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How many homes?
Opinion Research Services (ORS) is a social research consultancy that has built up extensive

experience of assessing housing need over many years. Our approach is evidence-based, and

our assessments have routinely provided a sound basis for Planning policy. This independent

paper provides a summary of the number of new homes needed to meet current and future

housing need for England.

The Government currently has a policy objective to increase housing delivery in England to
300,000 homes annually on average by the mid -202As. This follows from the House of Lords

Select Committee on Economic Affairs report "Building more homes" (July z}rc) which took
evidence from a range of interested parties, and concluded thatl

The Gavernment's target of one million new homes by 2a20 is not

based on a robust onalysis. To address the housing crisis at leost

300,AA0 new homes are needed annuolly for the foreseeable future.

Despite concluding that the Government's previous target of one million new homes by 2020

not being based on a robust analysis, the Select Committee report did not itself set out an

evidence base for the target af "ot least 30A,000 new homes", noting that "witnesses variously

estimated that between 200,000 and 30A,A0a homes are required today".2

The House of Commons Committee of Public Accounts report "Planning and the broken
housing market" (June 2019) recognised that "meeting thetarget of i00,Aa0 new homes a yeor

wilt need a significant step-up in the level of house building" and that the Government "simply

does not have the mechonisms in ploce to ochieve the 30A,000 target ... compounded by lack of
detoiled rationale as to why thk target was chosen in the first place".3

The Public Accounts Committee report continued: "to moke this even more cancerning, the

target does not align with the Department's new method for calculating the need for new homes

which shows that just 265,000 new hames a year ore needed". Furthermore, following updates

to the official household projections for England, the Government has recognised that "lower

projectians of household growth result in the natianal minimum onnuol housing need calculated

using the stondord method falling significantly; from opproximotely 269,000 homes prior to the

pubticotion of the updated household projectians, to opproximately 273,0AA bosed on the

updated doto".a

3.

4.

5.

https://publications.parliament.uk/pal1d201 61 7/ldselect/ldeconaf/20l20.pdf
Main conclusions and recommendations, paragraph 1

lbid, footnote 19 and chapter 2

https://pu blications.parliament.u k/pa/cm201 71 9/cmselect/cmpu bacc/1 744l1 744.pdf
Conclusions and recommendations, paragraph 1 (emphasis added)
https://assets.publishing.service.gov.uk/government/uploads/system/uploady'attachment data/file[518] 0/LHN Consultation.pdf

Paragraph 10



SUMMARY OF KEY POINTS

The Government has committed to a target of detivering 30A,0A0 new homes a

year in England

There is a lock of detailed rationale as to wtty the target was chasen

Witnesses to the Economic Affoirs Select Committee variously estimated

that between 200,000 and iA0,000 homes were required, based on information

available in 207 6

The target does not align with the Government's new method for calculating

housing need - this gives o figure of 265,AA0 new homes per annum

Updated household prajections from ONS identify lawer levels of househotd

growth, which would reduce housing need to around 213,0A0 new homes a year

using the Govern ment's colculation

Meeting this target will need a significant step-up in the level of house building
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Fig 1

Why do we need more homes?

We need to provide more homes nationally for two main reasons.

. The population is growing; and more people means more homes.

o Households are getting smaller on average; and fewer people living in each home

means more homes are needed.

Population growth

At the time that the Government first established its target of 300,000 new homes a year, the

2014-based household projections (informed by the 2014-based population projections)

provided the latest figures. These identified 54.3 million persons resident in England in 2414

and projected that this would increase to 63.3 million over the 25-year period to 2039 (Fig 1).

Total projected population and components of annual population growth, England 2014 to 2039

(Source: 2A14-based National Population Projections, ONS)
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The annual population growth comprised both natural growth and net inward migration.

Natural growth (the number of births less the number of deaths) was projected to
increase from 165 thousand in 2014-15 to a peak of 221 thousand by 202A-21, before

progressively reducing year-on-year to a growth of 125 thousand by 2038-39.

Net migration was projected to reduce from 298 thousand in 201 4-15 to 164 thousand

in 2A20-21, and then remain stable at around that level for the remainder of the

projection period.

