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ACCESS TO COUNCIL HOUSING: A Study of Opportunities and Constraints 

Abstract 

The research on this topic took place between January, 1976 and 
October, 1978. During this time, some important changes in 
national housing policy occurred. For example, in 1976 the 
Government introduced a new system of control over local authority 
capital housing expenditure based upon annual allocations. In 
December, 1977 the Housing (Homeless Persons) Act came into 
operation. This Act imposed a duty upon local housing authorities 
in England and Wales to secure accommodation for certain categories 
of homeless persons. The period of study also coincided with the 
Government's review of housing policy and valuable data contained in 
the Consultative Document and accompanying Technical Volumes have 
been incorporated in the sections dealing with housing trends and 
public sector housing costs. 

This thesis also shows that despite the existence of a legal and 
advisory framework, local housing authorities enjoy a degree of 
autonomy with the power to manage and allocate their housing stock 
in accordance with their locally determined policies and procedures. 
Consequently, a wide variety of practice prevails both in the treat­
ment of eligibility for council tenancies and the manner in which they 
are allocated. Moreover, some of the rules and regulations are 
arbitrary and out of context with national objectives and supporting 
policies. Of interest also is the fact that the methods adopted by 
local housing authorities to select their tenants are of social as well 
as economic importance. Accordingly, these various points are 
covered in the sections dealing with eligibility and council housing 
allocation methods. 

The remainder of the study is devoted to an examination of options 
and choices. First from the standpoint of an individual household in 
a local housing market, and second in the context of national public 
housing policy. 

Much of the data used in this study has been obtained from local 
housing authorities within the Northern Region, supplemented where 
appropriate by material provided by the Department of the Environment 
and other established reference sources. 
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Introduction 

In 1967 Rex and Moore published the results of their study into "Race 

Community and Conflict" in the district of Sparkbrook, Birmingham. Although 

this study was essentially concerned with race relations, the research 

revealed some of the constraints confronting persons who required the tenancy 

of a council house which were not solely related to the ethnic origins of the 

households concerned.t1) 

Two years later the Central Housing Advisory Committee published its ninth 

report entitled "Council Housing Purposes, Procedures and Priorities". This 

document expanded the conclusions and recommendations contained in earlier 

reports and highlighted the changing context of council housing and the 

inequities still to be found in local authority allocation policies and procedures. 

In April 1974 local government in England and Wales was reorganised under the 
(?) 

terms of the Local Government Act, 1972. In conjunction with administrative 

boundary changes the Act constituted 422 local authorities in place of the 

previous 1, 436 of which 369 were given specific responsibilities for the 
(3) 

provision and management of council housing. 

Against this background, it would seem reasonable to presume that the most 

profound examples of arbitrary rules and regulations governing local authority 

housing allocation schemes would have been eliminated. However, this study 

wil l reveal that unnecessary constraints still abound, thus accentuating the 

1. Race Community and Conflict - John Rex and Robert Moore, Oxford University Press 1967, Chapter 1 
2. The Local Government Act 1972 excluded the Greater London area which was re-organised under the terms 

of the London Government Act 1963. 

3. The Municipal Year Book 1977 - The Municipal Journal, London 
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social and economic problems of those households who are unable to gain 

access to the tenancy of a council house. 

To a large extent this situation has its roots in the relationships between 

central and local government since the provision and management of council 

housing has never officially been classified as a national social service. 

However, devolution by central government to local authorities of responsibility 

for providing council housing to meet shortages and to eliminate unsatisfactory 

housing conditions, has given the impression that such a service is in fact a 

component of public policy. Moreover, financial assistance afforded by 

governments to local authorities to enable them to fulf i l their respective roles 

in the housing system tends to reinforce the validity of this theory. 

However, when council housing management methods are compared with 

clearly established public policies, some notable inconsistencies are apparent. 

For example, national standards in terms of service provision and personnel 

training in respect of the national health service ensures broadly comparable 

opportunity for the recipient, no matter in which part of the country he lives. 

Similarly, the scale of pensions and cash benefits are consistently applied. 

It is worth noting, however, that in the past central government has recognised 

a need to impose certain national criteria in relation to housing standards, 

capital expenditure levels and financial assistance. Moreover, legislation has 

been enacted which in some circumstances ensures the provision of council 

housing for homeless persons ( 4 )and those displaced by local authority clearance 

and redevelopment scheme s.(5) But, apart from these impositions local 

4, Housing (Homeless Persons) Act 1977 
5. Housing Act 1957 
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authorities have retained the power to determine their housing management 

and allocation policies although at different times central government has issued 

advice as to the procedures it would like to see followed. 

The extent of arbitrary housing allocation policies and procedures tends not 

only to create a "neighbourhood effect" in terms of other social and economic 

problems, but it can lead also to a lack of public confidence in local housing 

administration. It therefore raises the question as to why central government 

in the pursuance of national housing objectives, should tolerate such organisational 

inequalities. Harold L. Wolman discussing political structures in "Housing and 

Housing Policy in the U.S. and the U.K." makes a valid point in this connection: 

"The United Kingdom is a unitary system with a 

national government exercising sovereignty and 

with local authorities existing as the creatures of 

national government. Thus, constitutionally national 

government can mandate local government action or 

it can provide local government with the discretionary 

authority to take action. Local governments are 

proscribed from taking any action not expressly 

permitted by central government. However, in actual 

practice wide authority for the operation of some 

functions including, at least traditionally, housing, 

has been assigned to local authorities. Because 

this devolution of authority has come to be accepted 

as proper, it is politically much less easy for the 

central government to mandate local authorities to 

(vi) 



undertake activities against their wil l than it 

might seem from a mechanical understanding of 

the constitutional arrangements. " t 6 > 

To some extent the evolution of local authority inspired tenant selection 

schemes with its variations in practice is understandable if not wholly justified. 

Faced in the past with housing shortages and large areas of substandard 

housing, local authorities, at least historically, have substantiated the need 

to impose housing demand constraints. Moreover, in the light of increased 

central government intervention and financial control across the whole field 

of local administration, it reasonably follows that the pre-occupation with 

local housing requirements is bound to transcend wider based social and 

economic objectives. 

But, the social and demographic structure of this country has been changing 

for some time. Households are smaller in content and generally more mobile. 

The birth rate is declining and elderly people are living longer. In this 

connection it is probable that many local authorities have been slow to identify 

and respond to these changes. On the other hand it could be argued that 

central government should have brought to the attention of local authorities 

the emergence of new trends more explicitly than by the publication of statistics 

which often need specialist interpretation. 

It is an aim of this study to examine the hypothesis that the provision and 

management of council housing, because i t is not the subject of formalised 

social policy, has produced and maintained inequalities of opportunity which 

6. Housing Policy In the U.S. and the U.K. - Harold L. Wolman. Lexington Books, D.C. Heath and Company 1975 
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are not wholly justified in terms of current housing trends and social changes. 

In this way both central and local government responsibilities wil l be evaluated. 

In the process of research, the broad scale of opportunities and constraints 

will be identified and analysed by reference to national and regional data, 

alongside certain individual local authority policies and procedures. To this 

end the dissertation has been structured on the following lines : 

Part One 

The purpose of this section is to identify from data contained in the Government's 

"Green Paper" and other reference sources some important housing trends and 

social changes which are apparent in national and local indices of housing 

conditions and household requirements. The analysis proceeds with an 

examination of public sector housing costs and some of the political, social 

and economic constraints which may affect the provision of new council housing. 

This section concludes with the documentation of statutory obligations and 

advisory recommendations concerning local authority housing allocation practice. 

Part Two 

This section is devoted to an evaluation of council housing eligibility criteria. 

First as a constraint upon certain households registering their individual 

housing needs and requirements and second, as a constraint in securing the 

tenancy of a council house once an application has been accepted by the local 

authority concerned. 

Part Three 

The opening chapter in this section is concerned with the principles of local 

authority tenant selection methods, followed in the next chapter by a study of 
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tenant selection policies and procedures of a group of local authorities in the 

Northern Region (Durham County). 

Part Four 

The concluding section of this dissertation is devoted to an assessment of 

choices and options. First, from the standpoint of an individual household 

in a local housing market, and second in the context of public policy options. 

(ix) 



CHAPTER ONE 

HOUSING AND SOCIAL TRENDS 

Introduction 

In chapter three of the Government's "Green Paper on housing policy, the 

fact is established that during the last twenty-five years, housing conditions 

in this country have improved considerably. For example, from a position of 

housing stock deficiency in 1951 amounting to about 750,000 dwellings, by 

1976 it is estimated that there were about 500,000 more dwellings than house-

holds1.11 There has also been a significant improvement in the quality of the 

housing stock and an established trend towards lower densities of occupation. 

Moreover, with increased emphasis upon rehabilitation afforded by the Housing 

Act, 1974, it is highly probable that these trends wil l continue. However, there 

are some important factors arising from this evidence which warrant clarification. 

First, in a free market the price mechanism regulates supply and demand for 

all goods and services. In housing free market forces are restrained as the 

price of about forty-five per cent of the domestic housing stock is mostly either 

administratively or statutorily regulated or controlled. Accordingly, national 

and local differentials in supply and demand are bound to occur at different times. 

Second, in spite of the progress made in recent years, there is still scope for 

further improvements. For example, nearly three million households (about 

seventeen per cent) in 1976 were occupying dwellings classified as either unfit, 

substandard or where the density of occupation was greater than 1.5 persons per 

room. { 2 , Of importance also is the fact that data concerning households which 

comprise the resident population is based upon the 1971 census definition and 

thus excludes a proportion of those persons who share accommodation with others 

and who for one reason or another have not set up their own home. 
1. Housing Policy - A Consultative Doousent, chapter 3 paragraph 3.05, page 10 
2. Housing Policy - A Consultative Document, chapter 3 paragraph 3.07, page 10 ^ 



Third, important social changes have been taking place also. The demand for 

housing generally has increased as a direct result of improved standards of 

living. But more specifically the requirement for smaller dwellings has 

increased due to such factors as earlier marriage, a larger proportion of 

elderly in the population and the growing desire of young persons to lead 

independent lives. Moreover, there has been an increase in the rate of divorce 

and separation which in turn has motivated additional housing demand from 

single parent families/ 3 1 

Fourth, the evidence supporting a national surplus of housing misrepresents to 

some extent the situation in some regions where the scale and diversity of 

housing problem is still acute. * 

It is the purpose of this chapter then to examine some of these factors in greater 

depth since they wil l have a profound effect upon the composition of demand for 

council housing and thus the allocation of financial resources. Furthermore in 

the light of continued decline in the supply of private rented housing, the 

assessment of local housing requirements and the manner in which council house 

tenancies are allocated wil l probably assume greater importance in the context 

of future national housing policy objectives. 

The Structure of the Housing Market 

One of the main characteristics of the housing market in this country is its 

division into various sectors. Principally amongst these is the tenure of 

owner-occupation, council housing and the private rented sector. One of the most 

significant social changes during the last sixty years or so has been fhe growth 

3, Department of Environment - Housing Servloes Advisory Group "The Housing of One Parent Families" 
paragraph 2.1 

* For example. Greater London, Birmingham Liverpool and Manchester 
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of home ownership and council housing, not only in quantitative terms but as 

proportions of the total housing stock also. In contrast, the private sector has 

declined steadily over the years and this trend is continuing. 

For example, from a minority position in 1951, the proportion of dwellings in 

owner occupation was about thirty-one per cent and in 1976 it was about fifty-five 

per cent. Council housing during the same period increased from a mere 

seventeen per cent to about thirty per cent, whereas private rented housing has 

declined from fifty-two per cent to a minority position of about fifteen per cent.'4' 

The reasons for these spectacular changes in the tenure pattern are not difficult 

to determine and have been well documented. However, one point about which 

many writers on this subject are agreed is that one of the major effects of 

government intervention in the housing market by way of rent control, subsidies 

and housing standards allied to national financial and economic policy during the 

last fifty years or so, has been to enhance the benefits of home ownership and to 

accustom the majority of tenants to the idea of cheap rented housing to which 

personal attitudes and family expenditure budgets have been adjusted. 

As a result, we now have a diminished private rented sector which consists 

predominantly of sub-standard housing - a factor which significantly enhances 

access to public sector rented housing and thus more new building; a buoyant 

owner-occupied sector benefiting from inflationary trends; a public sector which 

is making increasing demands upon national and local financial resources and some 

experimentation in new forms of tenure. 

In this connection the writer has been mindful of the arguments advanced for 

increasing the stock of privately rented housing and that an end to rent regulation 

4. Housing Policy - A Consultative Document Chapter 3 page 14 Fig. 2 
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and the uncertainties facing landlords over their power to end unsatisfactory 
(5) 

tenancies are necessary conditions for the success of such an effort. However, 

such views may belie the realities of the situation when we consider that 

opportunity for some households to achieve access to council rented housing in 

non-stress areas has improved considerably over time. 

The following analysis may, therefore, facilitate an appreciation of the constraints 

which might flow from a reversal of rent regulation and control in the privately 

rented sector. 

For the purposes of this example the writer has obtained data from Darlington 

Borough Council concerning the recent acquisition and improvement of an old 

terraced house situated in an area designated for revitalisation. 

Table 1. - 7 Primrose Street, Darlington - An Unimproved Dwelling Lacking 
Basic Amenities - The Investment Opportunity for a Private Landlord 

(a) Opportunity cost possibilities as opposed to acquisition 
improvement and renting (non-speculative examples) * 

Local Authority long term bonds - 6|% net return 
National Savings - 9% net return 
Building Society Deposit - 6% net return 

Assume therefore that a private landlord would require an income of 
10% net on capital invested 

£ £ 
(b) Capital Cost of Dwelling 1,500 

Improvements (Actual) 4,900 
LESS Improvement Grant @ 50% 2,450 

" 2,450 

3,950 

(3) For example, "Too Mueh Housing" M. Clarke. Lloyds Bank Review October 1977 Page 31 

* N.B. The writer Is conscious of the fact that there are other opportunity Investments which a landlord 
may consider but the return from which may be more uncertain, 
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(c) Investment for Private Renting 
£ £ 

Capital Cost 3, 950 
Gross rent required 663 
LESS repairs (say £65) 65 
LESS Schedule 'A' Tax @ 34% 203 

268 

(d) Total representing 10% net return on capital 395 

(e) Therefore the rent required on a f i f ty week basis would amount to 
£13.26 per week 

We can now compare the outcome of this calculation with average net rents of 

different council houses in Darlington let on a f i f ty week rent collecting basis :-

Pre War Improved £5.38 net 
Postwar £5.91 net 
Parker Morris £6 .51 net 

Accepting that there may be a preference amongst some households for a rented 

dwelling in a private street as opposed to a council estate. Allowing also for the 

fact that rent allowances are available to private tenants on the same basis as 

rent rebates to council house tenants',81 the possibility exists that when faced with 

these options many households would choose a council tenancy whenever the 

opportunity is readily available. The writer w i l l discuss this aspect more fully 

in chapter 8. 

However, there are some further points arising that are worth noting. For 

example, a private landlord evaluating the feasibility of acquiring and improving 

an older terraced house free fron rent restriction may rely upon inflation and the 

possibility of capital gain in the longer term and thus be content to recover less 

than a ten per cent net annual return on investment. However there can be no 

guarantee that this situation would follow since it is the experience of Darlington 

Borough Council - in the process of selling houses which have been acquired and 

improved, that some dwellings have not realised the actual cost of provision. ( 7 ) 

6. The difference In rental levels of these two example* le such that even allowing for the possibil i ty of e 
rebate In reepeot of the private rented dwelling, the choice of a council tenancy would represent the 
cheapest option. 

7. Cost of provision includes acquisition and Improvement costs plus fees. 

5. 



