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Introduction 
 

The Council has formally resolved through its Cabinet meeting on the 

8th January 2013 that the Council is to cease produce the last Local 

Development Document under the Local Development Framework, 

the Attleborough and Snetterton Heath Area Action Plan, and start to 

prepare a new district wide Local Plan.  

 

This decision reflects the new national requirement that local planning 

authorities have to establish the future level of local housing provision in 

their areas. Historically, the district level housing targets were set out in 

the abolished Regional Spatial Strategy (RSS), and prior to this through 

County Structure Plans. Now local authorities are expected to set their 

own local housing target based on “objectively assessed local needs”.  

 

Setting local housing target is a complex and sensitive subject. The key 

challenge for the district council is to deliver the National Planning 

Policy Frameworks expectations to plan to meet “objectively assessed 

needs” in an area that experiences significant environment constraints 

covering large part of the district. In addition, there are a limited 

number of areas of the district where there is emerging evidence of 

insufficient viability and developer interest, which gives rise to questions 

of whether growth in some locations are deliverable.  

 

Under the previous planning system, the Council had a relatively 

limited involvement and need for cross-border strategic planning as 

such decisions had been taken at regional level. With the revocation of 

the RSS, it is considered that achieving consensus on issues like housing 

targets will be extremely challenging for the Council in preparing a 

district wide Local Plan, whilst meeting the Localism Act’s Duty to 

Cooperate requirements in the target setting process.  

 

This paper sets out a methodology which will be used to set the 

localised housing target. Although the methodology will not touch on 

the detailed housing figures, it will however set out the mechanism of 

what will evidence will be needed and when, as well as how they will 

be fed through to the process.  

Scope of paper 

 

This paper is produced to set out a methodology and procedures for 

localised housing target setting. The paper will also discuss further on 

the scope of methodology and to inform what further evidences may 

be needed.  
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Methodology overview 
 

The methodology of setting a local housing target comprises three 

overall stages, including baseline review, scenarios setting and policy 

adjustments.  

  

Stage 1. Baseline review 
 

It is key to establish the localised housing target with robust evidence 

and baseline data, as well as a methodology that is sufficiently robust 

and capable of withstanding scrutiny through the Development Plan 

process. As a starting point, evidence will be collected to help establish 

a baseline to inform future housing need in Breckland area. These are 

listed below. 

Demographic factors review 

As a starting point, the most recent CLG demographic forecast will be 

set out in the evidence base taking into account births, deaths and 

migration rates. At this stage, it is beneficial that as much baseline 

information as possible is reviewed to provide a full context of the 

demographic assumptions.  

 

Evidence review output 1.1 

This is a desktop based review and the following combination of 

baseline data could be presented: 

 

1. CLG population profile and projection – births and deaths 

The population profile and projection will provide a starting point of 

understanding the natural population changes. 

 

2. CLG Migration trends  

This projection will demonstrate how migration impacts on the natural 

population change. A longer time period is likely to provide the most 

credible basis for future assumptions.  

 

3. CLG population age composition and projection  

This evidence will demonstrate the changes between the current 

population and the forecasted population by age groups. This is 

important to understand the implications of changing population age 

groups in terms of economically active workforce compositions. 

 

4. CLG household size and type projections 

The household projection will demonstrate the changes of household 

types and sizes and provides a starting point to look into the detailed 
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housing need/demand.   

 

 

 

Housing factors review 

A comprehensive range of housing related baseline information will 

also be collected. The information collected will be crucial in terms of 

establishing the scenarios for the subsequent stages.  

 

The key evidence documents needed for this stage are: 

• Strategic Housing Market Assessment (SHMA) (including Housing 

Needs Survey information 

• Strategic Housing Land Availability Assessment (SHLAA) 

 

Evidence review output 1.2 

 1. Key message/outputs from SHMA (incl. Housing needs survey) 

• Housing demand for all tenures 

• Affordable housing need 

• Need for specialised housing  

 

2. Historic housing delivery rates; breakdown of sub-areas where 

possible – main towns, rural areas etc, which could include:  

• Completions over past 20 years and annual average 

• Completions over past 10 years and annual average 

• Completions over past 5 years and annual average  

The delivery rates for different periods will help assess whether a 

possible housing target reflects realistic delivery rates.  

