection when

taking account of past trends in population growth we have also developed two alternative

projections. These can be summarised as:

• 12-year migration trends - this projection looks at the level of population and
household/housing growth we might expect if migration levels in the future are the same as
seen over the past decade. A consideration of longer-term trends is suggested as an
alternative scenario in PAS guidance although we would recognise that the approach is

,
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unlikely to be as robust as the SNPP as it won't take account of changes to the age structure
over time and the impact this might have on migration levels.

• UPC adjustment - as noted earlier there is a notable level of Unattributable Population
Change (UPC) in the ONS data for 2001-11 in the Runnymede and Spelthorne area
(particularly in Runnymede). In this instance UPC is negative, this suggests that the
components of change feeding into the SNPP may slightly overestimate migration and
population growth. Whilst this is a useful scenario to consider (again it is one suggested in
the PAS guidance) we do not consider it to be a robust alternative to the SNPP. The main
reasons for this are that it is unclear if UPC is related to migration and more importantly, due
to changes in the methods used by ONS to measure migration it is most probable that any
errors are focussed on earlier periods (notably 2001-6) and therefore a UPC adjustment for
more recent data would not be appropriate.

4.38 Figures 51 and 52 show the outputs of the two alternative demographic projections developed.

In the case of 12-year migration trends the analysis suggests a lower level of need than when

using the 2012-based SNPP (for 906 dwellings rather than 945) - however, the need in

Runnymede is shown to be higher, with the opposite being the case in Spelthorne. With an

adjustment for UPC the need is also lower - seeing a decrease to 709 dwellings per annum - in

this instance the need in Spelthorne increases slightly but is significantly lower in Runnymede ..

(arguably unrealistically low).

4.39 Given that we consider these alternative projections as being less robust than the SNPP it is not

proposed to take either forward. It does however provide us with some comfort that the longer-

term migration trend is not significantly out of kilter with the SNPP, whilst the UPC adjustment

produces an output which for Runnymede does not look particularly sound.

Figure 51: Projected household growth 2013-33 -12-year migration trends and 2012-
based headship rates

Ru'nnY!Ilede", . ;.Spelthome. HMA.' ....._-.-,-..!'. ~_.. ~. ~~ ::i:,,<. '"'I._ ....1 -:.. "~".

Households 2013 33,566 40,325 73,891
Households 2033 44,046 47,200 91,246
Change in households 10,480 6,874 17,355
Per annum 524 344 868
Dwellings (per annum) 550 356 906

Figure 52: Projected household growth 2013-33 - 2012-based SNPP with UPC adjustment
and 2012-based headship rates

.. Runn~me_de • _,...:-:~p~lth~f-fl~ HMA. " -
Households 2013 33,566 40,325 73,891
Households 2033 36,593 50,947 87,540
Change in households 3,027 10,622 13,649
Per annum 151 531 682
Dwellings (per annum) 159 550 709
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4.40 Figure 53 shows the population growth associated with both of these alternatives (and compared

with the SNPP). As can be seen, using the 12-year migration trends shows a level of population

growth slightly below the SNPP and at a level which is below short-term population change (but

some way above longer-term figures). With a UPC adjustment the population growth is much

lower, and by 2033 is at a level broadly in line with the average population growth seen in the

2001-13 period.

4.41 Whilst these alternatives are not considered as robust as the SNPP, it is clear that looking in

more detail at components of population change and changes over time provides lower levels of

population growth - suggesting that the SNPP is not under-estimating likely future growth, and

hence under-estimating the need for housing.

".

Figure 53: Past and projected population growth - Runnymede and Spelthorne
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4.42 In this section initial conclusions are drawn on housing need based on demographic trends. The

subsequent sections consider whether this needs to be adjusted on the basis of evidence from

market signals, of affordable housing need or to support expected growth in employment in line

with the PPG.

200,000 ......................................

4.43 The 2012-based SNPP indicates population growth of 18.4% in Spelthorne and 19.9% in

Runnymede over the 2013-33 period. This is above the projected growth across Surrey (16%)

and the South East (14.9%) and England (13.3%).
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• Should housing supply be increased to meet affordable housing needs?
• Do market signals point to a need to increase housing supply?
• Is there evidence that an increase in housing numbers would be needed to support this?

4.44 The 2012-based subnational population projections (SNPP) look to be a sound demographic

projection. Population growth sits slightly above short-term trends and significantly above trends

over the longer-term (the 12-years to 2013).

4.45 Alternative projections using longer-term (12-year) migration levels and an adjustment for

unattributable population change (UPC) show population growth (and hence housing need)

which is either below (UPC adjustment) or above (12-year trends) the SNPP for individual local

authorities - reinforcing the SNPP as being broadly reasonable.

4.46 The 2012-based CLG household projections also look to be reasonably sound when considering

age specific household formation rates. The only age group where there is some concern is

people aged 25-34 where there does appear to be some degree of suppression in the past and

being projected forward. The implications of this are discussed in more detail later in the report.

4.47 The 2012-based population and household projections suggest a need for about 945 dwellings

per annum to be provided across the HMA (434 in Runnymede and 511 in Spelthorne). This

takes account of 2013 mid-year population data.

4.48 To reiterate these household projections are a starting point; and a number of "tests" then need

to be considered to examine whether it is appropriate to consider an upward adjustment to

housing provision. These are:

4.49 The following sections examine these tests in turn.
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