For this reason, i t is probable that a potential investor would wish 

to be assured of the long term economic future of the area in which his 

dwellings or proposed acquisition was situated, since a lack of general 

financial investment and the neighbourhood deterioration which might 

follow would possibly result in house values not appreciating in line with 

overall inflationary trends. 

I t is partially as a result of the decline in the availability of private rented 

dwellings, occasioned in real terms by slum clearance programmes, 

road improvement schemes and conversions to owner-occupation that 

the public rented sector has reached its present proportion. 

But there are other reasons which are worth recording. For example, 

until 1076 when the Government introduced financial controls in conjunction 

with local authority Housing Investment Programmes, new council house 

building programmes were often initiated without detailed appraisal of 

private sector development. Accordingly new building schemes tended to 

follow housing demand as portrayed by the numerical strength of housing 

waiting lists which, in turn, would be reflected to a degree by the social 

and economic structure of the area. 

Moreover there has been a tendency for local authorities to interpret their 

housing responsibilities not only in the context of national housing policy 

but in accordance with local political attitudes also. 

6. 



The relevance of these various factors can best be illustrated by reference 

to data contained in the following table and the interpretations which 

follow :-

Table 2 - The Tenure Pattern in the County of Durham 1971 (percentages) 

Areas Owner-
Occupiers 

Council 
Tenants 

Private 
Tenants 

Darlington 59 22 19 

Derwentside 39 39 22 

Durham 37 46 17 

Chester-le-Street 46 43 11 

Easington 25 56 19 

Sedgefield 31 57 12 

Teesdale 50 16 34 

Wear Valley T 47 32 21 

England and Wales 52 29 19 

Source: National Census Returns 1971 

It is apparent now that by comparison Easington and Sedgefield have a 

very large proportion of council tenants in relation to other tenures. This 

is largely attributable to the fact that in each of these districts there is a 

New Town with a high proportion of housing stock owned and managed by 

Development Corporations.* Teesdale on the other hand has a comparatively 

low proportion of private rented accommodation. The main reason for 

this is that Teesdale is predominantly a rural area containing a significant 
! 

number of agricultural tenancies. 

* Estimated Sedgefield 19 per cent, Easington 18 per cent 
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From the party political standpoint, the writer has catalogued the 

historical patterns in these areas between 1961 and 1971 to determine 

whether there was a discernible link between the proportion of council 

housing and local political attitudes. Unfortunately difficulties were 

encountered because the local government areas constituted in Apr i l 1974 

do not correspond to those in being prior to this date. However, in the 

process of investigation, i t was established that Darlington was one of the 

areas in the County most subject to political change. * For example, Labour 

either controlled the council or was its majority party during eight of the 

eleven years in question whereas the Conservative party occupied the same 

status from 1969 until 1972. 

Bearing in mind that the effect of a decision to mount or run-down a new 

building programme can overlap local government elections; during the period 

1967 to 1969 when political control of the County Borough Council altered, 

the future council house building programme was reduced. For example, 

Minute H88 of the Housing Committee held in November 1968 made specific 

reference to a policy to build 500 units per annum. I t is interesting to note 

in this connection that the Assistant Secretary of the Northern Regional 

Office of the Ministry of Housing and Local Government attended the meeting 

at which time he stated : 

" . . . the population was unlikely to increase 

to the extent which had been forecasted. I t is for the 

Authority to assess the extent of its need for houses." 

» Darlington Borough Council established under the Local Government Act. 1972, comprised the 
former County Borough of Darlington and a portion of the former Darlington Rural Dis t r ic t 
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Further investigation reveals that when the Conservatives gained control of the 

council in 1969, the policy to build 500 units a year was examined. The following 

extract from Minute H.74 of the Housing Committee held in November 1969 is 

relevant:-

"RESOLVED - (a) That for the time being no 

further two or three bedroom houses be planned, 

except for "infi l l ing" or to provide a balanced unit 

with old peoples' dwellings, (b) That the programme 

for the year ending 31st March 1973 be 200 old 

peoples'or single persons dwellings . . . . . . . . . . " 

Despite this change in attitude, no significant changes either in the level of 

demand for council housing in the area or in central government policy1" was so 

apparent as to justify a policy in 1968 to produce 500 units a year and for this 

target to be reduced to 200 units a year in 1969. In the absence of further 

detailed research the writer can only presume that party politics even at a local 

level is eminently capable of applying different interpretations of housing needs 
* • 

and requirements which may have significant repercussions. 

To conclude this section then, the trend towards owner-occupation and council 

housing is well established both nationally and locally. Regional variations such 

as those apparent in County Durham can overwhelmingly be attributed not only 

to the social and economic characteristics of areas but local political attitudes also. 

NOTE: Labour regained control of the County Borough Council in 1972 which 
lasted until 1976 when a Conservative administration was returned locally. The 
interesting fact is that in February 1975 the Labour Controlled Council approved 
a recommendation to mount a building programme of 400 units per annum until 1980. 

* The Housing Act 1969 which became operative in July 1969 inter al ia made further provision 
for improvement grants and established the concept of General Improvement Areas. 

*» For example drastic changes in a development programme may have an effect upon the building 
industry particularly a local authority direct labour building department. 
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In so far as the future of the private rented sector is concerned i t is worth 

documenting comments contained in chapter 3 of the Government's "Green" Paper. 

Paragraph 3.19 

' I t is difficult to envisage a reversal of the contraction 

of the private rented sector. But there are about seven 

million people s t i l l living in private rented accommodation, 

and so the private rented sector w i l l be of great importance 

for many years to come. This is why the Government are 

carrying out the Review of the Rent Acts". 

Households 

In this section we are principally concerned with trends relating to the number 

of households which comprise the resident population; their size and composition, 

since these factors w i l l influence housing demand for dwellings in the various 

tenure groups. The following Table which contains relevant data, also sets the 

scene for the remainder of this chapter by showing the chronological relationship 

between population, households and housing stock :-

Table 3 - Population, Households and Dwellings - England and Wales (millions) 

Detail 1951 1981 1976 Change 
% 

Population 43.7 46.1 48.7 + 11 

Households 13.3 14.7 17.6 + 32 

Dwellings 12.5 14.6 18.1 + 45 

Balance - 0.8 - 0.1 + 0.5 - . 

Average Household 
Size 3.2 3.1 2.7 -

Source: Housing Policy - A Consultative Document - Amalgam of 
Table 1. 2 Technical Volume Part 1 Page 12 and Table 3 page 142 
of main document 



Some interesting trends are now apparent and worth noting. First , the number 

of households has increased as a result of dwellings being available to house them. 

However, the number of households does not depend solely on the size of the 

population. For example, changes in marriage rates are important as also are 
(8) 

"headship rates" which comprise a total population. To clarify this point 

further, i t is not unusual to find in many local areas that the number of households 

has increased significantly over time against a background of a static or even 

reduced population when the number of dwellings has increased at least at the 

same rate. 

Second, from a position of dwelling deficiency in 1951 of about 0.8 million 

dwellings by 1976 there was a surplus of about 0.5 million dwellings. On this 

point there are two factors which should be explained. Namely, the increase in 

the housing stock from 1951 through to 1976 has not been at the expense of slum 

clearance and other demolitions since further evidence contained in the "Green 

Paper" shows that the removal of housing stock has been maintained at an even 
(g\ 

rate during the post war years peaking slightly during the period 1961 - 1975 

However, there are signs that such activity is beginning to "tail off" probably 

as a result of the Housing Act 1974 which had the intent of diverting resources 

from clearance to programmes of rehabilitation. Moreover, there is a tendency 

to place too much emphasis upon the relative surplus or deficiency as between 

households and dwellings. In this connection the writer has already drawn 

attention to the question of housing conditions - a matter to be examined in more 

detail later. Of equal importance is the fact that in any population classified by 

households, there w i l l be a proportion of "concealed households" - those not 

revealed by national census returns and who are likely to make demands upon the 
8, A headship fate Is the proportion of persons within a group - usually defined In terms of age,sex and 

marital ststus - who ars heads of households, 

9. Housing Policy - A Consultative Document Technlcel Volume P a r t 1 - T able 1.12 page 23 
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supply of housing when it is available at an acceptable price. A detailed study 

of concealed (sharing) households is beyond the scope of this study but i t is 

interesting to note that in the "Green Paper" it was estimated that in 1971 the 

proportion of "concealed married households" represented about 2.3 per cent 
(10) 

of the total married couple households. 

A further point of interest arising from data contained in Table 3 is that the 

average household unit has reduced from 3.2 persons to 2.7 persons during the 

period 1951 - 1976. Undoubtedly, this is due to three main factors: a reduction 

in the birth rate, an increase in single person households and an increasing 

proportion of elderly households. 

I t is considered that some advantage would be gained by pursuing this examination 

a stage further to ascertain changes in household type during the last fifteen 

years. To this end the following table contains the relevant data. 

Table 4 - Household Type - England and Wales (Thousands) 

Detail 1961 1976(Est.) Change 
Married Couple Households 
One Parent Households (a) 

10,489 
1,012 

11,554 
1,208 

+ 
+ 

1,065 
196 

One Person Households: 
Under 30 
30-59/64 (b) 
60-65 Or over 

Total 

70 
705 

1,334 
2,109 

274 
1,077 
2,581 
3,932 

+ 
+• 
+ 
+ 

204 
372 

1,247 
1,823 

Other Households (c) 
Head Under Age 30 
Others 

48 
1,066 

163 
718 

+ 115 
348 

| A l l Households (Millions) 14.7 17.5 + 2.8 

Source: Housing Policy - A Consultative Document - Table 6 page 144 
Notes: (a) Not all of these households include dependent children 

(b) 30 - 59 for women, 30 - 64 for men 
(c) Households comprising two or more people, none of whom 

is related as husband and wife or parent and child 
10, Housing Policy - A Consultative Document. Tachnical Volume Part 1 - Table 1.8 Pago 19 12. 



Certain household trends are now apparent. There have been significant 

increases in married couple households, single person households of al l ages 

including single parents, and more particularly households over pensionable age. 

In local housing policy terms, these factors are important because such trends 

represent the changing pattern of housing demand for which supply has to be found, 

not only within existing housing stocks but future council building projects also, 

since for the smaller and economically vulnerable household, council housing is 

often the only accessible alternative to unsatisfactory housing conditions. 

At this juncture i t is appropriate to relate these national trends in terms of local 

indices of demand for council housing. For this purpose the writer has obtained 

housing list data from local authorities at Darlington, Manchester and Wakefield; 

not because they are unique in any sense but because information was readily 

available. 

Table 5 - Composition of Local Authorities Housing Waiting Lists 

Composition of 
Waiting Lists 

Darlington B.C. Mane he si ter MDC Wakefield M.D.C. Composition of 
Waiting Lists Number Pro­

portion Number Pro­
portion 
% 

Number Pro­
portion 
% 

Pensioners 
Single Persons * 
Childless Couples 
Families with 1 child 
Families with 2/3 children 
Large Families 
Single Parents ** 
Others *** 

624 
437 
237 
122 
157 
33 

122 
315 

30 
21 
12 
6 
8 
2 
6 

15 

8,591 
4,863 
3,586 

> 

) 11,819 
1 

645 

29 
17 
12 

40 

2 

2,741 
1,045 

887 
731 

1,010 
188 
705 
721 

34 
13 
11 
9 

13 
2 
9 
9 

TOTAL 2,047 100 29,504 100 8,028 100 

Source: Local Authority Records - July 1978 

NOTES: * Single Persons relates to those under retirement age 
** Manchester did not annotate single-parent families separately, 

there are however, 1,179 on the waiting list. 
*** Others include such households as Keyworkers and Forces Familie 
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In concluding this section on household trends, the point should be established 

that if this chapter was principally concerned with the determinants of housing 

demand a detailed analysis and discussion on such matters as income, social 

class, the price of housing and the supply of capital finance would logically follow. 

However, as this part of the study is primarily concerned with the identification 

of those trends which are likely to be reflected in the composition of demand for 

council housing and thus the requirement of access policies and procedures, the 

writer has decided not to afford detailed reference to these points but to proceed 

with an examination of trends relating to the housing stock. 

The Housing Stock 

The quantatitive size of the housing stock in England and Wales was documented 

in Table 3, where i t was established that the growth in the number of dwellings 

had exceeded the rate of household formation thus producing a crude surplus of 

dwellings in 1976 of about 0.5 million. However, i t would be erroneous to assume 

from these statistics that housing problems in this country have been resolved and 

that satisfactory dwellings are available to al l those households who would demand 

them at a price they can afford. Clearly, this matter has to be placed in 

perspective. 

To begin with i t is necessary to examine the condition of the housing stock in 

terms of unfitness and lack of amenities. This factor is important in terms of 

council housing allocation practice since local authority tenant selection schemes 

invariably involve recognition of substandard housing conditions in the criteria 

for assessing priorities. Accordingly, relevant data extracted from the 

Government "Green Paper" is reproduced in Table 6 below :-

14. 



Table 6 - Changes in the Number of Dwellings Unfit or lacking Basic 
Amenities - England (thousands) 

Detail Owner Local Other Vacant Total 
Occupied Authority Tenures 

Unfit 

1971 318 58 606 165 1,147 
1976 263 46 334 151 794 
Change - 55 - 12 -272 - 14 - 353 

Fit , but lacking one or more 
Basic Amenity 

1971 619 445 601 83 1,748 
1976 278 255 353 45 921 
Change -341 - 190 -258 -38 -827 

No fixed Bath or Bathroom* 

1971 430 104 805 145 1,484 
1P76 247 45 382 126 800 
Change -183 -59 -423 -19 -684 

No Inside W.C.* 

1971 612 262 839 138 1,851 
1976 360 157 437 129 1, 083 
Change -252 -105 -402 -9 - 768 

Source: Housing Policy - Technical Volume Part 1, Page 57, Table 11.5 

Notes: * Includes both f i t and unfit dwellings 

A significant improvement in the condition of the dwelling stock is readily 

apparent. Moreover, further improvements in quality are expected as a 

result of the 1976 House Condition Survey. However, it is necessary to make 

two observations arisingfrom these statistics. First, as in all instances invol­

ving national data, there are some regional variations in the degree of change and thus 

the scope for continued remedial policies and inve stment. Second,the distinction 
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between unfit housing and sub-standard housing should be emphasised. The 

Northern Region Strategy Team Report, "Housing in the Northern Region" 

September 1976 makes this point also :-

"Local authorities have a duty to deal with houses which 

are unfit for human habitation, either by ensuring that they 

are made f i t , or by their demolition. The definiton of 

unfitness is related to a number of physical criteria, and 

to each authority's assessment of a reasonable cost of making 

the dwellings f i t for occupation. Sub-standard housing are 

those dwellings lacking one of the standard amenities, i .e . 

hot water, a fixed bath, and inside W.C. There is no simple 

relation between unfit and substandard housing. Many, 

but by no means al l substandard houses are also unfit. 

Most unfit houses lack one or more standard amenities but 

there are some dwellings which are unfit because of 

structural faults, or accumulated repairs, even though 

standard ame nitie s are installed." (11) 

Notwithstanding, national (and regional) improvements in the quality of the 

housing stock the problem of older housing is likely to test the ingenuity and 

policy making skills of local housing authorities for the forseeable future. 

Moreover their concern with housing standards is not only related to housing 

allocation criteria but resource allocation also. Areas to be declared for 

general improvement» areas to be designated for local authority home loans and 

future slum clearance and highway improvement schemes wi l l therefore continue 

11 Northern Region Strategy Team Report - "Housing In the Northern Region September 1976 paragraph 4.2 
pags 37 
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to dominate strategic housing planning and resource allocation. 