 

3. The SHLAA capacity, phasing and constraints will be collected as 

part of the evidence to inform the scenario settings in the following 

stages. Information of current infrastructure constraints/potential 

infrastructure deliverables will also be collected (either by funding 

through external grants or development).  

 

4. A clear position and key information on five year housing land supply 

needs to be established and to be taken into account in the 

subsequent target setting. The main elements relating to this are: 

• Dwellings already completed (from starting date of the plan) 

• Dwellings with planning permissions 

• The sites/locations allocated through LDF that without planning 

permissions 

• Windfall sites assessment and prediction 

 

5. Other related information such as housing vacancy rates and unfit 

dwellings etc, which informs general housing market conditions. This will 

be used to inform further policy adjustment stage.  
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Economic factors 

Evidence on the local economy and job growth is important for the 

understanding of the future local housing market. The housing 

provision/target should be set in a way that balances workforce and 

jobs in the district.  Housing targets should be at levels that are not at 

odds with future levels of labour supply and economic ambition. 

Therefore, identifying the desired level of housing is complex and 

influenced by many other factors, such as part time and full time 

employment compositions, travel patterns etc. The challenge remains 

as to whether the Council wishes to consider a higher dwelling 

provision to support local employment growth and/or boost local 

service employment from increased population and consumer 

spending; as well as whether the council should let the market decide 

where people choose to live and work or to plan sustainable growth to 

achieve a balance between workforce and jobs whilst reducing longer 

commuting journeys.  

 

The relevant evidence collected relating to economic factors is listed in 

the output box below.   

 

Evidence review output 1.3 

1. Job trend or forecast/ Workforce forecast 

 

This information will form a baseline to assess potential impact of 

growth. Information could be obtained from a variety of sources where 

appropriate, including ONS, CLG or Norfolk County Council. It is 

important to understand the predicted concentrations in 

job/workforce growth across the district as higher housing growth in 

these locations would increase the local availability of such workforce.  

 

2. Journey to work patterns 

 

Journey patterns information will be collected to help understand 

whether the district is mainly a job importer or exporter. This will help 

adjust the housing target as a portion of pressure of housing provision 

from expected job growth might not have to be met within the district.  

 

3. Employment growth information 

 

Further information related to employment growth will be collected 

through the Employment Growth Study which is scheduled to be 

produced at a later stage.  
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Stage 2. Projection Scenarios  
 

The information/ baseline data collected through the first stage will be 

fed into various models to generate a range of scenarios. It is possible 

that Norfolk County Council may provide assistance in terms of 

providing demographic projections as the County Council owns two 

forecasting models: the Oxford Economics Forecasting Model and the 

POPGROUP model. However, due to the knowledge/skill required for 

demographic forecasting and the level of support from Norfolk County 

Council currently being uncertain, it is possible that external support 

might be needed to establish the demographic forecasting. It is 

important that the assumptions and scenarios used in the target setting 

process are sufficiently robust to stand up to scrutiny.   

 

One of the important caveats from the process of generating 

forecasting scenarios is that the scenarios may not be options that the 

Council can simply choose. The scenarios are based on various 

assumptions and do not necessary represent reasonable or objective 

options. The scenarios are in place to facilitate understanding of the 

consequences of various assumptions, rather than providing genuine 

choices.  

 

Therefore, this methodology sets out the forecasting scenarios needed 

on the basis that support could be provided by the County Council. 

The details for these scenarios is set out below:  

 

Oxford Economics Model 
 

This model runs two basic scenarios, including High Migration scenario 

and ‘Lost Decade’ Scenario. There is also an option to allow 

comparison between choosing variant and flat household occupancy 

ratios in order to help us establish a more comprehensive picture.  

