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Executive Summary

BACKGROUND

Residential density has assumed increased
unpartance given the need ra plan for sustainable
development and rhe projecied increase in the
number of households. This research was
commissioned to:

® unprove understanding of current practice in
the use of density;

® improve understanding of the relationships
berweett density and che demand for land and
between densiry and buils form; and

¢ 1o establish a basis for consisrent methods of
density measurement and expression.

The study began by reviewing rhe development of
density policy and practice in England and in the
USA and Europe, kefore locking in maore detail ar
currenr practice in a sample of English authones
Ths established the context for a more derailed
analysis of four issues:

® densicy's relarionship w outher palicy ohjecrives;
® densiry measures and builr form;

®  density and the demand for urban lund; snd

® how densicy should be measured and expressed
for different purposes.

The research findings are sigrunarised here,

CURRENT PRACTICE

Housing is the main focus of density policv. Few
lacal authorities have specific policies on the
density of non-residential development.

Residential density is used for rwo purposes: in
pursuie of policy objectives such us reducing the need
to travel, making efficient use of land. promoting
affardable housing, and muaintaining the character of
£XISLINE aress; and as a piamung ol 1o estimate sire
capacity and land requirements. Dwellingsfarea is
the mast commonly used messure except in London
where habitable rooms are used, but dhere is
variarion in the way densities are caleutared,

Other stundards, such as for parking, road layout
and privacy are inore unportant than density in
Jerermining planning applications and appeals.

DENSITY AND OTHER POLICY
OBJECTIVES

Densiry relares ro a number of palicy ohjecrives:

® Tl demnand: densicy is an important variable
in influencing trip length and mode, but irs
significance depends on accessibility to public
transport and faciities;

®  Socid response: the response 1o high densities,
and high levels of occupancy, reflects the
vultural and social situation and ather
demagraphic facrors;

® {fin-diversizy: the intensity of develapment, the
nature of a sire and the teeaunent of un-buile
space all influence the opparminity for bio-
diversity;
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®  Design quality: quality reflects a range of desigm
and management considerations and is not
related to density,

DENSITY MEASURES AND BUILT FORM

The rescarch shows rhar density expressed as euther
dwellings or habitable roows/area does not pravide
as reliable a guide to sither built fore or the
amount of development as plot raria standards.
Planning standards such as overlooking distances,
apen space and especially parking exerr a serong
influence over rthe form and qualiry of residenrial
develapment as well as the intensity with which
sites can be developed.

OVERALL RESEARCH CONCLUSIONS

i) Density and planning policy objectives
The resezech concledes that the role and
contrbution of density in achieving the various
policy objectives identified by locul authoriries ts
variable. The achievement of objecrives such as
promoting affordable housing, pratecung open
space, maintaining character and securing gocd
design may be berter served by orher moce focused
policies and approaches, such as by sie-specitic
design briefs.

Authoriries should therefore focus their use of
densizy where ir has a teal role co play: in seeking
to reduce rravel demand; and in promoting
scomomy = the use of land. However, even here
the research highlights some important
considerations;

o influencing cravel demand — density s an
imporant variable bue ies significance depends
on accessibilicy wo public rranspare and
facilizies. Where people can walk ro facilities
arl public eransport, higher denzity housing
will increase the population with the
eppottunicy to meet their needs on fonr or by
public transport; but where public rransport
accessibiliry is poor or facilities lacking
incressing densities may only add to the
number of people who are car dependent.

® promuotng economy i the wse of land ~ increases
in ner residennal densiry reduces the amount of
land newlded ro accommeodare a given number
of dwellings, but successive increases in density
produce diminishing savings in rerms of lund
required. The most symuficant savings are
ke made by aveiding developmenc ar very
low densities {i.e helow a ner densiry of
20 dwellings per hectare). This suggests the
need tor development plans w specify
mintnun density standards, locating new
Lousing where 1t can urilise spare capacity in
existing facilities and services will rend
reduce the overall demand for urban land.