As a consequence of these two components, the population was projected to grow by an

average of 430 thousand persons over the initial 5-year period 2014-19 and 386 thousand over

the next five years 2A19-24; reducing to an average of 296 thousand persons by 2A34-39.
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Changes to average household size

10' The 2014-based national population projections showed that the population is ageing (Fig 2).

Over the 25-year period 2AM49, the population aged 60 or over was projected to increase by
6.0 million persons (including2.7 million aged B0+) which accounts fortwo thirds of the overall
population growth. This contrasts with the growth of younger adults (aged 20 to 59) being
only 1.6 million persons, and a growth of 1.4 million young persons aged under 20.

Fis2 Projected population by age, England 2014 and 2039 (Source: 2014-based National Population
Projections, ONS)
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11' The change in the age structure of the population has an impact on average household sizes,

given that older people tend to live in smaller households (Fig 3). Since many older persons

live as single persons or couples, they are more likely to be the household reference person:

the person chosen for statistical reasons as the representative of the household.

Fig 3 Average household size and household representative rate by age, England (Source:2011 Census,

table CT041 2; 2014-based Household Projections, CLG)
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Household g rowth

12. The official household projections use the official population projections to establish the future

household population: those people who Iive in households. The household population is used

to calculate the number of households, based on the number of household reference persons.

The 2014-based population projections were used for the 2A1A-based household projections,

prepared by the Department of Communities, Local Government (CLG).

13 The 2014-based projections identified that there were 22.7 million households resident in

England in 201 4 and projected that this would increase to 28.0 million over the 25-year period

to 2039 (Fig a). Thiswas based on an average growth of 236 thousand households annually

from 2014-19, projected to progressively reduce to an average of 183 thousand per year by

the end of the projection period. The projections show that many of the additional household

representatives will be in older age groups (Fig 5).

tig4 Total projected households and annual household growth, England 2014 to 2039 (Source: 2014-based

Household Projections, CLG)

Total households Annual household growth
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Fis 5 Projected household population and household representatives by age, England 2014 and 2039

(Source: 2014-based Household Projections, CLG)
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Updates to the projections

14' The 2014-based projections were the most up-to-date at the time that the Government

established its target of 300,000 new homes a year. However, the ONS has published more

recent figures. The 2016-based population and household projections were issued in 2017 and

2018 respectively, and the 2018-based population projections were released in October 2A19

and the 2018-based household projections were published at the end of June 202A.

1s' Both the 2016-based and 2018-based figures show a notably lower level of population growth
(Fig 61. Whilst the 2014-based population projections indicated the population would reach

63.3 million persons by 2039, the 2018-based projection is 61.0 million. This is 2.3 million fewer
persons needing housing over the period. The difference is primarily due to changes in natural
growth: the difference between births and deaths, with fewer births and more deaths being
projected based on the latest trends (Fig 7).

Fig 6 Population projections, England 2014 to 2039 (Source: National Population Projections, ONS)
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FisT Recorded births and deaths and projected births and deaths by year, England 2009-10 to 2033-34
(Source: Mid-year Population Estimates, ONS; National Population Projections, ONS)
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16. Although the lower number of projected births will have very little impact on the overall

number of households and new homes needed (though it could have an impact on the type

of dwellings), the higher number of projected deaths has a substantial impact on the overall

number, as this reduces the number of older persons in the population and many of these

people would have been household representatives.

Both the 2016-based and 2018-based household projections identify far fewer households

than had been projected by the 2014-based projections. The ONS has recently taken

responsility for producing the household projections, and in addition to the changes to the

underlying population there have been improvements to the methodology. To help users

understand the changes, a number of different scenarios have been published:

. The principal projection uses a simplified method based on Census data from 2A01

and 201 1. Projections for the five-year period 2A11-2016 have been verified against

survey data at a national level, and trends in household formation are assumed to

continue for the five-year period 2A16-2021 but are then held constant from 2021;

. A variant projection based on the same methodology, but household formation

trends continuing beyond 2021 and rates allowed to vary over the projection to 2041;

. A sensitivity analysis was also included with the 2016-based projections which applied

the 2014-based household formations methodology to the 2016-based population.