This situation interacts to some extent with the apparent increase in the number 

of vacant dwellings. Data in Table 6 does not reveal the true position since the 

vacancies shown relate only to substandard dwellings. However, further evidence 

in the "Green Paper" places the number of vacant dwellings in England and Wales 

at 676 thousand representing an increase from 1.1 per cent of the housing stock 
(12) 

in 1951 to 3.9 per cent in 1971 of which only about 300 thousand are estimated 
(13) 

to be in a satisfactory condition. 

Again, such statistics belie regional problems and variations. But on this 

point we are more fortunate because the "Green Paper" does show variations 

between counties in England. For reference purposes a selection has been 

incorporated in the following table in order to display some variations: -

Table 7 - Vacant Dwellings in English Counties 1971 

Metropolitan 
Counties 

% 
Large Towns 
and Cities 

% 
Greater 
London 

% 
Outer 
London 

% 
Manchester 3.7 Hull 4.4 Kensington 

& Chelsea 
8.0 Barking 1.9 

Sth.Yorks. 2.7 Norwich 4.0 Westmin­
ster 

8.5 Hounslow 3.5 

West YOrks 3.9 Coventry 2.3 Wands­
worth 

3.9 Sutton 2.3 

Source: Housing Policy, Technical Volume Part 1 Appendix A Pge 103/104 

Perhaps the most inexplicable and surprising factor is the incidence of vacant 

dwellings in certain districts of Greater London an area notorious for its housing 

pressures and a factor which merits detailed research. On the strength of this 
12 Housing Policy Technical Volume Part 1 Table 1.5 pago 15 
13 Housing Policy - A Consultative Document paragraph 3.06 page 10 
* See appendix)for detailed explanation. i'» 



evidence some concern must be expressed about those 376 thousand vacant 

dwellings which by implication are not in a satisfactory condition. I t is improbable 

that a l l w i l l be unfit within the statutory criteria. Moreover previous 

research has shown that vacant dwellings may be classified in two distinct ways.' 1 4 ' 

That proportion of dwellings required to facilitate temporary and permanent 

movement within the housing system - a proportion sometimes referred to as 

the "frictional vacancy rate", and that element which for various reasons 

remains vacant for long periods known as the "structural vacancy rate." Both 

these terms are analogous with terminology used in the analysis of unemployment 

when "structural unemployment" is said to result from a long term switch in 

demand away from a particular product usually as a result of technical change. 

On the other hand "frictional unemployment" arises purely from labour mobility 

and w i l l therefore exist in any labour market, no matter what the level of 

demand. Thus the analogy with short and long term vacant dwellings would 

appear to have some validity. The problem is from the research point of view 

that only detailed study w i l l reveal the frictional and structural proportions of 

vacancy levels and for this reason alone to suggest acceptable levels for 

national and regional purposes can be erroneous and misleading. 

However, on the reasoned assumption that most of the areas (and indeed others) 

shown in Table 7 w i l l have within their respective areas a proportion of long 

standing unsatisfactory vacant dwellings upon which building societies are 

reluctant to advance capital, i t behoves local authorities to consider what action 

can be taken to bring them into use. Unfortunately, figures by themselves 

cannot indicate what this action should be: they point to a problem, not its 

solution. However, there are certain policies which local authorities might 

14. For example - 'Vacancy Reserve1 - Moreton and TBte Town Planning Review Volume 46 No. 1 January 1975 
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consider. For example, local councils might assume the role of "market 

stimulator" and purchase a proportion of long standing vacancies and then 

improve and let them. Alternatively, dwellings might be similarly acquired 

and improved and then sold with the aid of a council mortgage. Such a policy 

might with some economic advantage be orientated to the housing needs of single 

persons and young couples, households who in many areas have difficulty in 

satisfying access criteria for conventional forms of council housing. 

I t is now appropriate to examine the size of the housing stock because the 

vacancies which occur within i t have a profound effect upon the capacity to meet 

demand. Again, data included in the "Green Paper" wi l l be used for analysis. 

Table 8 - Size of Household Spaces by Number of Bedrooms: England and Wales 
1971 (percentages) ~ ~~ 

Bedrooms Owner/ 
Occupied 

Rented 
Publicly 

Rented 
Privately 

A l l Tenures 

1 2.0 12.8 22.1 9.1 

2 28.1 27.6 34.6 29.3 

3 57.5 56.6 35.3 52.8 

4 9.5 2.7 5.4 6.7 

5 1.9 0.2 1.6 1.4 

6 or more 1.0 0.1 0.9 0.7 

A l l Sizes 100.0 100.0 100.0 100.0 

Total Households 
('000) 8, 228 4, 628 3, 546 16,434 

Source: Housing Policy - Technical Volume Part 1 Table 11.2 Page 54 

NOTE: I t w i l l be noticed that the figure for " A l l Tenancies" is somewhat 

less than the figure for Total Dwellings shown in Table 3. This is due to 

chronological differences and the fact that this table refers to occupied dwellings. 
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There are now some important characteristics of the Nation's housing stock 

which should be documented. First, in a l l sectors there is a predominance of 

two and three bedroomed dwellings ranging from 85.6 per cent in owner-

occupation to about 70 per cent in the private rented sector with the public 

sector proportion at about 84 per cent. Second, at both ends of the bedroom 

scale there exists only a relatively small proportion of single bedroom accommoda 

tion and also dwellings suitable for large families. Third, the private rented 

sector is by far the most heterogeneous and no doubt this is due to the 

substantial number of 'rooms' including bed sitting rooms which comprises the 

stock in this sector. 

Since we might expect the manifestation of national housing and social trends 

concerning households to be evident in local areas, i t is considered to be of 

value in comparing the bedroom size of a local housing stock in relation to the 

national public sector trend. To this end data has been obtained from "Housing 

Statistics (England and Wales) published by the Chartered Institute of Public 

Finance and Accountancy relating to local authorities which comprise the County 

of Durham. 

Table 9 - Analysis of Public Sector Dwelling Stock - County of Durham 1977 

(percentages) 

Bedrooms County Durham 1977 England & Wales 1971 

1 12.0 12.8 
2 35.3 27.6 
3 47.5 56.6 
4 2.6 2.7 

5 or more 2.6 0.3 
A l l sizes 100.00 100.00 

Source: Housing Statistics (England and Wales) Part 1 February 1977 
Chartered Institute of Public Finance and Accountancy 
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Apart from a slight imbalance between two and three bedroom occupied 

dwellings i t would appear that the public rented stock in Durham County 

compares proportionately with the national trend. 

This situation then reproduces the national problem into a local context in terms 

of current and future trends in "matching" the needs of smaller households-

some with rather special housing requirements - to a stock that is somewhat 

out of balance with these needs. By implication then, as vacancies are bound to 

be in proportion to the composition of the stock, opportunity of access to 

council housing wi l l abound for some households in some areas and there w i l l 

be constraints for others. That is despite variation in tenant selection policy -

a factor to be evaluated later. 

Density of Occupation 

In this section the writer is principally concerned with two aspects of occupational 

density: that of housing space deficiency and sharing. I t should be noted how­

ever, that households who share are not necessarily short of housing space, so 

for this reason each factor wi l l be treated separately. 

Dealing with households with a deficiency of housing space f i rs t , and in order 

to rationalise chronological trends, i t is necessary to establish a unit of 

measurement. In this connection the current legal definition of overcrowding 

is contained in Section 77 of the Housing Act 1957: 

"A dwelling house shall be deemed for the purposes of this Act 

to be overcrowded at any time when the number of persons sleeping 

in the house either: 
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(a) is such that any two of those persons, being persons ten 

years old or more of opposite sexes and not being persons 

living together as husband and wife, must sleep in the same 

room; or 

(b) is in relation to the numbers and the floor area of the rooms 

of which the house consists, in excess of the permitted number 

of persons as defined in the Sixth Schedule to this Act . . . . . " ( 1 5 ) 

These statutory definitions are broadly analogous with two widely used methods 

of assessing housing space deficiency. One relates to the 'bedroom standard' 

and a unit of measurement adopted by the 1960 Housing Survey and the other 

more severetest related to''persons per room' which includes all habitable 

rooms. 

Cne specific advantage in using the 'bedroom standard' is that i t not only 

indicates the proportion of households with a shortage of bedroom space, but 

those with space in excess of normal requirements, thus providing a guide not 

only to the rate of over-occupation, but under-occupation also. The criteria 

developed by the Social Survey for the 1960 Housing Survey is set out below: 

(a) One for each married couple; 

(b) One each for other men and women aged 21 or over; 

(c) Cne for each two persomof the same sex aged 10-20; 

(d) One for any person: aged 10-20 and a child under 10 of the same sex; 

(e) One for any person aged 10-20 not paired as in (c) or (d): 

(f) Cne for each two of any remaining children; 

(g) One for any child remaining; 

(15) Houslnq Act 1957. Part IV Section 77 
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The following table taken from the Government's 'Green Paper' shows the 

proportion of households who comply with this criteria; those who fa l l below it 

and those who enjoy a higher than base standard of two or more bedrooms: 

Table 10- Households and Bedroom Standard: England and Wales 1971 (thousands) 

By Tenure 
Detail 1960 1971 1975 

Below 
Owner-occupiers 
Local Authority tenants .... 
Other tenants 

360 
470 
770 

290 
380 
320 

220 
270 
220 

Total 1,600 990 710 

Equal or one above 
Owner-occupiers 
Local authority tenants 
Other tenants 

4,320 
2,860 
3,470 

5,680 
3,600 
2, 560 

5,850 
3, 950 
2,440 

Total 10, 650 11,840 12, 240 

Two or more above 
Owner-occupiers 
Local authority tenants 
Other tenants 

1,310 
200 
660 

2,260 
650 
700 

2,870 
660 
610 

Total 2,170 3, 610 4,140 

Source: Housing Policy Technical Volume) Part 1 

Notes 

(i) 'Other tenants' comprise households renting accommodation with job or 
business, tenants renting unfurnished accommodation from private landlords 
and housing associations; and households renting furnished accommodation. 

(ii) The number of households by tenure in 1975 is an approximate estimate only. 
The housing stock is estimated to have increased by 845,000 between 1971 
Census date and mid-1975, whereas the projected increase in households was 
670,000. The 670,000 was apportioned pro rata to the changes in number of 
dwellings in each tenure, and added to the 1971 figures used in this Chapter. 

(iii) 1971 figures are of households enumerated at their dwellings. The 1975 figures 
are consistent with those for 1971, and therefore differ f rom projected figures 
that are based on totals that include households absent from home at the time 
of the Census. 

Source - 1960 from P. G. Gray and R. Russell, The Housing Situation In 1960 
(Social Survey, 1962, Tables 14 and 72); 1971 and 1975 proportions f rom 
General Household Survey). 
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A number of factors are discernible from this data. First, the number of 

households with bedrooms below the standard has fallen significantly from 1960 

to 1975 with those classified as 'other tenants* predominating the analysis. One 

point which is surprising is that 270,000 local authority tenants in 1975 (almost 

five per cent of the public sector stock) fe l l below the bedroom standard. Whether 

this factor relates to purpose built council houses is not apparent from the 

statistics, but nevertheless the incidence is of sufficient significance to question 

local authority transfer and exchange policies. Second, there has been a growth 

in the number of households equal to or possessing one bedroom above the 

standard with a more significant increase in the proportion of households who 

enjoy at least two bedrooms above the standard. Again local authority tenants 

and owner-occupiers are pre-eminent in this respect and a factor hardly sur­

prising when we consider the rate of demand for the ownership of excess housing 

space and the composition of the public sector housing stock. 

At this juncture the writer would have liked to introduce local statistics for 

comparison purposes but comparable data is not readily available. As a 

reasonable substitute the following table has been extracted from the Durham 

County Structure Plan - Technical Paper No. 3 relating to household and 

dwelling size. 

Table 11 - Household Size and Dwelling Size, County Durham, 1971 (Percentages) 

Household 
size (persons) 

1+2 rooms 3 rooms 4 rooms 5 rooms 6 rooms 7+ rooms Total 
% 

1 14.8 22.9 38.1 16.0 6.5 1.7 100.0 
2 4.3 12.7 42.1 25.7 12.1 3.1 100.0 
3 1.2 7.3 36.7 32.8 17.6 4.4 100.0 
4 0.7 4.3 27.0 37.5 24.4 6.1 100.0 
5 0.5 3.3 20.2 41.9 24.9 9.2 100.0 
6 0.3 2.3 17.5 43.6 26.1 10.2 100.0 
7+ 0.3 2.2 13.5 44.1 26.7 13.2 100.0 

Source: Durham County Structure Plan, Technical Paper No. 3, 1977 
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This table shows clearly that smaller households tend to occupy smaller dwellings, 

while the proportion of households in five, six, seven and more roomed dwellings 

increases as the household size increases. However, i t is the extreme points 

which produce the most interesting conclusion in that over 15 per cent of seven and 

more person households in Durham County live in dwellings with four or less 

rooms, while almost 25 per cent of single person households live in dwellings 

with five or more rooms. This data thus indicates that by adopting a standard of 

one person per habitable room, there is some space deficiency and also a degree of 

under-occupation. 

We can proceed now to examine the rate of occupational density by reference to the 

more severe standard of occupancy in excess of l j persons per room. 

Table 12 - Households with More than i f Persons Per Room, England and Wales 1971 

England and Wales 

Number 
('000) 

Per cent 

Owner-occupiers 40 0.5 

Renting from local authority or new town 83 1.8 

Renting unfurnished from private landlord 40 1.4 

Renting furnished 61 8.1 

Total 226 1.4 

Source: Housing Policy - Technical Volume P a r t i , page 66, Table 11.14 

NOTE: Arithmetical error in addition should be noted.* 

25. 



Again the results are clear, with further evidence of occupational density 

problems prevalent in the public sector with 1.8 per cent of these households 

living at a rate in excess of l i persons per room as against the average for 

all sectors of 1. 4 per cent . Moreover data relating to the Northern Region and 

County Durham is compatible with the national trend, with a density of 

occupation in excess of I§ persons per room at 1.6 per cent ( r and 1.5.per cent l l 8 > 

respectively. 

By progression, it is appropriate now to consider trends relating to the proportion 

of households who share accommodation, but i t is necessary f i r s t of al l to explain 

some inherent problems, which the analyst faces in attempting to assess trends. 

For example, not a l l housholds who share w i l l be experiencing overcrowding or 

bedroom deficiency. On the other hand, a proportion of households w i l l 

undoubtedly be occupying rooms in multi-occupied tenements where housing 

conditions may be classified as being amongst the most unsatisfactory. Unfortu­

nately, data which separates the varying forms of sharing are not readily 

available and thus sharing as a'housing need'indicator is not conclusive when 

related to national statistics. 

Much of the problem in attempting to assess trends and social changes concerning 

sharing emanate from definitions applied by the Office of Population Censuses and 

Surveys. For example, in the 1971 Census some groups of people were counted 

as one household when really there were two. Moreover, the term 'Dwelling' used 

in the 1971 Census had a different meaning from the one i t carried in previous 

censuses. In a l l previous censuses the meaning of the word 'dwelling', in the 

context of the census, has been defined and explained in the instructions given 

17. Northern Region Strategy Team Re)jort - Housing In the Northern Region, Page G.7 Table 6 

18 Durhnm County Structure Plan Technical Paper No. 3, Page 21. Table 18 
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to enumerators who were told to identify individual dwellings and indicate in 

the records the households occupying each dwelling so identified. In 1971, 

the term 'dwelling* was not used in the printed instructions given to enumer­

ators or in the training they received from Census Officers. < 1 9 ) 

A greater appreciation of the difficulties produced by definitions can be obtained 

by documenting the relevant classifications: 

Household: A household is -

- either one person living alone, or 

- a group of persons (who may or may not be related) living at 

the same address with common housekeeping. Persons 

staying temporarily with the household are included. ( 1 9 ) 

This means that in practice a dwelling occupied by say an owner and his wife, . 

a married son and his wife, and an aged parent would have been classified as 

one household when really there were three. This situation not only creates 

problems for a local housing authority when attempting to assess future housing 

requirements, but i t tends also to produce uncertainties in establishing the 

number of households which comprise a given population. 