}l) The measurement and expression
of density

A consisrent approach s needed 1o the
measurement and expression of densiry. The

research defines a hierarchy of densities appropriate
ra different purposcs:

&  “toun or district densiny™ — where o major
mixed use development, such as a new
sertlement is being planned;

® 1 neighbowrhond density” - where a residentzal
neighbaurhood s Leing planned:

® 3 "gross development density” ~ where
Jevelopmene 3 to wke place on a number of
adjoining sites which have not yer been
precisely defined;

® 5 "ot vite density” — where only residential uses
are being planned on a sire; and

e 1 “net developahle site density” - ar rhe level of
Jerailed sire planning and development conrral,
especially where there are areus within a site
which are not w be developed.

In terms of densicy measures rhe research concludes
rhar

o dwellings per hecrare is the most spproprisre
measure for estimating develapmens land
requirements, making housing land ailocarions
and moniroring complenong/take-up;

E.



® dwellings nor habitable rooms is effecrive in
predicring or contrelling the form of
development on a sire. Planning standards or
plot racio (butllding foowpeint and heighe) are
maore cffecrive;

Whichever approach is used, the approach and the
assumptions made must be clearly explained so that
users understand the basis of the densicy fipure.

Executive Suricrary
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CHAPTER 1
Introduction

WHY DENSITY MATTERS

1.1 Densiry is & key concepr in describing,
predicting and controlling the use of land. It is 2
tundamentally simple concept — how many
buildings. how much floarspace, how many people,
on a grven piece of land? — which in pracnice is
guite complicated o apply.

1.2 Ower the Tast five years or 50, the use of
Jensity as a planning twel has artracted renewed
arrentions. This has reflected two concerns, bath
rooted in rhe heightened envitonmental dwareness
of the early 1990, particularly since the Rie
Declaration of 1992: a concern that finite
tesources, in this case land, should be used as
sparingly as possible; and a related wish o create
ustainable parrerns of development and viable
Incal eommuruties, and ro reduce the need ro travel
especially by privare car

.3 Achieving higher denzity development is
encouraged as part of this policy thrust. Bue,
planners are by no means agreed about how, and
ro what extent, this is possible: abour consistent
ways 10 express densiey or 1ts effecrs on
development fur; or whar is high densicy
developent.

ABOUT THE RESEARCH

1.4  These concemns form the background to the
research reported here. The Deparmment of the
Environment commissioned 2 team from the
Bartletr Schaol of University Callege London and
the Liewelyn-Davies consultancy, wirth three
principal ams:

o 1o explore current practice in the use of densiry
3z 3 planning ool

® 1o provide 4 better understanding of how
density conteol might lead o more efficient use
uf land; and

® o establish a hasis tor conststent merhods ot
density measurernient ard expression.

1.3 The study starred in February 1996, caze
study work with lacal suthorities was conducted
wver the early purt of the summer, and the report
was completed in February 1997

ABOUT THE REPORT
1.6 The Report is in four main parrs:

Contextual: Chaprers 2 and 3 summatise the long
histary of density analysis, and irs use in other
developed counrries, to provide a context for the
renewed dehate and incerest i this counery;

Current Praciice: Chaprer 4 reviews currend pracrice
as exemplified in the sample authorities, and

pravides the basis for the more detailed exploration
ot four key pracrice issues in the tullowing chaprers;

Kes Pracnce [ssues: Chaprers 5, 6, 7 & § then
consider the pracrical issues o be considered in
using density for different purposes and relate
density to other policy objectives, looking in
parricitlar at the relationship herween density and
built form and the demand for urban land; and

Cemclusioms: Chaprer 9 presents the conclusions
and implications of the research and, where
appropriate, recommendations for planning palicies
and pracrice.
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CHAPTER 2