The 2014-based projection indicated 28.0 million households by 2039, based on a growth of

5.3 million households for the Zl-year period 2014-2A39. However, the 2018-based projection

indicatedl.6millionfewerhouseholdsby203g: 26.4million,agrowth of 4.Amillionhouseholds

over the same period (Fig B). This reduction has a significant impact on future housing need.

Revisions to household estimates and projections, England2011 to 2039 (Source: 2014-based

Household Projections, CLG;2A16-based and 2A1B-based Household Projections, ONS)
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s Based on a method developed by CLG with trends derived using Census data from 19711o2411



1e' It is important to consider the impact of changes to the household formation method. The

2016-based sensitivity analysis (which applied the 2014-based household formation method)
identified 27.2 million households by 2039, compared to 26.6M from the principal projection
which used the new method. This difference of 0.6 million households is due to changes in the
method and trends used for household formation, but this represents less than half of the
reduction from the 2014-based figures. Changes to the projected population accounted for
the remaining difference (0.8 million households); fewer people yield fewer households.

2a' The variant scenario from the 2018-based projection shows that allowing household formation
trends to continue beyon d 2021 would reduce the overall number of households to 25.7 million
by 2A39, which is 0.7 million lower than projected by the principal projection and 2.3 million
lower than the 2014-based household projection.

21' Clearly, there is uncertainty about how household formation will change in future; but it is

possible to consider the impact of the household formation method in the context of past

trends through reviewing average household sizes (Fig 9).

Fis 9 Calculated average household size estimates and projections based on different household formation
methods, England 1991 b 2A41 (Source: 2014-based Household Projections, CLG; 2018-based
Household Projections, ONS; Labour Force Survey and Annual Population Survey, ONS)

I lr1';

The 2014-based household projections identified that the average household size reduced
from 2.4541o 2,366 persons over the period 1991 -ZA01 (a reduction of 0.088 persons), which
compares with a change from 2.366 to 2.359 persons over the period 2001 -2011 (a

considerably lower reduction of 0.007 persons). However, these projections suggested that
the change in average household size would revert to long-term trends from 2A11 onwards.
This was due to the CLG household formation method taking account of Census data from
1971onwards, so changes from 2001 to 2011 only had limited influence.

It is apparent that trends in average household size for the intercensal periods largely reflected
the estimates from national survey data over the period 1996 to 2008; but survey data suggest
that there was a change in trends, with average household sizes increasing from 2009 onwards.
The average appears to have peaked at 2.414 persons per household in 2016, with survey

estimatesfor 2017 (2.408 persons) and 2018 (2.390 persons) showing a progressive decline in

average household sizes.

22.
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24' As the CLG household formation method did not take account of these recent trends, the
2014-based projections over-estimated the number of households at the 2014 base date. The
projections identified 22.75 million households, compared with the Labour Force Survey
estimate of 22.29 million and the Annual Population Survey estimate of 22.28 million. The 2A14
projections therefore started from a figure which included nearly half a million households that
didn't exist. Whether or not these households would have liked to form but were unable to do
so is, of course, an important consideration; but the starting household figure was wrong.

2s' Using the new method developed by the ONS, the 2018-based projections identified that the
average household sizes would steadily reduce from 2.373 to 2.363 persons (a change of 0.010)
over the period 201 1-2021. This broadly reflects trends observed from 20A1-2A11. For the
period beyond 2A21, the new ONS method assumes that there will be no change in household
formation rates. Using the new method, average household sizes are projected to reduce from
2.363 to 2.260 persons over the 1B-year period (2021 to 2039), largely due to the population
ageing and older persons living in smaller households. This change of 0.103 persons is

comparable with that projected by the 2014-based projections for the same period (0.093).

26' Overall, the new ONS method appears to have most impact on the starting household figure
and the early years of the projection, as the change in average household size over the period
2021-39 mirrors the previous CLG projection.

27' Given this context, it is reasonable to conclude that the 2018-based household projections
provide a reasonable basis for establishing housing growth. They take account of the latest
trends for births and deaths and use an accurate starting point for household formation,
without unduly constraining changes over the latter years.