 

High Migration  

This scenario accepts the ONS migration assumption and estimates the 

related impacts that higher migration may have on the UK economy. 

(The Oxford Economics’ long term migration differs greatly from the 

ONS assumption.) 

 

Lost Decade  

This model assumes that the UK economy growth will remain slow in the 

next five years. It assumes that UK economic growth between 2012 and 

2017 will be 1.4% and will slowly recover to the baseline growth rate of 

2.4% in line with the ONS assumptions.  
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POPGROUP and other projections:  
 

This model is now used by a number of Local Authorities nationally to 

assist developing their localised housing target. Norfolk County Council 

owns the software/model and can run bespoke scenarios for 

Breckland. The range of scenarios that are widely used by a number of 

other local authorities and represents typical policy considerations are 

discussed below:   

 

1) Migration led (Long-term migration trend) 

This scenario looks at migration trends based on long-term migration.  

Historical evidence from a period of years will be used to derive 

assumptions about future migration. It is important a sufficiently long 

period of time is used to iron out any peaks and troughs in migration 

and to provide a more stable projection going forward. It should be 

noted that for this and the other scenarios, “migration” includes all 

forms of migration, and “in-migration” is used to refer to people moving 

into the district from other districts as well as international migration. 

 

2) ONS population projections 

This scenario replicates the Sub-National Population Projections using 

the Office for National Statistics population projections for each year of 

the projection. This scenario is important for comparison purposes as it 

shows what the housing requirement would be based upon nationally 

published official data. This scenario is generally regarded as the one 

that expresses the District’s ‘objectively assessed need’ in line with the 

NPPF.  

 

3) Natural Change in existing population 

This scenario considers the housing requirements of the existing 

population only. It assumes that no-one moves into or out of the district. 

Whilst this is clearly not realistic, the value of this scenario is that it shows 

the outcome of aging the existing population, and illustrates the 

additional housing required due to demographic factors such as more 

births and people living longer. 

 

4) Nil net migration 

This scenario shows the housing levels required if in-migration and out-

migration were in balance. It differs from scenario 3 as the ages of 

people migrating out from an area are often different from those 

migrating in, and different housing needs can result from this. Typically 

rural areas experience more in-migration of older people and more 

out-migration of younger economically active people than urban 

areas. 

 

5) Dwelling led 
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The Dwelling led scenario looks at the average number of new homes 

built in the past (over a period of years) and assumes that this will 

continue into the future. This scenario is useful as it shows what level of 

housing has actually been delivered by the housing market over time 

and uses this information to project into the future. By comparing it with 

other scenarios, this will show whether carrying on building homes at 

the same rate that has occurred in the past will lead to out-migration or 

allow for in-migration, and will also allow for some analysis of the 

consequences for the District’s economy. 

 

6) Employment-led – no increase in jobs 

This scenario assumes that the total number of jobs in the district 

remains constant over the future plan period. It shows the number of 

new homes that would be required to maintain the baseline labour 

force. As people of different ages have different activity levels, and as 

a working population ages these levels reduce, this scenario forecasts 

an increase in population and consequently more housing. The 

scenario assumes that the proportion of workers commuting into and 

out of the district will remain static. There are a number of implications 

for this scenario, for example, an increase in population and housing 

would be lessened in this scenario if commuting into the local authority 

area increased over the period. However, this would be dependent on 

more house-building taking place in those areas that provide workers 

to that local authority area. Another implication is that a decline in the 

economies of adjoining areas might also lead to more workers 

commuting into the local authority’s area, leading to a reduced need 

for population growth and consequently housing. If the economies of 

other areas were to do better then more people could commute out 

to them. Another more long-term outcome might also be out-migration 

and a consequent lower population. 

 

7) Employment-led – test a number of growth levels 

A number of different levels of employment growths can be used for 

this projection scenario. For example, aspirational growth level of 5%, 

10% or 15% can be built into the projection to test the implications on 

population, households, dwellings and employment figures. The outputs 

of the scenarios will show how the increased levels of job growth 

translate to a progressive increase in the population and number of 

households as expected. 