The History of Density as a

Planning Tool

2.1 This chapeer reviews rhe historical origins of
density standands in England, their changing role in;
the mwentieth century and how their wechriical
specification developed. [t is hased an an extensive
lireranure review of original material published
between 1918 and 1997, covering policy and practice
as far back as 1908, The evolurien and changing
policy concerns of Governmett guidsnice on
resideniial densioy is summarised in the mhle overlead

2.2 Rapid urbanization in the 19th century creared
a legacy of unfit dwellings, poor living conditions,
paverty and ill-health, Public concem focused
ncreazingly on the relarionship between urban
densiry, overcrowding, unsanitary condirians and
crime’. Understandahly, residenual density, housing
design standands and lavour considerarions figured
prominently in the early developmenst of town
planning lemslation and pracrios: The genesis of the
Garden City Movement, for exsmple, stimulated
debates abour oprimum town size, acceptable urban
densities and the design, mix and layour of houses.
This debare i seill relevant wday, given the
wnportance that the Government attaches w
sustainable pattems of development. It has assumed a
new urgency in the lighe of current projections chee
an additional 4.4 million househalds may have w be
accommodared in England between 1991 and 2016,

DEVELOPMENT PLANS AND RESIDENTIAL
DENSITY 1909 - 1946

2.3 The Housing, Town Planning Etc, Act, 14909
made provision for rhe exercise of planning conrmal
and influence over the locarion, density, characrer
and height of new develupmene. Fram rhis rime
cnwards rown planning plaved an increasingly
important role in contraliing the locarion, design,

layout and appearance of residential development.
[etween 1918 and 1946 Guvernment departments
issued guidance on residencial site selection, layout,
configuration, density, house design, plar, wom and
garden sizes, the space between buildings and road
standards.
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2.4 A circular issued in 1918 by the Local
Government Board (LGB) confirmed chat grants
would be available for the construction of working-
clazs housing et a density of ne more than 12 houses
per acre (30 houses per hectare) in urban areas and
8 houses per acre (20 houses per hecrare) in rural
areas’. These density standards were also advocated
in the Tudor Walters Report’, which presenced rhe
findings of a major review of site planning, house
design and lavout. In 1919, local authorities were
advised ro measure residential density in rerms of
the number of houses per net acre {i.e. the
restdential curtilage, including minor open spaces,
hur excluding any necessary roads, che sites for
other buildings and any large open spaces'). This
definition of ner site area was ammended in 1928 1o
include half the width of adjacent roads up to a
maximum of 20 feer {6 meres ),

2.5 The 1944 Housing Manual advised rhar ir
was considered preferable to measure density in
terms of the number af persons for whom rthe
accommaodation was being provided.® Residential
densities were now ro he measured in terms of the
numnher of persons per acre in a neighbourhood,
{i.e. gross densiry), and che number of persons per
ner acre {ie. defined as rhe residential curtilage,

- mirtor open space and half the width of adjacent

roads up to maximam of 20 feer). A smady group
appotnted by the Minisery of Town and Country
Planning (IMTCP} in 1944 concluded rhar current
density pracrices were unsstisfactory, and that
residential density should in furure be measured in
terms of pruss popularion density, floorspace and
observance of daylight, and sunlight standands’. The
inclusion of daylight and sunlight considerations
presaged the use of other desigm standdards 10
supplement the residential densiry provisions in
development plans.

House Layout & Grouping 1918-1927

Source: Tidoe Waitees Raport 19}
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Sowrss, Tudor Wallers Raport 1918
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Mousing Planning Density Guidance: 1918-1997
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The Use of Density i Urben Planning

26  Guidance on the treacment of density in
rown planning schemes was limived mainly, bur ner
entirely, to the specification and measurement of
tesidencial density. Only occasional reference was
made to the pussibility of raising densiries above
the levels advocared by the LGB i 1918, Lucal
authoriries were advised that higher densiries did
not alwavs result in savings of rosd and sewer costs,
and often resulred in cramped gardens and less
ample air space. They were also advised that the
average density cauld still be achieved whilst
grouping the houses and serting aside parr of the
site lur amenity open space. The reasons given in
suppore of lower densities included improved public
health, access to daylight and sunlight, and the
provision of large gardens which could be wsed for
domesric fond growing.