28' These projections show an average growth of lB0thousand households needing homes
annually from 2014-19, which is projected to reduce progressively to an average of 14A
thousand per year later in the projection period (Fig 10).

Fig 10 Total projected households and annual household growth, England 2}14to 2039 (Source: 2014-based
Household Projectio ns, CLG; 2018-based Ho useho ld Projecti ons, ON S)

Total households Annual household growth (201 8-based)
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SUMMARY OF KEY POINTS

The 2014-based poputation projection does not provide o reliable estimote of

populotion growth - it sssumed toa mony births and not enough deaths

The ZAl4-bosed househotd prajection is not a relioble estimote of household

growth for twa reasons:

i. it depends on the 2074-based poputation projections which are unreliable;

ond

ii. it starts from an infloted househotd figure (+0.5 million) due to problems

with the household formotian method

The 201B-based poputation and househotd projections provide reosonoble

estimates of growth based on demographic trends

Despite uncertainty obout how household formotion witl change in the future,

assuming recent trends witl continue for the five-year period 2016-2A21 and

then stay constant from 2021 provides on oppropriote basis for a trend-based

projection

The new ONS method for projecting household formotion would appeor to have

most impact on the starting paint ond earty years of the prajection, with

projected cttonges in the latter years comparabte with the previous CLG method

Based on the 20lB-bosed prajections, 180 thousand new househalds will need

homes onnuotly from 2014-19, whictt is projected to reduce pragressively to an

overoge of 740 thousand per yeor loter in the proiection period

lll t
l1
ra

t

11



29.

Considering the impact of past under-supply

The projected growth of 180 thousand households from 2014-19 can be compared with an
average of 208 thousand net additions to the dwelling stock each year over that period
(Fig 11). Housing provision exceeded the projected household growth (based on pasttrends)
over the whole of the five-year period.

Whilst recent housing supply has exceeded projected household growth, this follows a period
of under-delivery. The average of 208 thousand homes delivered each year from 2AU-2019 is

considerably higher than the average 136 thousand homes delivered from 2OOg-2014 . This
was the lowest rate of growth since 197A, a period of almost 50 years (Fig 12).

Components of net housing supply, England 2001-02 to 2018-19 (Source: LiveTable 120, Ministryof
Housing, Communities and Local Government)

Net additions to housing stock, England 1970 to 1990 and
Ministry of Housing, Communities and Local Government)

1991-92 to 201 B- 19 (Source: Live Table 1 04,

30.

Fig 11
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31. It is arguable that rates of previous housing delivery may have restricted household growth

and led to a "backlog" that now needs to be addressed. Over the period 2009 to 2016, the

dwelling stock increased by around 1.04 million homes compared with a projected growth of

around 1.32 million. This implies that there was a shortfall of around 284 thousand homes,

and it is likely that this is linked to the increase of the average household size over the same

period.

Based on the evidence, the turning point was 2016:

. Over the three-year period 2A16-19 the dwetling stock increased by 681 thousand- This

is 180 thousand more than the increase of 501 thousand households identified by the

201 6-based household projections;

. At the same time, survey estimates of average household size have started to reduce

from their peak af 2.414 persons in 2016 to the estimate of 2.390 persons for 2018.

Whilst survey estimates are subject to a confidence interval, it would seem reasonable to

conclude that housing provision beyond the projected household growth has enabled more

households to form which has led to a reduction in the average number of persons per

household.

Establishing the "Backlog"

Although rates of housing delivery are now exceeding the projected household growth, it is

clear that the previous shortfall of new homes must also be addressed. lt is this which forms

the basis of the Government's view that more homes are needed than suggested by the

household projections in isolation.

Nevertheless, it is evident that delivering 300 thousand homes is unprecedented for any year

in the recent past (Fig 12 showed the highest being the addition of 254 thousand homes in

1gB7). There has been little, if any, evidence presented about how large any "backlog" might

be and for how long housing supply might need to exceed the projected household growth in

order to address this backlog. However, those people who may want to (and arguably should

be able to) live independently can be identified through considering trends in the living

arrangements of households and families, which can be estimated reliably at a national level

through survey data. The relevant groups include:

. Households with two or more unrelated adults - i.e. multi-adult sharers;

. Multi-family households; and

. Young adults living with their parents.