 

 

Potential issues: 

 

The scenarios, although produced at County level, do not necessary 

address Duty to Cooperate requirements. This matter will be further 

looked at in the next stage of policy judgement / adjustment.  
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Stage 3. Policy judgement/ adjustment  
 

Stage 1 and Stage 2 above provide a range of baseline information 

and scenarios to facilitate the housing target setting.  The scenarios 

above do not necessarily represent genuine policy choices but rather, 

it should be used for further discussions in a robust framework for policy 

judgement.  

 

The Breckland District Council is the first council in Norfolk that is seeking 

to produce a single Local Plan under the latest legislation. As a result, 

setting a local housing target carries great risks in terms of meeting the 

Duty to Cooperate requirements as set out in the NPPF and the 

legislation. The Norfolk Strategic Planning Group, which comprises most 

member Local Authorities in Norfolk, is looking to develop a protocol 

that will help Local Authorities to better fulfil the Duty to Cooperate, 

although limited progress has been made. The role of Norfolk County 

Council is significant as a coordinator on housing target matters for 

district councils in Norfolk.  

 

Most neighbouring local authorities have an adopted Local 

Development Framework with housing targets set through the now 

revoked Regional Spatial Strategy (RSS) and they do not currently have 

an imminent commitment to start preparing a new Local Plan. 

Breckland District Council recognises that there is a risk to developing a 

housing target without a formal protocol in place at Norfolk level. It 

means that the assumptions used in the local housing target setting 

and the approaches used for dealing with cross border issues may not 

be acceptable ones for other authorities.   

 

At County level, there is a recognition that a strategic approach to 

considering strategic planning matters is of benefit to all authorities. 

Unfortunately, there are limited examples from peers at this stage. 

However, one of the widely accepted successful local level practices is 

the “Kent Model”, under which, Kent County Council played a 

coordinating role in establishing a local protocol among the districts in 

terms of local housing target setting. The protocol comprises a range of 

questions to be used for “policy judgement” and contains two basic 

parts: identifying need and demand AND identifying capacity and 

opportunity. The Norfolk Strategic Planning Group is aware of this 

model and is seeking to develop a similar local protocol which could 

be based upon the Kent Model. Based on this context, this 

methodology adjusts the Kent protocol into the Norfolk context and will 

use this as a basis for policy adjustment taking into account the 

baseline information and scenarios.  This will reduce the risk of 

developing our own “policy adjustment” framework in isolation and will 
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seek to ensure the Breckland approach is broadly in line with the 

forthcoming Norfolk approach.  

 

The following section demonstrates the policy framework which will be 

used to inform an objectively assessed housing target. For each of the 

policy judgement/adjustment questions, there will need to be further 

discussions held with other authorities and partners to understand the 

possible implications in the wider context.  
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PART 1: Identifying Need and Demand 

 
Policy 

Judgement 1 

What range of dwelling provision should be 

considered? 

Evidence 

needed 

• Nil net migration scenario 

• Migration-led scenario (trend migration) 

• Most up to date government household forecast 

Policy 

adjustment 

Does the Council wish to consider the needs of the 

existing population and/or continue to provide for 

movement of population into its area? 

Outcome A range to be set in terms of dwelling provision 

 
Policy 

Judgement 2 

Will the range of dwellings accommodate market 

demand and choices?  

Evidence 

needed 

• Past annual completion records 

• Remaining land supply against current LDF 

• Housing land supply evidence 

• Migration related scenarios 

• Employment-led scenarios 

• Other relevant evidence from  SHMAA and 

Employment Growth study 

Policy 

adjustment 

Does Breckland characterised by a combination of 

high prices, rapid use of land and strong 

accessibility to employment, leading to a need for 

higher levels of in-migration and increased dwelling 

provision? 

Outcome Provide adjustment to the range set above.   

 
Policy 

Judgement 3 

Will the range of dwellings provide for social 

housing needs? 