A Dwelling means either -

(i) the total household space occupied by a household which shares 

none of its household or access space of any kind with any other 

household. 

(ii) the household space of a household which shares its access space 

with other households but 

(a) itself uses this space only for access, and 

(b) this space is used by other households for access only. 

(19) Office of Population Censuses and Surveys - Definitions of the Terraa used in Tables 1971 27. 



(iii) the total of the household spaces of those households who 

share 

(a) rooms (other than toilets or bathrooms) and/or 

(b) access space, part or the whole of which is used by at 

least one of the households to move between the rooms in 

their household space. 

The principal implication arising from this definition is that persons occupying 

rooms in dwellings owned by some other household may have been enumerated 

as occupying separate dwellings when really they were sharing. As with the 

enumeration of households, this definition of a dwelling is likely to create some 

confusion as to the size of the dwelling stock and thus the relationship between 

households and dwellings. 

On this point, the Department of the Environment estimates that the number of 

sharing households in 1971 amounted to 820,000, comprising 380,000 mult i -

person households and 440,000 one-person households (including some who were 

away from their usual place of residence on Census night), compared with the 

enumerated totals of 367,000 multi -person households and 270,000 one-person 

households sharing. (20) 

As a consequence of the constraints created by the 1971 Census definitions, 
neither the Government's 'Green Paper' nor the 'General Housing Survey' of 

1976 has much more to offer in terms of sharing indicators. True, the 

'Green Paper' gives data showing regional variations as between the proportions 

of households sharing private rented furnished and unfurnished accommodation, 

(20) Housing Policy Technical Volume, Part 1, Page 72, Paragraph 48 
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but these indicators are by no means conclusive since other tenures are not 

included. 

However, the Northern Region Strategy Team Report entitled 'Housing in the 
(21) 

Northern Region* does contain a trend analysis which may s t i l l be dubious for 

the reasons outlined, but is of some benefit in showing the probability that an 

improvement in the degree of sharing is taking place over time. The relevant 

data is reproduced below: 

Table 13 - Households Living in Shared Dwellings 1951 - 1971 

Detail 
Households 

Detail 
Northern Region 
No. % 

England and Wales 
% 

1951 64, 435 7.2 14.3 

1961 17,705 1.8 6.1 

1971 11,660 1.1 3.8 

Source: Census Returns 

The 'Report* goes on to say: 

"Whereas sharing is s t i l l a major problem in much of greater 

London and the West Midlands i t is now inconsequential in this 
(22) 

Region and is largely limited to the two university cities . . . " 

However, the writer is aware that this statement may be somewhat misleading 

for reasons already outlined and the fact that evidence contained in the 

(21) Northern Region Strategy Team Report - Housing in the Northern Raglon 1976, Page G6. Table 5 

(22) N orthern Region Strategy Team Report - Housing In the Northern Region 1976 Page G6, p V ^ ^ ~ 



Government's 'Green Paper' shows that sharing in the West Midlands Region 

may be significantly lower than the proportions in Greater London, the 
(23) 

South-East, South-West Regions and to a lesser extent Wales. 

The Assessment of Local Housing Needs and Requirements 

In 1977, the Government imposed complete control upon local authority housing 

capital expenditure by the introduction of Housing Investment Programmes. 

At this time local housing authorities were invited to carry out an appraisal of 

their housing needs and requirements and to submit proposals for capital 

spending involving such activities as new building, slum clearance, improvement 

schemes, home loans and gross lending to housing associations. Following 

detailed submissions supplied by a housing strategy appraisal, the Regional 

Offices of the Department of the Environment and Transport appraised all 

submissions in the context of the Government's Fiscal policy and subsequently 

notified local authorities within their respective regions of their capital 

spending allocations. 

The starting point in any exercise of this nature is often the employment of 

data produced by the Office of Population Censuses and Surveys supported by 

local based data, with fair ly elaborate adjustments made for new building, 

demolitions, conversions, vacant dwellings and household formation. However, 

the fallacy lies in assuming that the numbers of dwellings and the households 

expected to reside in them may be determined irrespective of the 'price' of 

housing. In fact, in that part of the housing system where 'free forces' s t i l l 

operate, price may be the deciding factor both to the number of separate 

dwellings supplied and the numbers of separate households demanding them. 

(23) Housing Policy - Technical Volume Part 1, Page 73 Table 11.19 



For example, the owner of a large house who is debating whether or not 

to convert it into flats; or the elderly couple who because of frai l ty are 

deciding whether or not to live with children; or the single person who is 

determining whether to rent a bed-sitting room flat, or live in lodgings; al l 

these households are in a position to increase or decrease the gap between 

demand and supply and for many of them price w i l l be the al l important 

factor. 

Consequently, the most that local housing authorities can do in appreciation of 

this factor is to recognise the intrinsic shortcomings in projecting global 

housing requirements and to utilize Information about national and local trends 

and to frame their housing programmes and allocation policies accordingly. 

Conclusion 

In this chapter the writer has attempted to display the evidence denoting some 

important housing trends and social changes. A number of factors have come 

to light the interaction of which w i l l undoubtedly create additional scope for a 

re-thinking of national and local housing policies in the context of the housing 

system and the manner in which i t functions. 

The private rented sector is declining and i t is difficult in economic terms to 

determine how this trend may be reversed. Of fundamental importance in 

social policy terms, is the question as to whether positive attempts should at 

this late stage be made to reverse or even stabilise the rate of decline having 

regard to the amount of capital investment that would be required in rat i -o to the 

level of rent income that landlords might expect. No doubt the Government w i l l 

evaluate these factors in their review of the Rent Acts. One further point which 



w i l l have to be examined in the review is the heterogeneous nature of the private 

sector and its capacity to cater for the housing requirements of the smaller 

household of which single persons form a significant proportion. Jn contrast 

the size and composition of the public housing stock is now perceptibly out of 

balance with emerging housing needs, a situation which w i l l probably cause 

local authorities to consider schemes of conversion as well as appropriate 

new building schemes. 

The indication of there being a trend towards a housing surplus has also to be 

treated with caution. There are regional variations in the relationship between 

households and housing stock where in some areas pressures upon supply may 

be severe. Of importance also in the connection are the definitions employed 

by the Office of Population Censuses and Surveys concerning households and 

dwellings. One would hope that in the future some attempt w i l l be made to 

rationalise such important definitions. However, there is sufficient evidence 

of a changing relationship between households and the dwellings available to 

house them to merit a careful appraisal of how local authorities may best 

operate in the housing system and the extent of financial resources which such 

involvement would require. In this connection much w i l l depend upon detailed 

local knowledge of housing requirements and the strategic potential inherent 

in the Housing Investment Programme system. 

Some noteable social changes have been taking place also within which the 

growth of single person households, single parent families, married couples 

and elderly person households are examples. The growing requirement for 

smaller dwelling units w i l l thus add pressure upon the supply of public sector 

rented housing as a result of price and supply constraints in the private sector. 
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In general terms, the range of trends and changes outlined in this chapter 

point to a gradual improvement in the housing conditions of this country. A 

reduction in the proportion of substandard dwellings, lower densities of 

occupation and sharing may therefore motivate further changes in local housing 

policy and thus foster greater adherence to national housing objectives. 

Finally the changing relationship between households and dwellings has 

produced more vacant dwellings, significant proportions of which have been 

classified as substandard. Faced with this situation in their areas, i t behoves 

local housing authorities to consider policies to reduce the structural element 

of the vacancy pool. For example, an authority may as a matter of strategic 

objective acquire a proportion of these dwellings, improve and let them. 

Alternatively they may be sold with the assistance of mortgage facilities. Such 

options may thus be seen to transcend political views and maximise social and 

economic opportunities. 
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C H A P T E R TWO 

PUBLIC SECTOR HOUSING COSTS 

Introduction 

The cost of new housing depends upon the price of land, building costs, housing 

standards and density of occupation. Housing price on the other hand w i l l be 

influenced by additional factors such as builders profit margin, speed of 

construction and the quality of the environment in which dwellings are situated. 

Both housing costs and prices w i l l be affected by demand which, in turn, w i l l 

depend on income levels, the net cost of borrowing, rental levels and government 

policy. 

However, in the context of public sector housing development, this is only a 

starting point because for periods up to sixty years after completion, debt charges 

are payable in respect of capital borrowing and dwellings have to be managed, 

repaired and very often improved in order to reflect changing requirements. 

Moreover economic conditions w i l l affect the level of interest rates, debt charges, 

management costs, government and community subsidies. The interaction between 

all these factors alongside political aspirations w i l l therefore have a bearing upon 

the manner in which individual local housing authorities respond to housing demand. 

In the course of the previous analysis, the writer attempted to show examples of 

national and local housing trends in terms of the changing pattern of housing 

requirements. The main purpose of this chapter, is to provide evidence of the 

constraints in meeting articulated demand for council housing, imposed by 

financial controls and housing standards. In the process the principal capital 

and revenue implications of public sector housing development w i l l alsc be 

identified and discussed. For this purpose the wri ter has obtained data relating 

to a recently proposed local authority development in Darlington which w i l l 

provide useful reference material for the analysis which follows. 3 4 



Government Policy 

The Government's primary housing objectives were emphasised in Chapter Two 

of "Housing Policy - A Consultative Document". They are that al l families 

should be able to obtain a decent home at a price within their means, and that 

the Government must secure a more selective and discerning approach to housing 

policy which w i l l enable pressing housing needs of individuals and areas to be 

tackled effectively and urgently, and make i t easier for more people to obtain 

the kind of home they wan(.1> However, i t remains to be seen the extent to which 

these objectives may be realised without further government intervention in the 

operation of the housing system, a question which the writer w i l l explore as this 

study proceeds. 

For the moment, i t is essential to relate these primary objectives with the 

Government's short term expenditure proposals. In this connection i t is apparent 

from details contained in "The Government's Expenditure Plans 1978 - 79 to 
(2) 

1981 - 82" Volume I I that whereas total housing expenditure between 1976 and 

1980 w i l l decline as a proportion of Gross Domestic Product by about one per cent -

a smaller reduction than for health and education - in volume terms i t is planned 

that current expenditure w i l l increase during this period by about £ 26 million. 

However, this projected increase in housing expenditure is a product of several 

policy adjustments. For example, in terms of current expenditure, general 

subsidies are expected to remain at about the same level whereas income related 

subsidies (rebates) are planned to increase by about £55 million. , Moreover, 

expenditure on option mortgages is expected to reduce by about £29 miUion when 

in contrast, central and local government administrative expenditure is likely to 

remain constant. In so far as the Government's capital 

1. Housing Policy - A Consultative Document page 7 paragraph 2.16 
2. The Government's Expenditure Plane 1978-79 to 1981-82 Volume I I January 1978 Cmnd. 7049-11 35, 



expenditure proposals are concerned, it is planned to reduce investment by about 

£82 millions of which a reduction in expenditure on new building in favour of 

improvements appears to be the most significant feature. Equally clear is the 

intention to increase financial support in terms of loans and grants to Housing 

Associations. For example, it is proposed that expenditure wil l increase in this 

sector by about £79 millions during the period 1976 - 1980*. 

On the question of Government control over local authority housing expenditure, 

it was noted in chapter one of this dissertation that capital spending is controlled 

by cash allocations under the terms of Housing Investment Programmes intro­

duced in 1977. However, this is not to imply that the Government simply makes 

cash available to local authorities. What i t does mean is that local authorities 

may borrow money at appropriate market rates of interest within the overall, 

spending allocation limits. 

Current or revenue forms of housing expenditure on the other hand are not 

subject to specific government control. But, in the context of an authority's 

total rate fund expenditure, the operation of the Rate Support Grant system allied 

to local strategic objectives may provide a form of control in relation to the 

amount of any rate fund contribution necessary by law to balance the housing 
(3) 

revenue account. The options facing a local housing authority therefore are 

numerous. For example, it wil l have to decide if and when a housing revenue 

account deficit is apparent; whether to increase rents or make (or increase) a 

rate fund contribution in order to balance the account. Alternatively, the 

authority may decide to reduce its level of housing current expenditure, but this 

is never an easy choice because large proportions of current housing expenditure 
3. Housing (Financial Provisions) Act 1958 

• The Implication being. Increased rents, higher rebates, lower direct subsidies and a reduction In 
new building by local authorities. 
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are related to servicing debt and property management and maintenance. 

However, in the last analysis, these decisions wil l depend upon the social and 

political assessment of the level of rate fund expenditure required for other 

services, since the Government expects local authorities to limit rate increases 

in accordance with national guide lines. 

Housing Standards and Costs 

The history of public sector rented housing shows that space standards have 

fluctuated on at least two occasions since the first World War for reasons other 

than consideration of comfort and convenience. Thus, housing standards 

emanating from the Tudor Walters Committee of 1919 were reduced in 1923 

because of high costs and those of 1949 were reduced in 1952 in order to maintain 

a high number of housing completions in the face of diminishing availability of 
(4) 

materials and labour. The Parker Morris Report sought to re-establish 

space standards determined by the reasonable life style of the intended occupiers. 

In broad terms they relate to minimum floor areas, the arrangements of rooms, 

fittings and equipment, space, heating and play spaces. Such standards were 

mandatory for public sector housing provision from January 1st 1969, 

However, in recognition of the varying housing needs of different households, 

the Government has at certain periods modified and indeed expanded the 

framework of mandatory minimum design requirements. For example, circular 

82/69 contained special provision for old people, taking the form of a higher 
(5) 

standard of heating, certain safety measures and other aids. Moreover 

circular 92/75 entitled "Wheelchair and Mobility Housing: Standards and Costs" 

was designed to allow more flexibility in planning for the housing needs of disabled 
4. Parker Morris Report : Homee f or Today and Tomorrow H.M.S.O. 1961 

5. O.O.e. Circular 82/69 Appendix 1 
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people and to speed up the provision of more suitable new dwellings. 

A further circular was issued on January 23rd 1976 concerning "Housing for 

Single Working People" in which additional cost yardstick allowances were made 

for housing designed for single working people including those who were disabled/ 

The progression towards higher standards which emerged during the early 1960's 

however was not the only factor to be incorporated into national housing policy 

because the Government was becoming equally concerned about costs. High 

rise flats had by this time become a recognisable feature of public sector housing 

provision, the resulting costs of which were often grossly excessive in relation 

to the number of persons housed. 

This situation caused the Ministry of Housing and Local Government to issue a 
(8) 

circular in June 1963 entitled "Cost Guidance for Medium and High Density 
(9) 

Housing". Accompanying this circular was a Design Bulletin which contained 

a table showing suitable costs per person over a wide range of densities and 

average family sizes. Figures relating to these costs had been based upon a 

variety of well designed schemes produced by many local authorities sub-divided 

to show separately the costs of superstructure, substructure and external works. 

It was expected that local authorities should comply with these cost guidlines 

as a condition of acceptance of a scheme,loan sanction and subsidy. However, 

the development of aged persons flatlets was not covered by the cost table. This 

was to follow later in the development of the housing standards and cost 

strategy for old people.'1°' By December 1966 the progression towards the 

adoption of new and improved housing standards and associated cost controls 

was almost complete. To this end a statement made in the House of Commons 
6. D.O.E. Circular 92/75 paragraph 4 
7. O.O.E. Circular 14/76 paragraph 2 
8. Ministry of Housing and Local Government Circular 40/63 
9. Ministry of Housing and Local Government Design Bullet in No. 7 
10. Ministry 0 f Housing and Local Government Circular 82/69 



By the Minister of Housing and Local Government on December 15th, 1966 

reproduced in Circular 36/67 thus 

"Costs are related to standards. Although housing standards 

have been rising the mandatory minimum standard has not 

changed in some respects since 1949 or since 1952 in others. 