Not all such households will want to live independently; but through considering trends over

time, we can establish how the numbers in each category have changed in order to establish a

reasonable basis for any possible "backlog".

32.

33.

35.

36.
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Multi-adult households and multi-family households

37' The Labour Force Survey is intended to be representative of the entire population of the UK.

The survey provides good quality point in time estimates for various labour market outputs
and related topics. lt is based on a sample of approximately 40,000 responding households
and 100,000 individuals per quarter.

38' The Labour Force Survey provides estimates for the number of households with two or more
unrelated adults and the number of multi-family households living in the UK (Fig 13).

Fig 13 Households with two or more unrelated adults and multi-family households, UK 1996 to 2019
(Source: Labour Force Survey, ONS)

*&,*-i -+- iil it i t : !';: i I i ; i,,, lt t i: l.. i-: i r i ; i li :,

920

?.i r 321
295

These estimate that the number of multi-adult households has increased from 724 thousand
in 2000 to a peak of 920 thousand in 2011, an increase of almost two hundred thousand
households across the UK. Within this group, Census data identifies that the number of student
households (where all household members were full-time students) increased from 75
thousand in 2001 to over 120 thousand in 2011, which accounts foraround a quarter of the
overall growth. The majority of the growth has therefore come from other (non-student) multi-
adult households.

ln terms of multi-family households, the estimated number has increased from 158 thousand
in 1997, to a peak of 323 thousand in 2016. A total increase of 165 thousand households over
the period.

Collectively, the two groups peaked in 2016 at a combined total of 1.22 million households.
This fell to 1.08 million by l}rc - a reduction of 136 thousand over the three-year period across
the UK. lt is likely that this reduction was, at least partly, a consequence of the higher levels of
housing delivery that were achieved in England during this period.

i-; t, l
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Young adults living with their parents

42. Based on estimates from the Labour Force Survey, the number of young adults aged 2A b 34

living with their parents has increased from 2.38 million in 1999 to a peak of 3.49 million in

z}lre - an overall increase of more than 1.1 million young persons living with their parents

across the UK (Fig 14). The largest increases between 1999 and 2019 are amongst males aged

20 to ZB and females aged 21 to 26, where the numbers of persons increased by at least 30

thousand in each year group (Fig 15).

Fig14 young adults aged 20 to 34 living with their parents, uK 1996 to 2019 (Source: Labour Force suruey,

Office for National Statistics)

Fis 15 young adults aged 20 to 34 living with their parents by age and gend"r, UK 2001 and 2019 (Source:

Labour Force Survey, office for National statistics)
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44.

Household formation trends

The consequences of higher numbers of multi-adult and multi-family households and more
young adults living with their parents are evident in the household formation trends (Fig 16).

It is clear that the overall proportion of persons who are household representatives has reduced
across each group aged under 40. However, for those groups aged 25 or over, this comprises
a reduction in the rates for males offset against an increase in the rates for females.

Fig 16 Household representative rates byage and gender, England 2001 to 2031 (Source: 2018-based
Household Projections, ONS)
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4s. Fig 1 7 shows the estimated change in household representative rates between 2001 and 2020

for each group aged under aA by gender. The reductions in male rates yield 730 thousand

fewer households; however, the change in female rates yield an additional 158 thousand overall

(25 thousand fewer aged under 25 offset against an extra 184 thousand aged 25 to 39).

Together, the changes in household representative rates yield 571 thousand fewer households

overall. lf there had been no change from household formation in 2001 for those aged under

40, there would have been 571 thousand more households resident in England in 2020.

46. Had these extra households formed, the average household size in 2020 would have been

2.309 persons; and if household formation stayed at zOCi rates throughout the projection, the

average in 2039 would be 2.2A7, almost identical to the 2014-based projections (Fig 18).

Fis 17 Change in household representative rates 2001 -2AZA and the impact on household totals for 2024

by age and gender, England (Source: 2018-based Household Projections, ONS)
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Fig 18 Calculated average household size based on trends in household formation held constant from 2001

for those aged under 40 compared to the average based on official projections, England 19911o 2441

(Source: 2014-based Household Projections, CLG; 2018-based Household Projections, ONS)
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47' Fig 19 provides the household projections by year, with overall househotd growth and the
associated housing need (based on 4o/o of dwellings not having a usually resident household)
summarised in Fig 20.