2.7 The esadencial densiry 2ones in town
planning schemes ranged trom 4 1o 10 houses per
acre (10 to 49 houses per hecrare). The maost
common density zone, however, was 9 to 12 houses
per acre (22 to 30 houses per hecrare)'. These
density provisions posed problems when developers
praposed ro build flats racher than houses. Local
autharities were advised thar it was preferable w
calculate the densiry in terms of the likely
population. In the case of flats it was considered
that 100 persons per acre (247 persons per hectare)
would be an appropriate maximum density in a

12 houses per acre residential zone, providing

thut no more than 25% of the site was covered

b huildings’.

2.8  The exercise of public contrul over the
developmene and use of land stimulared debate
about the nature and purposes of town and countey
planning. There was stronyg support for the
residential density standards advocated by the LGB
in 1918, notwithstanding the fact that developers
argued rhar the cconomic break-even density was
40 houses per acre (98 houses per hectare).
Evidence presented to the Dudley Commuttee
contirmed thar flars were unpopular wich large
secrions of the communivy, especially families with
children, because of naise, lack of privacy, the
absence of back gardens and the prohibitions an
pets, There was also a prejudice againsr rermaced
housing because of naise, lack of privacy, absence
of side windows and rear access problems. The
Committer considered thar there was a need for

mixed development of houses and blocks of flats
which met the needs of smaller households,
Altheugh no reference was made 1o affordability ir
was recognised that the adoprion of improved
standurds of accommodation and equipment would
result in higher levels of economic rent,

2.9  Arrention was focused mcreasingly on rwo
important planning principles which figure
prominently roday in Covemment environmental
policy. In 1927 local authorities were reminded that
the English counrryside was s heritage which had
to be passed on unspoilt for the enjoyment of future
generations'!, Later, the Reirh Report '
recommended thar dwellings should be located
within walking and eyeling distance of

" emplovment, shopping and cultural centres, thus

minimising rhe need for local transport.
Throughout the 1930s, however, the key issues in
the determinarion of residential density appeals
included the need tur the scheme ra conform with
the character of the surrounding area and the need
for a flexible application of numerical density
standards. These ssues still assume impormnce
today when derermining residential density
planning appeals. Later, the Reith Report
recormmended thar dwellings should be located
within walking and cycling distance of
employment, shopping and cultural centres, thus
minumising the need for local transportation®.

2.10 Govemment guidance was generally effective
in altering the layout of public and private housing
estates, and especially in achieving the mave
towards more open forms of development, These
new estares had to observe strict rules governing
roads, frontages and rhe spacing of dwellings. The
public esrares, however, were usually larger
secure economies of scale, and rhey were often
located on cheaper peripheral land.
Suburhanisation developed apace, and rhe suburban
style which resulred consrituted a logical evolution
of the 'domestic revival movemenr"”. It was not
until the 1940 rhat actention was focused on the
srrategic role of residenrial densiry. '
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THE DEVELOPMENT PLAN SYSTEM
1947 - 1967

Z.11 The development plan sysrem introduced in
1947 atcached importance ro the seraregic as well as
the loval roles of residential density. The strategic
role included:

® meeung population margers;

® cstablishing redevelopment prioriries:
® rthe assessment of overcrowding;

® securing economy n thie use of land;

®  estimaring future land and infrascructure
requirements; and

®  making provision for the ‘averspill’ which
would resulr fram the adoption of local density
standards

At the local level, residential density was expected
to fulfil g variety of functians including:

® the provision of sufficient dwellings:
® securing a range of dwelling types;
® promoting improved living conditions; and

® cnauring rhar new developmenes were
conveniently located in rerms of access to local
services, major employmene areas and wwn

cenires.