The House wil l recall that improved standards were recommended 

by the Parker Morris Committee in 1961. I have decided to set 

a new standard based on the Parker Morris standards, which 

wil l come into effect about two years from now. 

The new subsidies wil l help local authorities to achieve the 

new standards. But there are two pitfalls which Hon. members 

will agree, we must avoid. In the first place, the proposed new 

subsidy wil l be a percentage contribution towards the cost of 

each house. I therefore have to ensure that the cost of the 

house is kept to a reasonable level to avoid an open-ended 

commitment of Exchequer moneys. Secondly, while we are 

trying to bring all authorities up to this standard - and the Parker 

Morris size house is a very good house indeed - we just cannot 

afford to let other authorities build to even higher standards. 

The cost of housing schemes from now on wil l , therefore, be 

limited by new cost yardsticks which the Ministry have prepared 

and are publishing. I intend that the new subsidy will be 

payable only up to the cost limit set by the yardstick. This 

deals with the difficulty of the open-ended commitment. 

Secondly, schemes will not receive loan sanction if their cost 

exceeds the yardstick by more than a tolerance of ten per cent. 

Plus, of course, the reasonable cost of items like garages 



which do not qualify for subsidy. This will limit the amount that 

local authorities can spend on each house, even if they are 

willing to bear the extra cost themselves. We have to prevent 

a situation where some local authorities might use more 

than their fair share of the global resources available for 

house building. This is essential if we are to raise the general 

standard of local authority housing " 

So, with the advent of Circular 36/67 issued in 1967 Parker Morris standards 

became obligatory alongside the cost yardstick control system, although it 

should be noted that local authorities had been using such standards for some 

time previously. However, the revised cost yardstick system details of which 

are incorporated in Appendix 2 of Circular 36 /67 contained the following 

modifications :-

Parker Morris standards 

increasing experience of designing for medium 

and high density, with minimum use of high 

building and provision of space for car accommodation. 

a slightly changed relationship between the costs of low, 

medium and high rise building: 

increased building costs since Design Bulletin 7 

Accompanying Appendix n of the Circular was a series of cost tables varying 

according to the number of persons per room. To use the tables it is necessary 

to delineate on a site plan the boundaries of the site in accordance with the 

definitions contained in paragraph 10; to measure its area and to calculate the 

11. Ministry of Housing and Local Government Circular 36/67 Appendix I I paragraph 1 
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number of dwellings to be provided and the total number of bed spaces (i.e. 

persons). From these can be calculated the density in persons per acre and 

the average number of persons (bed spaces) per dwelling. The appropriate cost 

is found from the cost table in the column headed by the density achieved and 

opposite the average number of persons per dwelling applicable to the scheme. 

Costs for intermediate densities could be found by simple proportion, but there 

were no increases for densities higher than the highest shown against each 

average family size per dwelling. 

These cost tables also contained provision for Regional Variations above basic 

yardstick figures ranging from nil, l\ per cent to 12| per cent depending upon 

building costs in the Economic Planning Regions concerned. These variations 

have in fact been revised many times in accordance with general economic trends. 

The question now is whether the introduction of the cost yardstick system has 

achieved its objective and moreover, whether local housing authority performance 

has been impaired as a result. These are matters which we might usefully 

examine next. 

First, the Government in the "Green Paper" are apparently not too happy about 

the present cost yardstick system. 

"the present "housing cost yardstick" involves too much 

detailed and time-consuming work for both central and 

local government. Discussions have suggested that a 

simpler system, based on a fixed level of costs per house 

eligible for subsidy combined with monitoring of overall 

cost trends, could provide local authorities with greater 



incentives to seek value for money in their building schemes 

and cut down on paper work. This new approach wil l be 
(12) 

developed in further consultation with the local authorities. " 

In order to obtain an opinion from the local authority side, the writer contacted 

a prominent architect in the North East Region. The view expressed at this 

time was that the cost yarstick system represented a constraint upon the designer 

in meeting the housing need of smaller households. Because the system is 

intrinsically bound up with densities, many local authorities have found it to be 

more feasible to build three bedroom houses as opposed to smaller dwellings 

since lower density produces substantially higher development costs. Moreover, 

despite yardstick variations at the lower end of the bedroom scale such changes 

have not been sufficient to enable local authorities to fully exploit their housing 

development opportunities in the context of emerging housing requirements. 

The view of the Department of Environment's Regional Officer in Newcastle 

supported this point of view but some additional points were advanced also. For 

example, the constraint of the cost yardstick procedure has in some instances 

resulted in less attention being paid to future maintenance of dwellings and the 

choice of materials and equipment which might otherwise have been the case 

if greater flexibility and tolerance had been provided in the system. However, 

on the credit side, the point was made that the procedural requirements of the 

cost yardstick system had fostered and encouraged quite sophisticated cost 

planning techniques, the like of which is not apparent in any other country 

involved in public sector housing provision. 

1? Houslnq Policy - A Consultative Document Paqe 77 Paragraph 9.11 
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In the context of the cost-yardstick system being interpreted as one of the 

possible constraints upon the provision of new local authority dwellings for 

smaller households, the writer has obtained details of the composition of house 

building programmes of local authorities in Durham County as revealed by their 

1977-81 Housing Investment Programme submissions. The results are incorporated 

in the following table : -

Table 14 - Composition of Local Authority Housebuilding Programmes. Durham 
County 1977-81 

District 

One 
Bedroom 

Two 
Bedroom 

Three 
Bedroom 

4 or more 
Bedroom TOTAL 

District 
No. % No. % No. % No. % No. % 

Chester-le-Street 214 32 113 17 132 20 200 30 659 100 

Darlington 339 68 105 21 41 8 11 2 496 100 

Derwentside 100 8 812 68 266 22 22 2 1200 100 

Durham City 208 62 104 31 15 4 8 2 335 100 

Easington 654 46 378 27 358 25 31 2 1421 100 

Sedgefield 535 22 885 37 919 38 64 3 2403 100 

Teesdale 26 15 71 40 78 44 1 1 176 100 

Wear Valley 326 31 562 54 110 10 51 5 1049 100 

Durham County 2402 31 3030 39 1919 25 388 5 7739 100 

Source: Housing Investment Programmes 1977-81, Department of Environment 1978 

NOTE: Percentages do not equal 100 in each case due to rounding. 

It is evident from this data that only a small proportion of the County's five 

year building programme (31 per cent) is orientated towards the needs of 

one and two person households. 
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The possibility has to be faced however, that other factors may be responsible 

for the County-wide building programme being influenced by the inclusion of a 

significant proportion of dwellings in excess of one bedroom, other than the 

constraints imposed by the cost-yardstick system. For example, the location 

of building sites within the County may not be conducive to smaller type 

development either in terms of size or its proximity to essential services. On 

this point it should be noted that building land has to be fully serviceable prior 

to building, with the inclusion of necessary on-site and off-site sewage and 

drainage disposal. The responsibility for such provision is in the hands of the 

Regional Water Authorities and thus the appropriate financial commitment has to 

run with their strategic planning objectives also. 

Alternatively, it is possible that articulated demand for council housing in some 

areas of the County is contrary to the national trends in which case the continued 

development of three bedroom type accommodation might well be justified 

(Teesdale, Sedgefield). On the other hand it might be the case that the local 

authorities concerned have interpreted their new housing programmes on the 

basis of traditional requirements rather than upon emerging needs of smaller 

households. It may equally be true that some local authorities in the County 

may not yet be in a position to extract necessary data which would assist them 

in recognising changing demographic trends and social changes. 

Accordingly, all of these factors may be interpreted as possible housing 

requirement constraints within which the cost-yardstick system is but one possible 

example. Only detailed research wil l reveal the true situation, a course of 

which would extend beyond the remit of this study. 
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It is appropriate now to examine a cost appraisal of a typical local authority 

housing development scheme, both from the capital expenditure side and the 

implications this has in current expenditure terms. The dwelling mix used 

in the analysis which follows consists of eighty one bedroom two person units 

suitable for aged persons; forty one bedroom two person units and seven two 

bedroom three person units. Such a development - in three storeys - may 

thus be suitable for smaller household requirements. 

Table 15 - Analysis of Average C a P M Costs Per PWfllting (1S7 DWfillinf S-,Tan. 1978 

Detail Costs per 
Dwelling 

£ 

Costs per 
Dwelling 

£ 
Building costs at December 1977 price 
levels 8,952 

Site Development Costs at December 
1977 price levels 1,446 

Professional fee limit at December 
1977 price levels 1,118 

Land ( 1 ) 298 

Contingencies(21 208 

Completed Scheme at December 1977 
price levels 12,022 

Estimated price fluctuations13) 2,550 

Completed Scheme at Projected prices 14, 572 

NOTES 1. Former slum clearance land valued at £10,000 per acre -
December 1977 

2. Provision for Contingencies such as bad ground or basements 
of old buildings 

3. Estimated price fluctuations allowed for possible price 
and contract variations 

45. 



We can now project the anticipated effect upon the Housing Revenue Account: -

Table 16 - Analysis of Implication in Current Cost Terms - January 1978 

Detail 
Total Annual 

Charges 
Cost per 
Dwelling per 

Week 
£ £ 

Cost per 
Dwelling per 

Week 
£ 

Debt Charges: P.W.L.BRate 

Capital costs attracting subsidy 
£1,786,700 212,400 33.45 

Capital costs not attracting 
subsidy £64,000* 7,600 1.20 

Repairs and Maintenance 
Supervision, Management and Insurance 
Maintenance of landscaped areas 
Sweeping paved areas 
Cleaning and Lighting staircases 

6, 400 
4, 600 
2,300 

300 
1,700 

1.00 
0.72 
0.36 
0.05 
0.27 

Total Gross Costs M 235, 300 37.05 

LESS 

Rents 
Exchequer Subsidy 

32,800 
140, 200 

5.17 
22.08 

Total Def ic i t^ 62,300 9.80 

NOTES: 1. Debt charges are based on capital costs at projected price levels 

2. Running costs are based on current price levels 

3. Rent income based upon current average 

4. The economic rent is shown at (1) 

5. The total deficit at (2) can be financed by increasing rents or 
a rate fund contribution or a combination of both 

6. Capital costs not attracting subsidy is due to the cost of 

this scheme exceeding cost yardstick but within 10% tolerance 

These analyses therefore, show the projected average capital costs per dwelling 

and the relationship between capital and current expenditure. Arising from 

these data are some points which justify further analysis and clarification. 

• The estimated cost exceeded the cost-yardstick but was within the 10% tolerance allowed. 
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First, on the question of debt charges, a local authority wil l service its 

capital debt on new housing schemes on the basis of an interest rate derived 

from the average of all borrowings contained in their loans pool. 

Moreover, repayments of principal and interest are based on a sixty-year 

period with the exception of site development costs which are repaid over a 

twenty-year period. In practice, interest rates derived from an authority's 

loans pool tend, during persistent inflation, to be lower than current market 

rates since the 'pool' has the accrued benefit of previous borrowings at 

interest rates frequently lower than current rates. However, any variations 

in interest rates prompted either by market forces or by the Government are 

reflected in the rates of interest paid by local authorities. For example, 

during the first half year 1978 short term rates have nearly doubled and 

longer term rates have increased by about three per cent, thus affecting to 

Some degree the 'pool1 rate of aU local authorities. 

Second, the amount of exchequer subsidy on new housing schemes will depend 

indirectly upon the interest rate derived from the loans pool. This is a 

matter to which the writer will return in a moment or two. However, at 

present,exchequer subsidy is based broadly upon 66 per cent of the debt 

charges under the terms of the Housing Rents and Subsidies Act, 1975, 

designed only for a temporary period pending the outcome of the Housing 

Policy Review (i.e. the Green Paper). The current subsidy system comprises 

four main elements. A 'Basic' element which is a consolidation and contin­

uation of the subsidy payable under the last vestiges of the Housing Finance 

Act 1972 ; a ' New Capital Cost' element which affirms a 66 per cent subsidy 

on debt charges arising from capital schemes; a 'Supplementary Financing' 
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element which represents a 33 per cent subsidy on any increase in loan charges 

on the subsidisable debt as at 31st March 1975 and a 'High Cost' element (paid 

from 1976/7) for those authorities with exceptionally high costs. 

In recognition of these interim arrangements, the Government has proposed 

that in order to bridge the 'gap' between what it costs a local authority to 

provide decent housing and the amount which the local community should be 

asked to pay for such housing both directly through rents and indirectly by 

contributions from the General Rate Fund, payment of subsidy should be 

based on a regular appraisal of local housing costs. This 'deficit' subsidy 

should be closely linked with the system of housing investment programmes, 

while also taking into account necessary current expenditure The system 

should thus operate by annual adjustments of subsidy entitlement to avoid 

sudden lurches in the amount of assistance provided. { 1 3 ) 

At this juncture we should return to examine more closely the relationship 

between interest rates and exchequer subsidy. To this end the table over­

leaf has been prepared to show the effect upon exchequer subsidy following 

variations in the 'pool rate' which in turn wil l be influenced by the 

economic trends. 

Arising from data contained in table 17 some interesting factors have emerged 

and are worth noting. First, it is apparent that a four per cent increase in 

the loans pool rate wil l increase debt charges by about £1 million and 

exchequer subsidy by over £400,000 . On the other hand a one per cent 

increase in the 'pool rate' say from ten to eleven per cent would produce 

increases in the order of £260,000 and £129,000 respectively. The effect of 

(13) Housing Policy - A Consultative Document Page 83, Paragraph 9.34 48. 



Table 17 - Interest Rates - The Effect on subsidies and Debt Charges (£000' s) 

Detail Variations in Loans Pool Rate Detail 

8% 9% 10% 11% 12% 

Loan Charges 2,508 2,768 3,028 3,288 3,548 

Exchequer Subsidy: 

Basic Element 613 613 613 613 613 

Capital Costs 003 678 746 816 884 

Supplementary Financing - - - - 10 

High Costs .- - -. - 140 

1,221 1,291 1,359 1,488 1,647 

NOTE: The data shown in this table relates 
to loan charges and subsidies in 
respect of the Borough Council's 
total debt on council housing. 

Source: Darlington Borough Council Housing Records, 1978/9 



this situation may be critical to a local authority in terms of budgetary 

control since i t requires only a small movement in interest levels (up or 

down) to alter relevant levels of housing revenue account deficit or surplus. 

The major implication being that when a deficit is apparent or increases 

in deficit anticipated beyond expectation, an appropriate contribution is 

required from the General Rate Fund, in order to balance the housing 

revenue account. 

Second, it is also apparent that a reduction in the 'pool rate' will 

significantly affect debt charges and to a lesser extent, the amount of 

exchequer subsidy which is payable. The important point here is that an 

anticipated deficit may ultimately result in the creation of a surplus on 

the housing revenue account, yet exchequer subsidy is still debited in the 

account as income simply because it is related to capital investment 

levels. The Government's proposal to modify existing arrangements in 

favour of a housing costs or revenue deficit subsidy will therefore go some 

way to correcting this anomaly. 

However, one of the consequences of the proposed new subsidy system would 

be a continuation of disparities between rent levels in different parts of the 

country. For example, in 1975/6 the average «jtt>s* rent for all public sector 

dwellings in England was £225 per annum. However, there were some 

notable variations from this figure ranging from £284 per annum in respect 

of Greater London at the high end of the scale, to £173 at the low end. t l 4 ) On 

this point the Governments 'Green Paper' made specific comment: 

(14) Housing Policy - A Consultative Document Page 36 table 2. 50. 



Paragraph 9.51 

"Just as a home owner who has paid off his mortgage has to cope 

with only the cost of upkeep, so a local authority in an area 

where the need for new investment was declining might find that 

its costs were falling to relatively low levels by comparison 

with the costs of authorities in pressure areas, and rents could 

also be allowed to fall in real terms." 