Fig 19 Household projections and variant based on trends in household formation held constant from zaal
for those aged under 40, Engla nd 2020 to 2040 (Source: 2018-based Household projections, oNS)
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SUMMARY OF KEY POINTS

Housing provision exceeded projected househotd growth over the five-yeor

period 2014-19, but this fottows a sustained period of un.der delivery

previous housing detivery could hove restricted household growth and led to a

"backlog" that naw needs to be addressed

This "backlog" essentiatty forms the basis of the Government's view that more

homes are needed thon suggested by the household proiections in isolotion

There has been on increase in mutti-adult ond mutti-family households in the UK-

This peaked at 1.22 miltian in 2A76, but had reduced 1i6 thousand by 2019

The number of young adults (aged 20 to 34) tiving with their parents hos

increosed from 2.38 mitlion in 7999 to 3.49 miltion in 2079, on overall increase

of over 1.1 millian young persons across the UK

Household formotian trends show a reduction for those aged under 40. lf rates

returned to their ZA01 levels this wauld yietd an ertra 571 thousand households

in 2020

From 2020 to 2030, a further 3i thousond households would form if formation

trends returned to their 2001 levels

Overall, there would be on uptift of 604 thousand additional households by 2030,

and these households represent the "bocktog" that needs to be oddressed

Meeting the projected househotd growth together with the identified "backlog" in

ful would need hames to be provided for 2.21 mitlion households aver the next

l0 yeors 7AZ0-2A30; a need for approxirnotely 2.30 million additianol dwellings

equivalent to an average of 230 tltousond homes per yeor

From 2030-2035, 7 57 thousand odditional dweltings ore needed each year

to meet the identified needs in futl; ond fhis rs tikety to reduce to 746 thousond

per year from 20j5-2A40 based on the current evidence
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49.

Establishing the number of homes needed

Based on the evidence, we have concluded:

The 2014-based household projection is not a reliable estimate of households growth
for two reasons:

i. it depends on the 2014-based population projections which assumed too many
births and not enough deaths; and

ii. it starts from an inflated household figure which includes half a million
households that didn't exist due to problems with the household formation
method;

o The 2018-based population and household projections provide reliable estimates of
growth based on demographic trends.' However, it is important to recognise that
household formation trends are likely to have been influenced by past rates of housing
delivery

. These projections show a growth of 824 thousand households needing homes over the
S-year period 2A20-25 (1 65 thousand annually) a nd 780 thousa nd from 2025-30
(1 56 thousand annually);

o To return household formation trends for those aged under 40 to those recorded in

2001 would yield an extra 604 thousand households by 2030, and these households
represent the "backlog" that needs to be addressed;

o The projected household growth together with the identified "backlog" would need

homes to be provided for 2.21 million households over the 1O-year period 2020-30
which needs 230 million new homes to be provided ,230 thousand peryear on average;

. From 2030 onwards, there would be a need to provide around 157 thousand homes

per year on average up to 2035 (which would meet the identified needs in full), and this
is likely to reduce to 146 thousand homes per year from 2035-204A.

Given this context, it would be appropriate for housing delivery to continue at recently achieved
rates (approximately 240,AAA per annum) until the mid -2020s. lncreasing delivery closer to the
Government target of 300,000 per year for England could help address the identified "backlog"

sooner but, as the need will reduce progressively from the mid-202As onwards, the current
300,000 target is far higher than can be justified based on actual levels of housing need.

A target to sustain housing delivery at an average of 230,000 to 240,000 net additions per year
across England throughout the 2020s would be justified using an evidence-based approach.
lf this target was achieved, housing delivery could then be reduced to between 150,000 and
160,000 dwellings each year over the following decade, based on the current evidence.
However, it would be important for both of these targets to be kept under review, taking
account of the latest demographic evidence (in particular, rates of net migration which remain
particularly uncertain) and appropriate market signals.

50.
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