212 The guidance issued by the MTCP and the
Ministry of Housing and Local Government
(MHLG) retlected the enhanced rle of
development plans in addressing che counrrv’s
housing problems. Further advice was issued on
neighbourhood planning, site layour, house design,
room and garden sizes, space between buildings,
road srandards and the provision of ameniry apern
space. The Marker Morris Reporr reviewed current
standards of design and equipment of family housing
and other forms of residential accommodation.
Farticular importance was atesched o improving
the setting, design. space standards, equipment
levels, parking and access armangements for pew
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dwellings". Construction costs were now a key
sssue and Design Bulleesn No. 7 advised char the
most econamic farm of residential development,
regardless of density, would be thar which kepr rthe
number of rall blocks of flats to a miniwum'™.

2.13 Four unpormant housing trends emerged during
this period. First, there was the predicted increase i
the number of househalds that would be seeking
accommodation. The South East Study predicred
that there would be a populatien increase of 3.5
million over the nexr cwenty years. This study
highlighred the serategic ole of residential density
in ensuring that sufficient land was allacated
meet the nation’s housing needs”. Second, there
wass a steady increase in the number of flars that
were buile. Flats accounced for 27% of all new
dwellings in 1965 — 1966 and for 34% of the new
dwellings built by local authorites'™ Third, thers
was a gradual reduction i the acrual size of local
authority dwellings, The average size of a three
hedroom house fell from 984 sg. fr. (91m) m 1952
to & minimum of 89¢ sq. ft. (§3m) in 1939, Fourth,
there was growing recognition uf the scale and
sevenity of the problems posed by the hagh densiry
inner city arcas. A pilot study undertaken by Taylot
Wondrow, Fulham Borough Council and the LCC
concluded that the exisung density of 136 persons
per acre {335 persons per hectare) ity Fulham would
have to be increased to 230ppa {(617pph) w areracr
privare sector partcipation in the redevelopment af
the ‘rwilight areas”™.

2.14 Various methods of calculsting residential
density were devised ro meet the parricular
requirernents of strategic planning (e overall or
town density), and development plans (e.g. gruss
and net residential density). In 1949 habivable
cooms replaced dwellings as the preferred unic of
accommodation for measuring net density, because
1t provided a more accurate estimate of dhe
residential popularion. The definirion of the net
site remained unchanged and included the
residential currilage, any small open spaces locared
theeein and half the width of the adjacent streets
up to & maximum of 20 feet (6 metres)®.

115 The use of residential density o control the
population of an ares, and hence the likely demand
for dwellings, jubs, services s recreational
facilities continued to pose prohlems far local

authoriries. Changing household size, including the
trend rowards fewer persons per habitable mom,
highlighred the critical role of the occupancy
assumptions used by local authorities when
preparing development plans and when
determining planning applications. Local
authorities were advised thar gross densities should
normally range from 30 to 4C0ppa (74 10 99pph)
where a full range of commercial and social
factlities were provided, snd rhat gross densirics
should not exceed 60ppa {1530pph) in congested
urhan zreas, This advice reflected the prevailing
view that the largest land savings occurted when
low’ densinies were raised to ‘medium’ densities.
Suhscguently, Tocal auchorities were advised thar
net densities in excess of 140 persuns per acre
(345pph) skould only be necessary in the most
congested areas”. Desigm studies had already
coufirmed that, given skilful planoing, ir was
prssible to provide & proportion of rwo and three-
storey houses for famulies with children when
redeveloping an area ac a density of [40ppa
{345pphi™.

2,16 The actual densities in approved
developwenr plans ranged from an average of
40ppa (103pph) in the county boroughs ro 2ipps
{49pph) in Lowns with & population of less than
10,000, In rhe case of Londaon, however, the
residenrial density zones ranged from 200ppa
{494pph) in rthe central area o 30 ppa (74 pph)
in a few areas with bigh amenity value such as
Dulwich, Hampstead and Highgate,

117 Throughout the 1960s local authorities were
advised to review their housing land allocarions,
raise densities and ensure that the fullest use was
made of development opporrunities i urban and
suburban areas. Local authorities were expected w
adaopr a flexible spproach o the observance of
density standards when determining planning
applications, because there was no necessary
connection berween densicy, butlr form and
environmental quality™.