However, it would appear from a subsequent statement in the 'Green Paper' 

concerning the question of avoiding rent disparities by way of 'National 

Rent Pool', that the Government is prepared to accept the current situation 

thus: 

Paragraph 9.53 

"If high housing costs in certain areas of the country have to be 

met by subsidy, it seems right that the cost of the subsidy should 

fall on the community as a whole, and not solely on local auVnor^Utwnh 

in other parts of the country which happen to enjoy relatively low 

housing costs. " 

To conclude this chapter, we might usefully refer again to table 11 and in 

particular to the question of rent levels. The fact has already been estab­

lished that in periods of inflation and high interest rates, local authorities 

have at all times to consider income adjustments by way of rent increases 

simply because the housing revenue account is 'debt orientated and 

Government subsidy insufficient to meet the financial effects of new capital 

investment. For many tenants in receipt of comparatively low incomes, 

individual subsidy by way of rent rebate may allow for only 40% of any 
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ren t increase w h i c h an author i ty may consider i t necessary to impose . I n 

prac t ice however, much w i l l depend upon l o c a l p o l i t i c a l assessments of the 

soc ia l and f i n a n c i a l e f f ec t of r en t increases upon tenants i n r e l a t i on to 

a l ternat ive means of increas ing income by way of genera l rate fund 

cont r ibu t ions . Even so, evidence supports the f a c t that rate fund c o n t r i ­

butions over t ime have had a g rea te r e f f e c t upon c u r r e n t expenditure than 

income f r o m ren t s . But th i s i s not to suggest that ren t l eve ls have f a i l e d 

to keep pace w i t h . i n f l a t ion , ra ther i t i s the massive increase i n housing costs 

by way of debt charges which has proved to be the mos t s ign i f i can t f a c t o r . 

However, the owner-occupat ion sector i s not wi thout inequi t ies e i the r . One 

point i n p a r t i c u l a r i s wor thy of documentat ion - a ma t t e r not covered 

adequately i n the Government ' s 'Green Paper ' - and i t concerns the anomaly 

produced by the sys tem of income tax r e l i e f i n conjunct ion w i t h income tax 

thresholds . Data shown i n table 13 w i l l help to e x e m p l i f y the pos i t ion . The 

examples shown, are based on the assumption that basic income tax allowances 

are applicable to f o u r households each consis t ing of Husband, Non-work ing W i f e , 

and one c h i l d aged f i f t e e n , each w i t h a d i f f e r e n t income and a l l r e q u i r i n g a 

mortgage f r o m a bu i ld ing society of £ 1 0 . 0 0 0 . at 9 f % in te res t over a 25 year t e r m . 

Table 18 - Income Tax R e l i e f in Re la t ion to Income Tax Thresholds 

D e t a i l House­
hold ' A ' 
£ 

House­
hold f B ' 
£ 

House­
hold ' C 
£ 

House­
hold ' D ' 
£ 

Income 5000 10000 15000 20000 

Income Tax Al lowances 1670 1670 1670 1670 

Income Tax Paid 1039 2712 5253 8586 

Income Tax Relief 322 345 578 683 

E f f e c t i v e Rate of In te res t (1st 1 r) 5.7% 5.4% 1.8% Below 1% 

Source: Income Tax and Mortgage Tables (as r ev i sed November 1978) 
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The inequity produced by income tax thresholds i s r ead i ly apparent f r o m 

th i s table , a s i tua t ion which can arguably be accentuated by the p o s s i b i l i t y 

of cap i t a l loans being obtained f r o m bu i ld ing societ ies at compara t ive ly cheap 

in te res t ra tes and used f o r some purpose other than housing and at the same 

t ime q u a l i f y i n g f o r the appropriate rate of income tax r e l i e f . * 

Conclusion 

I n th i s chapter the w r i t e r has at tempted to iden t i fy some of the cons t ra in ts 

wh ich may inh ib i t the development of new counc i l housing r equ i red to meet 

the requ i rements of s m a l l e r households. There are some con t r ibu to ry 

f a c t o r s of wh ich the Government are w e l l aware , and the cost y a r d s t i c k 

system and d i r e c t subsidy ca lcula t ion are examples e a r m a r k e d f o r f u tu r e 

m o d i f i c a t i o n . 

However , the a b i l i t y to meet the changing pa t te rn of demand f o r counc i l 

housing w i l l depend not only on a r e v i s i o n of ce r t a in nat ional housing po l i c i e s , 

but upon each loca l au thor i ty ' s i n t e rp re t a t ion of housing requ i rements and the 

f o r m u l a t i o n of p o l i t i c a l , soc ia l and economic objec t ives . I n th is connection 

the potent ia l , inherent i n the concept of Housing Investment P rog rammes may 

eventual ly h ighl igh t the s ignif icance of t rends and soc ia l changes as l oca l 

housing knowledge increases . 

The writer now understands that t h i s f a c i l i t y te no longer readily available from building societ ies . 



C H A P T E R THREE 

S T A T U T O R Y REQUIREMENTS A N D ADVISORY C R I T E R I A 

In t roduc t ion 

The las t two chapters have been devoted to an assessment of housing t rends 

and an explanat ion of some of the cons t ra in ts experienced by l o c a l au thor i t i es 

i n p r o v i d i n g a supply of rented accommodat ion to meet the emerg ing housing 

requ i rement s of s m a l l e r and perhaps more economica l ly vulnerable households. 

I t i s appropr ia te at t h i s juncture f o r th i s r e sea rch study to take a new d i r e c t i o n 

and examine the oppor tuni t ies and cons t ra in ts wh ich a f f e c t m o r e c losely a 

household's r equ i r emen t f o r a counc i l tenancy. I n th is connection, l o c a l 

au thor i t i e s do not enjoy complete autonomy because over t ime a s ta tutory 

f r a m e w o r k has been developed wh ich i n c e r t a i n c i rcumstances ensures f o r 

some people the r i g h t of access to a counc i l tenancy. 

M o r e o v e r , f r o m t ime to t i m e , Governments have at tempted to f u l f i l na t ional 

housing po l icy object ives by the in t roduc t ion of M i n i s t r y C i r c u l a r s and r e p o r t s 

some of w h i c h contain advice as to how l o c a l housing au thor i t i e s should select 

t h e i r tenants. However , by t r a d i t i o n L o c a l Government p r i s e s i t s autonomy 

ve ry highly and not a l l the advice w h i c h has been o f f e r ed has been accepted, 

thus the tendency towards l eg i s l a t ion as a las t r e s o r t i s perhaps not s u r p r i s i n g . 

The purpose of th i s chapter then i s to document re levan t de ta i l s of the 

Statutory F r a m e w o r k wh ich w i l l be fo l lowed by re fe rences to appropr ia te 

Government C i r c u l a r s and R e p o r t s . T h i s desc r ip t ive account w i l l thus set 

the scene f o r subsequent analyses and documentat ion. 
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The Statutory Requi rements 

Access to counci l housing is cont ro l led en t i r e ly by loca l author i ty po l i c i e s and 

procedures . However, in the context of tenant select ion, such loca l ly de te rmined 

systems are subject to a basic s tatutory f r a m e w o r k which , i n ce r t a in 

c i rcumstances imposes legal obligations upon loca l housing au thor i t i es to 

provide counci l house tenancies. These obligations have been incorpora ted in to 

var ious A c t s of Pa r l i amen t , the re levant por t ions of wh ich w i l l be documented 

i n t u r n . 

I n genera l t e r m s , lega l obligations governing the select ion of tenants, are 

contained in Sections 91 and 113(2) of the Housing A c t 1957, namely : 

Section 91 

' I t sha l l be the duty of every loca l author i ty to consider 

housing condit ions i n the i r d i s t r i c t and the needs of the 

d i s t r i c t w i t h respect to the p r o v i s i o n of f u r t h e r housing 

accommodat ion and f o r that purpose to rev iew the i n f o r m a t i o n 

wh ich has been brought to the i r notice e i ther as a r e su l t 

of inspections and surveys " 

Th i s section of the 1957 A c t has since been mod i f i ed by The Chron ica l ly Sick 

and Disabled Persons A c t 1970 ( 1 ) wh ich imposes an addi t ional duty to have 

rega rd to the special needs of chron ica l ly s ick or disabled persons; and any 

proposals prepared and submit ted to the M i n i s t e r i n respect of the p rov i s ion of 

new houses shal l d i s t inguish any houses which an author i ty propose to provide 

which make special p r o v i s i o n f o r the needs of such people. 

1. Chronically Sick and Disabled Persona Act 1970 Section 3 
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Section 113(2) 

"The l o c a l author i ty sha l l secure that i n the selection of t he i r 

tenants a reasonable preference i s g iven to persons who are 

occupying insani ta ry or overcrowded houses, have large 

f a m i l i e s or are l i v i n g under unsa t i s fac tory c o n d i t i o n s . " 

More spec i f i ca l l y , the f o l l o w i n g statutes contain addi t ional re fe rences to 

the rehousing obligations of l oca l housing au thor i t i e s , namely : -

Housing A c t 1957 - Section 42 

Th i s section of the A c t r e f e r s to the rehousing obligat ions towards 

persons displaced as a r e su l t of the clearance of 

dwel l ings wh ich are u n f i t f o r human habi tat ion and states 

amongst other things that : -

"The author i ty sha l l sa t i s fy themselves that i n 

so f a r as suitable accommodation available f o r 

the persons who w i l l be displaced by the clearance 

of the a rea does not a l ready ex i s t , the au thor i ty 

can provide or secure the p r o v i s i o n of such 

accommodat ion i n advance of the displacements 

which w i l l f r o m t ime to t ime become necessary 

as the demol i t i on of bui ld ings i n the area, or i n 

d i f f e r e n t pa r t s thereof p roceeds . " 

Land Compensation A c t 1973 - Section 39 

The Land Compensation A c t 1973 deals p r i m a r i l y w i t h 

f i n a n c i a l compensation i n respect of those persons who are d i s ­

placed f r o m land. However , Section 39 imposes a duty upon l o c a l 



au thor i t i es to provide a l ternat ive accommodation (where 

suitable a l ternat ive accommodation on reasonable t e r m s 

i s not available) i n consequence of : -

(a) The acquis i t ion of land by an author i ty possessing 

compulsory purchase powers; 

(b) The making , passing o r acceptance of a housing 

o rde r , r e so lu t ion or undertaking i n respect of a 

house o r bui ld ing on the land; 

(c) Where the land has been prev ious ly acquired by 

an author i ty possessing compulsory purchase 

powers or appropr ia ted by a l o c a l author i ty and 

i s f o r the t ime being held by the au thor i ty f o r 

the purposes f o r which i t was acquired o r approp­

r i a t ed , the c a r r y i n g out of any improvement to 

a house or bui ld ing on the land or of redevelopment 

on the land; 

(d) The service of an improvement notice w i t h i n the 

meaning of Section 86 of the Housing A c t 1974 

Rent (Agr i cu l tu re ) A c t 1976 

Th i s A c t came in to fo rce on the 1st January 1977 and provides 

secur i ty of tenure f o r ce r t a in a g r i c u l t u r a l w o r k e r s , e x - w o r k e r s 

and the i r successors who are not protected by the Rent A c t s . 

The A c t places a duty upon housing au thor i t ies to rehouse when 

a qua l i f i ed f a r m w o r k e r ' s employment ceases as a r e su l t of 

r e t i r e m e n t , d i s m i s s a l , redundancy or res igna t ion , and the 

ex is t ing accommodation i s r equ i r ed i n the in te res t s of e f f i c i e n t 

use of a g r i c u l t u r e . 



Race Relat ions A c t 1976 

The Race Relat ions A c t rece ived Roya l Assent on the 2Zftd 

November 1976. Al though i t mus t be emphasised that the 

p rov i s ions of the A c t are subject to j u d i c i a l i n t e rp re t a t ion , 

there are ce r t a in impl i ca t ions of immediate s ignif icance to 

l o c a l housing au thor i t i e s . 

F o r example , the A c t makes i t u n l a w f u l to d i s c r imina t e on 

the grounds of co lour , race , na t ional i ty , ethnic or nat ional 

o r ig in s i n the f i e l d s of employment , education, and the 

p r o v i s i o n of goods, se rv ices and p r emise s . Th i s covers 

v i r t u a l l y eve ry k ind of publ ic t ransac t ion or se rv ice . The 

d e f i n i t i o n of u n l a w f u l d i s c r i m i n a t i o n i s extended i n Section 

l ( i ) (b) to cover i nd i r ec t d i s c r i m i n a t i o n , i . e . the appl ica t ion 

of a condi t ion o r r equ i remen t by a person . 

(i) wh ich i s such that the p r o p o r t i o n of persons of the same 

r a c i a l g r o u p . . . who can comply w i t h i t i s considerably 

s m a l l e r than the p r o p o r t i o n of persons not of that r a c i a l 

group who can comply w i t h i t ; and 

( i i ) wh ich he cannot show to be jus t i f i ab le i r r e spec t ive of 

the colour e t c . . . of the person to whom i t i s applied; and 

( i i i ) which i s to the de t r imen t of that other because he 

cannot comply w i t h i t . 

The concept of i n d i r e c t d i s c r i m i n a t i o n , as defined above, may 

have p a r t i c u l a r imp l i ca t ions f o r housing au thor i t i e s . I f , f o r 

example, ce r t a in procedures or c r i t e r i a are used which r e s u l t 

in a d ispropor t ionate number of ethnic m i n o r i t y f a m i l i e s on 



poor estates and which cannot be j u s t i f i e d , th i s may 

constitute i nd i r ec t d i s c r i m i n a t i o n . The use of c e r t a i n 

r e s iden t i a l qua l i f i ca t ions could also be seen i n th i s l i g h t . 1 2 ) 

Section 2 makes i t un l awfu l to t r ea t one person less 

favourably than another person because he had, f o r example , 

asser ted h i s r i g h t s under the A c t , assisted someone else 

to do so or given i n f o r m a t i o n to the C . R . E . o r because i t 

was suspected that the person migh t do such things. 

The A c t includes a sect ion imposing a genera l duty on l o c a l 

au thor i t i es to promote good race r e l a t ions . Section 71 

states that : 

" wi thout p re jud ice to the i r obl igat ion to comply 

w i t h any other p r o v i s i o n of th i s A c t , i t sha l l be 

the duty of every l o c a l authori ty to make 

appropriate ar rangements w i t h a v iew to 

secur ing that t he i r va r ious funct ions are c a r r i e d 

out w i t h due r ega rd to the need -

(a) to e l imina te u n l a w f u l r a c i a l d i s c r i m i n a t i o n ; and 

(b) to promote equal i ty of opportunity and good 

re la t ions between persons of d i f f e r e n t r a c i a l 

g r o u p s . " 

Th i s general duty covers the same purposes which are 

p resc r ibed f o r the new Commiss ion f o r R a c i a l Equa l i ty . A n 

impor tan t step i n e l im ina t i ng d i s c r i m i n a t i o n and secur ing 

equal i ty of opportunity i s to moni to r the a l loca t ion of counci l 

2. This point i s discussed i n greater d e t a i l in chapter 4 



housing by mainta in ing and analysing records of the 

ethnic o r i g i n of counc i l tenants. Th i s would enable 

those responsible f o r admin i s t e r ing the service to have 

a p i c tu re of the d i s t r i b u t i o n of m i n o r i t y group tenants to 

iden t i fy areas that r equ i re f u r t h e r examinat ion (and 

poss ib ly co r rec t ive action) and determine whether equal 

opportunity i s being p rov ided . 