Evidence 

needed 

• Housing need estimates via SHMAA 

• Social Housing waiting list information 

• House price and other related information via 

SHMAA 

Policy 

adjustment 

Should the Council boost dwelling provision to 

deliver affordable housing.  

Outcome Provide further adjustment to the range. 

 
Policy 

Judgement 4 

Does the range of dwellings allow for improvement 

in the quality of the housing stock? 

Evidence 

needed 

• Vacant dwellings 

• Unfit dwellings, etc  

Policy 

adjustment 

Does the evidence point to any particular 

additional effort to address this issue?  

Outcome Provide further adjustment to the range. 
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Policy 

Judgement 5 

Does the range of dwellings match the aspirations 

for the local economy and the workforce it 

requires? 

Evidence 

needed 

• Relevant forecast/scenarios at stage 2 

• Relevant information from Employment growth 

study (to be prepared) 

• Journey to work patterns 

Policy 

adjustment 

Does the Council wish to consider higher dwelling 

provision to support local employment growth 

and/or boost local service employment from 

increased population and consumer spending? 

Outcome Provide further adjustment to the range. 

 
The policy judgements above will be summarised in order to provide a 

dwelling range for further assessment against available capacity and 

opportunities in part 2.  

 

 PART 2: Identifying Capacity and Opportunity 

 
Policy 

Judgement 6 

Are there any development opportunities that 

determine the scale of dwelling provision? 

Evidence 

needed 

• Past records of completions 

• Remaining undeveloped housing allocations 

• SHLAA outcome 

• Past records of windfall development 

• Other land put forward etc 

Policy 

adjustment 

None 

Outcome Assessment of baseline data against the dwellings 

range above.  

 
Policy 

Judgement 7 

What is the range of new Greenfield land required? 

Evidence 

needed 

Previously developed land record 

Policy 

adjustment 

None 

Outcome Identify Greenfield land requirement based on the 

range above.  

 
Policy 

Judgement 8 

To what extent would the range of dwellings have 

an impact on the environment, including protected 

habitats and heritage assets? 

Evidence • Presence of international constraints – SPA, SAC, 
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needed Ramsar etc 

• National constraints – BAP, SSSI, heritage assets 

etc 

• Local wildlife designations/habitats 

Policy 

adjustment 

None 

Outcome Provide a assessment in terms of land supply and 

constraints.  

 
Policy 

Judgement 9 

To what extent does the range of dwellings have 

on protected landscapes, best and most versatile 

agricultural land etc? 

Evidence 

needed 

• Landscape character assessment; 

• Other relevant constraints  

Policy 

adjustment 

What proportion of the dwelling range would be 

provided without adversely affecting these assets? 

Outcome Provide further assessment in terms of land supply 

and constraints. 

 
Policy 

Judgement 10 

To what extent would the range of dwellings have 

an impact on areas at risk from flooding or other 

hazards? 

Evidence 

needed 

• Strategic Flood Risk Assessment 

• Air Quality Management Area 

• Subsidence, noise etc 

Policy 

adjustment 

None. 

Outcome Provide a realistic assessment in terms of land 

supply and constraints. 

 
Policy 

Judgement 11 

To what extent would the range of dwellings require 

new infrastructure and services?  

Evidence 

needed 

• Transport study 

• Water supply 

• Water treatment 

• Health service 

• School, etc 

Policy 

adjustment 

None 

Outcome Provide a realistic assessment in terms of land 

supply and constraints, or deliverability.  

 
Policy 

Judgement 12 

Can alternative forms of development overcome 

constraints? 

Evidence 

needed 

Explore scenarios such as increasing densities, 

various development patterns etc 
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Policy 

adjustment 

None 

Outcome Explore opportunities.  

 
Further to the considerations above, the assessment will encompass the 

efforts to bring both the evidence and policy adjustment together to 

develop a preferred housing target for Breckland. It is possible that 

some evidence may be absent at this early stage. However, this 

evidence will feed into the process on an iterative basis once it 

becomes available.  