2.18 A subsequent study™ confirmed that the
residennial zoning and density standards in
approved development plans had keen very
influential in determining the loraton, type,
character and price of new housing. Developers
wete forced to ceview their marketing serategies and
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decide wherher to build Tuxury’ low densicy
housing, as opposed o flats, or o adopr a variety of
measures such as smaller plors, smuller dwellings
and a lower level of equipment and fittings.

STRUCTURE AND LOCAL PLANS
1968 - 1987

119 The new system of development plans
introduced in 1968 drew an impormant distinction
berween strategic and local planming
considerarions. Strucrure plans were reguired o
have repard to esrablished national and regiorl
planning policy as explained i White Papers,
Departmenral Circulars, Regional Strategies and
ather statements endorsed by the government®. In
theary, residential and non-residenual densiey
proposals should have plaved an important strategic
role i determining rhe scale and location of new
development. A survey underraken in 1973
confirmed, hawever, thae chere was consideral:le
uncettainty abour the housing role, and even rhe
content, of structure plans. Some structure plans
included references ro propesed densiry changes
wirthout providing any information on the basis and
likely cftects of the proposed changes”. The
Secretary of Stare, when approving the Greare
London Development Plan {GLDP) modified the
plan “to melude a policy un renidenual densices with
the aim of establishing soraregic guidelines™

2.20 The naryre, role and purposes of local plans
was however clearly understod. In essence they
were requited to apply the strucrure plan strategy,
provide a derailed hasis for development conreel,
facilitare the co-vrdination of development, and
promote public awareness of local planning issues.
Parricular unportance was placed on the provision
ot positive guidance on the principles and critena
that the local planning authonty would apply when
determining planning applicarions. Where
appropriate this would include maximum and
minimum residental densiry proposals

2.21 The residential densiry purdance issued firse
by the MHLG and then by the IoF change:d
percepubly n its general chrust Juring che perind
1968 ~ 1987, reflecting rhe changing views and
nrioricies of successive govemniments, For example,
in 1973 rhe Secrerary of State expressed his: ‘strung

The History of Densitv as a Planning Tool

uppasition o high-vise flas for farmibies with children.
The high poprdagen densities which often produce such
schemes could be veduced if very low densities elsewhere
were moreased to reasonable levels. Families could and
should thus be accommodated m dwelling houses, noe
high vr even medium vise flas, in the majoriey of cases.
This would also save nme and money in hmuebufbimg
Governmene policy on this will continue 1w be made
clear. In fact the building of high biocks of fhm i now
deciming markedly™,

2.20 Less impartance was now attached o rhe
need for, and role of, residennal density standards.
Iy 1976 local planning authonces and developers
were advissd to use the definirion of net residencial
density which was fisst advocared hy the MHLG in
1952, Thas was the last occasion on which guidance
was given an the specificarion and measurement of
residenrial denziry. From this time anwards, locsl
planuing wuthorities were expected to adapr 2 more
flexible approach to residenrial density standards
betcause they were nor a relble guide as ro either
the amount of sccommaodarion that was likely co
te provided on the site or its form, character and
snvironmental qualing’,

THE INTRODUCTION OF PLANNING
POLICY GUIDANCE1988 - 1996

2,23 The Planning Policy Guidince Nare (PPG)
series was incroduced by the Government in 1988,
le has devored comparatively lizele atrention to the
strategie role of density standards. This is perhaps
surprising in view of the fact thar density policies
bave often been important in settling the partern
of development, particularly in prowoting the
dispersal of population and employment”.