The Nat ional Assis tance A c t 1948 

F r o m the Housing point of v iew th i s A c t i s notable i n that 

r e spons ib i l i t y i s placed upon County Counci l s (non-housing 

author i t ies) to provide : -

(i) r e s iden t i a l accommodat ion f o r persons who by reason 

of age, i n f i r m i t y or any c i rcumstances are i n need of 

care and at tention which i s not available to them ; 

( i i ) t empora ry accommodat ion f o r persons i n urgen t need 

i n c i rcumstances which could not reasonably have been 

foreseen or i n such c i rcumstances as the au thor i ty may 

i n any p a r t i c u l a r case de te rmine . * 

M i n i s t r y C i r c u l a r s 

The issue of c i r c u l a r s connected w i t h the rehousing obligations of loca l 

au thor i t ies has not been p r o l i f i c , and the f ew which have been published i n 

recent years lack the f o r c e of l eg i s l a t ion and thus are m e r e l y advisory 

i n concept, t rus t ing that l o c a l au thor i t ies w i l l appreciate the content and adopt 

the recommendat ions . 

* Replaced by Housing (Homeless Persona) Aci 1977 



C i r c u l a r 60 /65 - Housing f o r Ex-Servicemen* 

Th i s c i r c u l a r was issued on August 17th 1965. The subject ma t t e r 

r e f e r r e d i n i t i a l l y to a prev ious c i r c u l a r issued i n 1955 i n which the at tent ion 

of l o c a l au thor i t i es was d i r ec t ed to the p rob l ems of ex - se rv i cemen unable to 

gain access to counci l housing i n areas where they set t led because they were 

unable to sa t i s fy r e s iden t i a l qua l i f i ca t ions . A c c o r d i n g l y , l oca l au thor i t ies were 

asked to accept appl icat ions f r o m ex - se rv i cemen and to d i s r ega rd r e s iden t i a l 

r equ i rements as a condi t ion of appl ica t ion. C i r c u l a r 60 /65 there fore d rew 

at tent ion to the subsequent and apparent v a r i a t i o n i n prac t ice between au thor i t i es 

since the publ ica t ion of the e a r l i e r c i r c u l a r and asked that a l l l o c a l au thor i t ies 

should adopt the same approach and consider appl icat ions f r o m ex se rv icemen 

made e i the r before or w i t h i n one year of demobi l i sa t ion exc lus ive ly on the basis 

of housing need and wi thout r ega rd to the length of residence i n the l o c a l i t y . The 

f i n a l paragraph of th i s c i r c u l a r stated that any loca l author i ty w h i c h found 

d i f f i c u l t y i n complying w i t h the recommendat ions was asked to l e t the Secretary 

of State know i ts reasons and its present p rac t ice ,before October 1st 1965. 

C i r c u l a r 6 /67 - Housing and the Redeployment of Labour 

The preamble to th i s c i r c u l a r issued on January 4th 1967 emphasised the 

importance i n the nat ional in te res t of f a c i l i t a t i n g the redeployment of labour and 

the extent to wh ich housing d i f f i c u l t i e s are an obstacle to m o b i l i t y . The c i r c u l a r 

goes on to say that the insistence on lengthy re s iden t i a l qua l i f i ca t ions as a p r e ­

requis i te to obtaining access to a counc i l house i s an impediment to i n d u s t r i a l 

m o b i l i t y and the a t tent ion of l oca l au thor i t ies was d rawn to the recommendat ions 

of the C e n t r a l Housing A d v i s o r y Commi t t ee ' s f i f t h r e p o r t on Res iden t ia l 

Qua l i f i ca t i ons , which condemned excessive r e s iden t i a l qua l i f i ca t i ons . The 

c i r c u l a r concludes by asking a l l l o c a l au thor i t ies to look again at t he i r p rac t i ce 

* This c ircular was superseded by Circular 54/75 
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i n accepting applicants on the housing wai t ing l i s t and i n subsequently a l locat ing 

tenancies, w i t h a view to g iv ing sympathetic considerat ion to applicants who 

need f a m i l y accommodation i n the i r areas i n order to take up loca l employment 

and to make housing need the ma in considerat ion i n a l locat ing tenancies. 

C i r c u l a r s 62/67 and 1 8 / 7 4 - Homelessness 

C i r c u l a r 62 /67 was issued on September 26th 1967 and C i r c u l a r 1 8 / 7 4 

on Februa ry 7th 1974. I n both cases the c i r c u l a r s were issued jo in t ly by 

the M i n i s t r y of Heal th , Home O f f i c e and M i n i s t r y of Housing and L o c a l 

Government in 1967 and by the Depar tment of Env i ronment and the Depar tment 

of Heal th and Social Secur i ty in 1974. 

C i r c u l a r 62 /67 outl ined the evidence received f r o m loca l author i t ies 

about homelessness i n response to a M i n i s t e r i a l request i n October 1966. Th i s 

c i r c u l a r emphasised i n p a r t i c u l a r the connection between homelessness and bad 

management i n respect of the f a m i l i e s concerned, and the fac t that help g iven at 

an ea r ly stage may actually prevent i n some cases homelessness o c c u r r i n g . 

Th i s statement was seen also to be p a r t i c u l a r l y re levant to those au thor i t i es 

who as a ma t t e r of housing management pol icy evic ted tenants ser ious ly i n a r r e a r 

w i t h the i r ren t . Th i s c i r c u l a r continues to the e f f ec t that the M i n i s t e r s hope that 

l oca l au thor i t ies w i l l r ev iew the i r notice to qu i t procedure and to consult the 

soc ia l se rv ices depar tment when such act ion i s unavoidable, and f r o m the r e ­

housing point of v iew to provide houses f o r use as in termediate accommodation 

and to accept f o r m e r tenants even though they may have poor rent payment 

r eco rds . I 3 ' 

F u r t h e r comment i s made about the soc ia l impl i ca t ions of sp l i t t ing 

f a m i l i e s up, and thus r e i n f o r c e d the value of in termediate housing being used to 
i 

3, THls point i s covered In greater d e t a i l In chapter 5, 



prevent th is happening, and moreover that such t empora ry housing should be 

regarded as a stepping stone to eventual permanent rehousing. 

C i r c u l a r 3 4 / 7 4 drew attention to the growing p rob lem of homelessness 

denoting that the number of applicat ions f o r t empora ry accommodation i n England 

and Wales rose f r o m 18,000 i n 1968 to 28,000 i n 1972, and the f a c t that 

appl icat ions i n Greater London f o r m e d 43 per cent of the nat ional to ta l i n the 

year 1972. I t was also made c lear that homelessness should be regarded as 

the most acute f o r m of housing need and that the Government bel ieves that a l l 

those who have no roof , o r who appear l i k e l y to lose t he i r shel ter w i t h i n a month , 

should be helped to secure accommodation by advice, prevent ive act ion o r , i f 

these are not enough, the p rov i s ion , permanent or t empora ry , of l o c a l author i ty 

accommodation. 

Th i s c i r c u l a r accepted the fac t that notwithstanding the response of 

ind iv idua l l o c a l au thor i t ies i n c e r t a i n areas where the housing s i tuat ion i s 

d i f f i c u l t , i t would not be possible to help a l l to the same extent, and the re fo re 

f i r s t c l a i m on resources available must be given to the most vulnerable , r e f e r r e d 

to i n the c i r c u l a r as " P r i o r i t y Groups" . The P r i o r i t y Groups are c l a s s i f i ed 

as f o l l o w s 

" f a m i l i e s w i t h dependant ch i ld ren l i v i n g w i t h them, 

or i n care; 

adult f a m i l i e s or people l i v i n g alone who e i ther 

become homeless i n an emergency such as f i r e or 

f lood ing , or are vulnerable because of o ld age, 

d i s a b i l i t y , pregnancy or other specia l reasons ." 
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A section of this c i r c u l a r i s devoted to the prevent ion and r e l i e f of home­

lessness as the product of a corporate and col laborat ive approach, u t i l i s i n g 

the f u l l resources of l o c a l government, and more p a r t i c u l a r l y the value of 

good consultat ive processes between housing and soc ia l service au thor i t i e s . 

The c e n t r a l recommendat ion of the c i r c u l a r i s that the r e spons ib i l i t y f o r 

secur ing accommodation f o r the homeless should be undertaken as a housing 

r e spons ib i l t i y on the basis that housing author i t ies are i n the best pos i t ion to 

secure that those who are homeless are able to get What they need most 

urgent ly - some f o r m of housing i n w h i c h they can stay permanent ly o r 

t e m p o r a r i l y . The Secre tar ies of State expressed also the hope that housing 

au thor i t ies would increas ingly take the broadest view of the i r s ta tutory housing 

func t ions ; and that they would accept the i r r e spons ib i l i t y f o r helping those who 

have specia l housing needs or who su f fe r f r o m specia l disadvantages i n the 

housing m a r k e t . 

The weight wh ich th is c i r c u l a r placed upon voluntary t r ans fe r of r e spons ib i l i t y 

to housing au thor i t i es , also emphasised the importance of soc ia l service 

departments helping to prevent homelessness and p rov id ing support ing se rv ices 

including soc ia l w o r k help, to those whose personal p rob lems were considered 
(4) 

l i k e l y to be a con t r ibu to ry f a c t o r to the loss of the i r home. 

C e n t r a l Housing A d v i s o r y Commit tee Repor t s 

The C e n t r a l Housing A d v i s o r y Commi t t ee ( C . H . A . C . ) was set up under Section 

135 of the Housing A c t 1936 and la te r incorpora ted i n the Housing A c t , 1957. 

4. An Act of Parliament was paaood on July 29th 1977 e n t i t l e d 'Houslnq (Homeless Persons) Act 1977 
which became operative from December 1st 1977 64. 



The duties of th i s Commit tee were p r i n c i p a l l y to advise the M i n i s t e r on such 

housing ma t t e r s as may be r e f e r r e d by h i m to the Commit tee f r o m t ime to t i m e . 

The Commit tee was abolished under Section 13 of the Housing Rents and 
(5) 

Subsidies A c t 1975, but dur ing i t s existence, nine m a j o r r epo r t s were published 

concerning loca l author i ty housing management, of which the f o l l o w i n g contained 

recommendat ions as to the manner i n which applicat ions f o r housing should be 

deal t w i t h and tenants selected: -

Selection of Tenants T h i r d Repor t 1949 

Th i s r e p o r t reviewed evidence f r o m a number of loca l au thor i t ies and 

p ro fes s iona l ins t i tu t ions concerning the methods adopted by l o c a l au thor i t i e s to 

choose the i r tenants. The p r i n c i p a l recommendat ions were : -

Each l o c a l author i ty should select tenants by reference to 

housing need 

A s a f i r s t step i n abolishing r e s t r i c t i o n s to wai t ing l i s t s f o r 

counc i l houses, a l l l oca l au thor i t ies should immedia te ly reduce 

the i r r e s t r i c t i o n s to a u n i f o r m l eve l and accept an appl icat ion 

f r o m any person who at the t ime of appl ica t ion l i v e d i n the area 

f o r one year or more or i s employed or to be employed there . 

A l l l oca l au thor i t ies should ensure that once an applicant i s 

admit ted to the wai t ing l i s t h is prospects of accommodation are 

not p re jud iced because undue weight i s attached to long residence 

when tenants are selected. 

5. Replaced by the Housing Services Advisory Group established by the Secretary of State f o r the 
Environment In December 1975 
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Overc rowding as a f ac to r of housing need sha l l be measured 

i n t e r m s of bedroom def ic iency . 

Fac to r s not a f fec t ing the condit ions i n wh ich the applicant 

i s l i v i n g such as length of residence, date of appl ica t ion and 

w a r se rv ice , should only be used to d i s c r imina t e between 

applicants having an equal c l a i m on grounds of housing need. 

The date of appl ica t ion should never i n i t s e l f secure an applicant 

a house, but i t m i g h t be used as one f a c t o r to d i s t inguish 

between applicants w i t h equal c l a i m on grounds of housing need. 

Where pract icable the select ion of a l l tenants should be undertaken 

e i the r by the Housing Commit tee or by a representat ive Sub-

Commit tee applying the p r i n c i p l e s and method of select ion defined 

by the parent commi t t ee . There should be no delegation of the 

power of select ing tenants to ind iv idua l C o u n c i l l o r s or to a P a r i s h 

Counc i l . Where the housing a c t i v i t i e s of a l o c a l author i ty are so 

large that the select ion of tenants mus t be deal t w i t h by O f f i c e r s , 

the p r i n c i p l e s and method of select ion should be decided by the 

Housing Commit tee and the names of successful applicants should 

be repor ted or made available to that Commi t t ee . 

Res iden t ia l Qua l i f i ca t ions , F i f t h Repor t 1955 

T h i s r epo r t was constituted i n two pa r t s , one dealing w i t h the p rob lem 

experienced by persons obtaining access to counci l housing as a r e s u l t of 

wa i t ing l i s t r e s t r i c t i o n s , and the other dealt spec i f i ca l ly w i t h the d i f f i c u l t i e s 

endured by ex - se rv i cemen when r e s iden t i a l qua l i f i ca t ions were a p r e - r equ i s i t e 

to considerat ion f o r a counci l house tenancy. 



The recommendat ions of the r e p o r t emphasised, amongst other th ings , 

the impor tance of rehousing on the basis of housing need; the need f o r a l l 

l oca l au thor i t i es to give less weight to r e s iden t i a l qua l i f i ca t ions and whereve r 

poss ible , such r e s t r i c t i o n s should be removed comple te ly . 

Counci ls and T h e i r Houses, E igh th Repor t 1959 

The r e p o r t "Counci ls and T h e i r Houses" covered the complete process of 

l o c a l author i ty housing management ranging f r o m estate planning to the 

organisat ion of tenants c lubrooms and communi ty a c t i v i t i e s . One chapter was, 

however, devoted exc lus ive ly to Appl ica t ions and Le t t ings f r o m wh ich the 

f o l l o w i n g recommendat ions have been taken : -

L o c a l au thor i t ies should ensure that se lect ion of tenants 

f r o m the wa i t ing l i s t i s based s t r i c t l y on housing heeds and 

that a sound method of assessment i s adopted. 

There are advantages i n delegation to the Housing Manager 

cf the r e s p o n s i b i l i t y f o r de te rmin ing , w i t h i n the f r a m e w o r k 

of the Counc i l ' s select ion po l i cy , the o rde r i n which applicants 

a re o f f e r e d a house. 

Per iod ic r ev i ews of the wa i t ing l i s t are essent ia l to the assessment 

of cu r r en t demand and the prac t ice of r e q u i r i n g appl icat ions to 

be rev iewed at stated in t e rva l s should be genera l ly adopted. 

Counc i l Housing, Purposes, Procedures and P r i o r i t i e s , N in th i t e p o r t 1969 

The Housing Management Sub Commi t t ee appointed by the C e n t r a l Housing 

A d v i s o r y Commit tee to rev iew the prac t ice of l o c a l au thor i t ies i n a l locat ing 
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"Council Housing Purposes Procedures and Priorities'Was published in 1969. 

The sub-Committee was chaired by Professor J . B . Cullingworth, and the report 

is now colloquially known in housing circles as the 'Cullingworth Report ' . 

This document contains twelve chapters and the discussion covers a 

wide area of local authority housing allocation policy and practice dealing 

specifically with such matters as The Changing Context of Council Housing, 

Objectives of Allocation Policies, Housing and Labour Mobility and the Housing 

and Social Needs of Particular Households. The following conclusions and 

recommendations are considered to be of special interest : -

The Changing Context of Council Housing 

The huge decline in the privately rented sector has the important 

implication that the alternatives to a council house facing a 

household wishing to rent (or unable to buy) have declined greatly. 

The conclusion is that local authorities must take a wider 

responsibility fo r groups of people who at one time would have 

been housed in the private sector. 