1.24 Two main themes figure prominently in recenr
planning guidance. Fustly, there is the relationship
between residenaal density and dhe willingness of
develapers ro provide an elemenr of affordable
housing in their schemes™. |t is considered rhat thus
requirement’ will often invalve increasig existing
demsities, particularly in town and cicy cenrres,
Secondly, rhere is the complex relationstup between
density, muxed use, sustainable forms of
development and reduced travel. These themes are
essentially complementary and boch are pr&ll\ ated
an rhe need to raise densiries
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2.25 The principul guidance on residential density
is ser out sn PPG3 Housmyg, Decisions on local
residencial densities should have regard o the
following considerations:

o the ohservance of esrablished enviranmental
policies;

o the importance armched o local conditions
and the need ta conform to the character of
whar is already there;

¢ the acceprahility of differenr densities, lavours,
dwelling types, internal space standards, the size
of private gardens, and the grovision of garages
are, in the main, marketing considetations
which should be left to developers;

o rhe changing pattemn of housing demand in
some urban areas; and

o the need to facilitare the provision of 'starter
homes' and other forms of affordable housing.

126 PPG1 {Revised): General Policy and
Principles confirms that future development plan
policies should give a grearer measure of cerrainty
and predictabiliry oo the planning syscem.
Although no reference is made to the specification
and role of residential and non-residenrial density,
it s an imporrant consideration when considering
rhe impact of new development on neighbouring
baatldings and the local area more generally™.

NON-RESIDENTIAL DENSITY

1.27 The density of non-residencial development
has also been the subject of planning policies and
standards aver much of the cenrury, though it has
carely artracted the arrention devoted w residential
densities. This concluding sectian briefly reviews
the meatment of non-residential densiry since 1909

1909 - 1946

2.28 Locul planning autherities used a variety of
measures to control the hulk of non-residenrial
huildings during rthe period 1909 1o 1946, These
measures included the provisions of the Bailding

Acts, lieight zoning, daylight angles and restrictions
on the percentage of sice coverage. They tended ro
determine both the building envelope and irs
archirecraral form. In London this methad of
conerol was judged by the London County Council
(LCC) ro have resulted in excessively high huilding
densities. inadequate daylight provision and the
aver-development of sites in relation w the
capaciry of the streer system®™,

1947 - 1967

1.29 A design manual wssued by the MTCE in
1947 reviewed the nead for building densiry
ronrrols n order ro secure goud condirions (e,
light, air, access ), prevent over-development, and
secute the even distribution of developmenr and
acrivity throughour town centres™. Ir advocated the
use of a floor space mtio (FS1) as “.. the simplest
means of determining, comparing and controlling the
budlding accommadanen contained or to be provided
within land aveas of any s1ze”. The formula ro be used
ra calculute the FS1 was:

:rilcﬂ Floarspace
Area of Size plus half the widih of adjoming roads

The main aims of the FSI were to secure an
adequate streer parterny, facilitate the regrouping of
buildings on large regularly-shaped plots, ensure
gond conditions for each butlding, and secure
reasonably eompact development within cach
streer hlock

2,30 Subsequent MHLG guidance did not give
much attention ra the exercise of planning control
ard influence over the density of commercial,
indusrrial and rewil developmene. Only passing
reference was made o che need fon and mle of,
non-residential density srandands. In 1962, for
example, local planning autherities were advised to
fix' building densities in a way which would:

o relare the height and massing of buildings
the parking capacity and waffic arrracred;

® cncourage redevelopment where it was
required; and
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® result in a scale of development which was in
keeping wirh the surrounding area.

No guidance was given, however, abour the
appropriate mechod for calculating building density™.

2.31 The development plans for large towns and
cities favoured the use of plat ratio rather than FSI
as 1 means of controlling non-residential building
density. It was considered that plot rario was more
tlexible in its application, because it did nor resrricr
the form of the butlding nor did ir favour cormer
sites or sites which fronted on to wide roads.
Perhaps of greater impartance was the use of plat
ratio to estimate the future floorspace potentisl
{and hence jobs and rrip generation) of diffecent
use 2ones and areas®. The range of maximum plot,
standards adopred in development plans ranged
from 3.0:1 in Liverpool o 5.5:1 in London. FSIs
ranged from 2:1 in Oxford, Plvmouth and Swansea,
to 3:1 in Brista]"™.

1968 - 1987

2.32 Under the new development plan system,
local planning authorities were advised thar
develupment plans could significancly influence rhe
furure partern of emplovmene and the relationship
between labour supply and demand, and rhat
Government policy armached great importance o
the promotion of commercial and econotic
growth®. Very lirrle guidance was issued on the
specification and measurement of non-residential
densiries. Only occasional references were made 1o
the need to contral the amount and locsdon of
retail floospace and related parking provision®, the
flocrspace restricrions set by Induserial
Nevelopment Certificates (IDCs) and Office
Development Permits (ODPs)*, the need o
motitor the ratio of storage 1o selling space in new
torms of remiling” and the use of plor racio 10
contrel building bulk and scale of development®.
The need for employment indices ro measure the
existing and proposed number of workers per acre
or hectare was reviewed subsequentdy®, bur doubs
remained abour the effecriveness of density
standards a2 4 means of influsncing employment
ourcomes. It was found, for example. that in the
manufacturing indusery, observed employment
densiries canged fram 18 — 132 workers per acre (69
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to 325 workers per hectare) and in warehousing
from 6 to 64 workers per acre {15 - 158 workers per
hecrare}*. A recent study commissioned by
SERPLAN concluded that ... dennes rarios are g
thedy most accwrate, and also their most necessars,
when applied 10 new development or ar least modemn
building™, For the purpases of development plans it
was eonsidered dhat density rarios, based on the
wetghted average, should be used for offices,
manufucturing and warechousing. In London and
the South East the weighted floorspace per worker
ratios (square metres ner) were offices (17.9),
manifacturing (29.7) and warchausing (40,1,

£33 In local autharity practice over that period
rhere are only occasional references to numerical
density standards for non-residential use, excepr in
Gireater London. In general rerms, it continued o he
seen as important that non-residenrial development
should be well related o its surroundings in rerms of
s size and scale, ard thar developments uver a
certain size should be [ocated in specified lacations
suchy as strutegic centres. Most noticeably, the
straregic importance of nun-residential densicy
stundards was confirmed by the Secretary of State
when approving the Greater London Develupment
Plan {GLIDP) in 1976. He madified the plan “t staze
the stragege symificance of ploe vato standards i Ceneral
London and Swawegic Centres™,

POST - 1988: THE PPGS

2.34 The nauonal and regional planning guidance
issued since 1988 has paid scane artention ro the
strategic role of density standards, irrespecrive of
land use category. PPG 3, an housing and PPG 12,
on developmenrt plans, provide no guidance on the
specification and measurement of density. By
inference, rhe specification of densiry and other
planning standards is a local plan funcrion,
especially if non-complisnce would result in refusal
of planning permission. PPG 13, on transport, and
the better pracuce guide provide limited guidance
on the role of densiry in promoting developmenr
which aims to reduce the need ro reavel, especially
by car. Local authorities are advised to concentrate
higher-density residential developments near public
wranspart centres and close w local facilities. This
advice reflects the view thar “the environmental
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guality of vesidential areas 1s not solely affected by or
directly velated to, the densicy of development.™

235 PPG 1 General Policy and Principles
{Rewvised 1997) confirms thar a key role of the
planning system is tn secure the provision of homes
and buildings. investiment and jobs, in a way which
is consiszent with the principles of sustainable
development. Particular importance 1s avached 10
consistent, predictable and prompt decision-
making. Local aurhorities are expected te provide
guidance on, inter alia, the overall scale, densiry,
massing and height of new developmenr in relation
to neighbouring buildings and rhe surrcunding
local arca. No advice 15 given, however, on the
need for, specificarion and roles of, densicy
standards™. There is clearly a perceived need on che
par of developers, local plenning autharities and
planning inspecrors for clear guidance on the
unparmance of density considerations and their
rrearment i development plans™.
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