In 1966, for ty - six per cent of households consisted of only 

one or two persons. I t is this, and the large increase in f i v e -

room dwellings which accounts for much of the f a l l in room 

occupancy rates, 

There is no longer a single 'national' housing problem but a 

series of local ones. Local authorities are recommended to 

ensure that they are better informed of the housing situation in 

their areas. 



The responsibilities of local housing authorities should extend 

f a r beyond providing f o r the needs of those who are actually to 

be housed by them: they should be looking fo r hidden needs, f o r 

needs which are not being met elsewhere. 

The Objectives of Allocation Policies 

Local authorities should give particular attention to those whose 

incomes are low in relation to their needs. 

The housing advisory functions of the Minis t ry be strengthened 

as an aid in spreading good housing management practice. 

Advice and Selection 

The f i r s t requirement of any public activity is publicity; information 

on tenant selection schemes should be f ree ly available (and made 

a statutory responsibility). 

Some local authorities grade applicants according to their 

suitability fo r dwellings of different ages and standards. I t i s 

a far cry f r o m allocating specially selected houses to unsatisfactory 

tenants to grading A L L tenants according to their 'fitness* fo r 

particular types of houses. 

Applicants whose health is such that they should have p r io r i t y 

in the allocation of council houses should be considered outside 

the normal selection procedures. 
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More weight should be given to social need in the overall 

assessment of housing need as a qualification fo r rehousing. 

The highest p r io r i ty fo r council housing should go to those 

households i n bad conditions wi th which they are unable to cope, 

and where the potential ability to improve the situation themselves 

is low. 
» 

The selection of individual tenants should in general be undertaken 

by off icers , not by elected members. I t is the function of members 

to formulate the policy framework within which selection is to 

operate and to ensure that i t is properly implemented. 

Residential Qualifications 

There should be no ba r r i e r to the acceptance of an application 

on a housing l i s t . This rule should be made a statutory ob l iga t ion . ( s l 

Housing and Labour Mobil i ty 

Most local authorities deal sympathetically with applications f r o m 

re t i r ing tenants of tied houses and with ex-servicemen local 

authorities should t ry to be specially helpful in cases where a 

serviceman has lost a l l his roots and is looking fo r both a job 

and a house. 

The needs of 'professional key-workers ' must not be forgoicen. 

A healthy community should provide opportunities fo r teachers, 

doctors and community and social workers to live in the area 

which they serve. 70. 
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Some Important Needs 

The housing needs of large famil ies should not be overlooked 

in the preoccupation with the huge need fo r small dwellings. 

Elder ly owner-occupiers who wish to move to a small council 

dwelling should not be debarred because of their tenure. 

The problem of the family with persistent rent arrears may be 

solved by an adequate rent rebate scheme, but often the basic 

problem may be deeper and indicates the need fo r other social 

services to help the fami ly . 

Major Reports Affecting the Access to Council Housing 

In recent years a number of major reports on important social issues have been 

published, some of which contain references directly and indirectly to local authority 

housing administration and in particular to the question of access to council 

housing. Relevant extracts are set out below : -

The Herbert Report - October, 1960 

This report incorporated the views of the Royal Commission on Local 

Government in Greater London which ultimately provided the foundation of the 

London Government Act 1963. Amongst other important matters the Commission 

recommended that every resident in London should be able to register an 

application fo r housing as a matter of r ight , and a recommendation which has 

since been accepted by each of the thir ty two London Boroughs (established under 

the 1963 Act ) . 
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The Milner Holland Report 1965 

A Committee was established in July 1963 under the Chairmanship of 

Sir Milner Holland. The main objective of this Committee was to examine the 

housing situation in Greater London. The report was published in 1965 and 

drew attention to the severity of housing problems occasioned by a crude housing 

shortage of dwellings and the social implications of large scale multiple occupation. 

The report also concluded that the lack of security of tenure was a contributing 

factor to the problems of many residential tenants, and thus recommended that 

greater security of tenure should also be accompanied by rent regulation and 

the harassment of tenants by unscrupulous landlords should be subject to 

c r imina l legal proceedings. 

This report influenced the Government in passing legislation to deal 

with two major problems : -

The Protection f r o m Eviction Act 1964 

The Rent Act 1965 

Report of the Committee on Local Authority and Al l i ed Personal 

Social Services 

This Committee was appointed on December 20th 1965 "to review the 

organisation and responsibilities of the local authority personal social services 

in England and Wales, and to consider what changes are desirable to secure an 

effective family service". The Committee was chaired by Frederick Seebolm 

and the report was presented to Parliament in July 1968. 

In deliberating upon the foundations of an effective personal social 

service, the report devoted a whole chapter to housing. The following extracts 
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offer additional support to the changing character of council housing, evident 

in the 1960's. 

Reference is made in the introduction to the chapter dealing with the 

"foundation of an effective service", to the advantage of relating the personal 

social services on the same t ier of local government as housing although the 

fur ther point was made that subsequent proposals did not depend upon this. I n 

the same paragraph the problems experienced by (former) county council 

welfare departments in dealing with their statutory responsibilities f o r 

homelessness was mentioned and emphasised the fact that welfare departments 

had no powers necessarily to prevent evictions and moreover had no direct 

access to council housing. 

Comment is made in a subsequent paragraph that local authorities should 

take a broader view of their housing responsibilities and provide a centre fo r 

housing advice and guidance to which the public, as wel l as workers in 

statutory and voluntary social services could turn. In this context i t i s suggested 

that famil ies may be assisted with their housing problems in other ways which 
(7) 

do not necessarily involve the allocation of a council house. 

In addition to local authorities taking a broader view of housing 

responsibilities, the report goes on to say that more attention should be paid 

to famil ies in greatest need and that some famil ies are at greater r i s k than 

others of becoming homeless or grossly ill-housed: fo r example, the very young 

fami ly , the large fami ly with a low income or the fatherless fami ly . 

7. For example Home Loans and Improvement Grants 
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Later in the report i t is recommended that the f u l l range of housing 

responsibilites should be placed upon housing departments and is so doing to 

assume f u l l responsibility fo r providing accommodation fo r homeless fami l ies . 

On the housing needs of the physically handicapped the disabled and 

elderly persons, the report recommends the closest co-operation between 

hospitals, general practitioners, social service departments and housing 

authorities, to determine wel l in advance the special and particular needs of 

such households. 

Finally, the report emphasises what is by this time a recurr ing theme 

in local authority housing circles: that local authorities should know fa r more 

about the total housing needs in their respective areas and develop comprehensive 

policies to meet those needs. 

The Report of the Committee on One Parent Families (8) 

This Committee was appointed on November 6th, 1969 to consider 

amongst other related mat ters , "the nature of any special dif f icul t ies which 

the parents of the various kinds of one-parent famil ies may encounter " 

The Committee was chaired by the Hon. S i r M o r r i s Finer and the report was 

presented to Parliament in July 1974 - three months after local government 

reorganisation in England and Wales. 

Not surprisingly a chapter was devoted exclusively to Housing of which 

the following recommendations are relevant to the present discussion.: • 

8, Department of the Environment C i r c u l a r 78/77 e n t i t l e d 'Housing for One Parent F a m i l i e s ' recommends 

i n t e r a l i a , t h a t : 

(a) R e s i d e n t i a l Q u a l i f i c a t i o n s should not be app l i ed to lone parents AND 

(b) Lone parents should not be regarded a s ' l e s s deserv ing than other households ' . T h i s 
statement r e f e r s to the a l l o c a t i o n o f d w e l l i n g s . rt A 



Local and central government should have regard to recent 

changes in the demographic characteristics of the population 

in considering housing needs. 

The division of functions between county and d is t r ic t authorities, 

with social services a county responsibility, should be kept under 

review to ensure that satisfactory links between the two departments 

are established and maintained. 

Guidance should be issued to local authorities indicating that 

eviction simply fo r rent arrears is no longer tolerable. 

Discrimination against lone parents i n the allocation of council 

houses on grounds that they are 'less deserving' than others 

should cease. 

Where points systems are used to select tenants, a lone parent 

should qualify fo r the same number of points as a marr ied couple 

with a comparable fami ly . 

Anyone should be able to apply for housing accommodation as 

soon as he comes to live in a particular local authority area, 

and should then be eligible fo r that local authority's housing l i s t . 

Except in areas where acute housing shortage makes i t imDossible 

to abolish residential qualifications entirely, once famil ies with 

children have been admitted to the housing l is t , their claims should 

be considered solely by reference to an assessment of need with _ 



over-r iding emphasis on the avoidance of separation between 

parents and children. 

In considering transfer of tenancies after separations, local 

authorities should take action as soon as i t is clear that 

irrespective of any intervention by the court a breakdown has 

occurred; in so doing they should ensure that the tenancy follows 

the partner with care of the children and be ready to make 

provision, i f necessary, fo r the other partner. 

Security of tenure (similar to the Rent Acts protection) should 

be extended to tenancies in the public sector 

Other Reports 

Other reports of substance have been issued f r o m time to t ime, but, 

in the context of the topic under discussion they include only passing references, 

thus i t is considered appropriate to document brief comments only namely : 

The Francis Report ( 9 ) 

This report reviewed and reported upon the operation of the rent 

regulations under the Rent Acts . The Committee suggested that local 

authorities should have powers to take over the management of dwellings 

owned by oppressive landlords. Whilst rejecting overall security of tenure 

9 , Department of Environment "Report of the Committee on the Rent Acts" Cmnd. 4609 H.M.S.O. 1971 



the Committee recommended that stronger powers be given to local 

authorities to cope with the worst kinds of exploitation in areas of housing 

stress. 

The Greve Report - Homelessness in London 

This report was carried out by the Birmingham Centre fo r Urban 

and Regional Studies under the direction of Professor John Greve in response 

to an invitation f r o m the Department of Health and Social Security. 

Professor Greve achieved considerable success in establishing the 

causes of homelessness and the manner in which local authorities at that 

time dealt with the problems. The report contained a number of recommen­

dations of which the following is particularly relevant to this study: 

"Particular attention should be devoted to standardising cr i ter ia 

for assessment of applicants and admissions policies 

and high pr ior i ty should be given to the creation of an extensive 

system uti l ising both statutory and voluntary agencies to give 

an 'early warning' of family or personal dif f icul t ies , the aim 

being to prevent the deterioration in circumstances that too 

often, at present, end up in homelessness or some other c r i s i s " * 1 0 ' 

Conclusion 

I t w i l l be apparent f r o m even a cursory examination of legislative 

provisions documented in this chapter that there is some depth to the 

obligations imposed upon local authorities in terms of council house 

allocations. But the relevant statutes are p r imar i ly concerned with 

10, Londons Homeless J . Greve Occas iona l Papers I n S o c i a l A d m i n i s t r a t i o n 

No. 10 C o d l c o t ; P r e s s Welwyn 1964 
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either displacement or home loss. Only the Race Relations Act , 1976 

attempts to apply obligations in terms of discrimination. In due course 

the wr i t e r w i l l show that there are certain discriminatory practices 

unassociated with Race which are applied in assessing e l ig ib i l i t y f o r 

council housing, some of which have profound effects in social policy 

terms. 

The content of Minis t ry Circulars and Reports on the other hand are merely 

descriptive and advisory although certain themes tend to re-occur over t ime. 

In this connection, there is one Report of particular significance in the context 

of this study, namely the Cullingworth Report of 1969. This document 

contained fresh evidence of the changing context of council housing and the 

emergence of specific trends which the wr i t e r considers are s t i l l highly 

relevant despite the elapse of time since i t was f i r s t published. 

With this factor in mind, i t is considered appropriate and useful to summarize 

some of the main themes arising f r o m this report and indeed other documents, 

where there i s some consistency of thought. This w i l l then establish a 

standard by which to measure the performance and effects of current local 

housing authority allocation policies and procedures, a subject which repre­

sents the main thrust of the remainder of this dissertation: 

(a) Residential qualifications in any fo rm are undesirable 

and inhibit not only mobility but, in some cases, speed 

of access to housing of a decent standard. 

(b) The selection of tenants should be by reference to housing 
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need and not to extraneous factors unassociated with need. 

(c) Selection of tenants should be carried out by officers and 

not members, and the members role l imited to the 

formulation of policy and performance review. 

(d) There is a need fo r local housing authorities to take a 

broader and extended view of their housing responsibilities 

on the basis at least that the provision of a council house 

is only one of many possible solutions. 

(e) The characteristics of council housing are changing and 

local authorities should be more aware of the wider needs of 

their respective d is t r ic ts . 

(f) Homelessness should be the responsibility of housing author­

i t ies ' 3 'who are most likely to have the resources to deal 

humanely with such problems. However, the point is 

emphasised that close co-operation is required within, 

between and beyond local authorities in order to determine 

speedy and sensitive solutions to those who are experiencing 

housing stress as a possible manifestation of deeper social 

problems. 

(3) R e f e r r e d to I n d e t a i l on paqes 102/103 
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CHAPTER FOUR 

RESIDENTIAL QUALIFICATIONS 

Access to any of the tenure groups which comprise the housing system in this 

country is influenced by el igibi l i ty policies and procedures. For example, in 

the f ie ld of home ownership the ability to obtain a mortgage is determined by 

reference to the income, employment, age and sometimes the financial commit­

ment of the applicant. Moreover, such parameters of el igibi l i ty apply whether 

a mortgage is required f r o m a bank, building society, insurance company or 

local authority. Entry to the privately rented sector may also be determined by 

socio-economic factors. In contrast, regulations which govern access to council 

housing tend to be substantially more diverse. 

One of the most significant problems relating to the provision of council housing 

in this country has been the inability of local housing authorities to match housing 

supply with demand. Notwithstanding the social, economic and poli t ical causes, 

the manifestation of the apparent 'housing shortage' has been the maintenance of 

waiting l is ts upon which peoples' housing needs and aspirations are recorded. As 

an alternative to using the 'price mechanism' to equate supply and demand, many 

local authorities have produced rules of e l ig ibi l i ty which have the effect of either 

restr ict ing applications to the waiting l is t or inversely, restr ict ing the oppor­

tunity fo r rehousing once an application has been accepted. By fa r the most wide­

spread application of e l igibi l i ty procedure is the use of 'residential qualifications', 

an inhibiting device which has been the subject of controversy fo r many years. 

The purpose of this chapter is to examine the rationale of residential qualifications 

and the social and economic repercussions which may often occur. An attempt w i l l 

also be made to evaluate the effects of such procedures in terms of both central 

and local government attitudes against a background of changing housing needs 

and requirements. 
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Definit ion and General Effects 

Despite the quantity of material emanating f r o m central government and other 
sources, the te rm 'residential qualification' does not appear to have been 
accurately defined. However, by analysing the term any doubts as to definition 
are quickly removed since the rationale and the effects upon the opportunities 
of persons wishing to avail themselves of a council tenancy are soon established. 
Accordingly i t is considered appropriate and useful to c la r i fy this point as a 
prelude to the study which follows. 

By examination of local authority policies and procedures i t is apparent that 

a residential qualification is the application of an el igibi l i ty rule 

which prohibits or defers acceptance or consideration of an application 

fo r rehousing unt i l actual residence or a period of residence has 

been fu l f i l l ed . For example, some local authorities w i l l not accept an application 

for rehousing unt i l the applicant is physically resident in the d i s t r ic t . Other 

authorities w i l l accept an application fo r rehousing, but not allow the applicant to 

be considered fo r a tenancy unt i l residence in the area has been established 

for a specific period of t ime. In s t i l l other instances there are those councils 

who are prepared to accept employment or the promise of employment in 

their dis tr icts as an alternative to residency. 

The general effect of such el igibi l i ty policies is to res t r ic t the volume of 

applications for rehousing and in the process to enhance the claims of those 

persons who are resident or who have been resident in the area for the pre­

requisite period of t ime. 

In contrast there are those local authorities who do not operate residential 

qualifications as such and allow any person who so chooses to register the 
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desire f o r a council tenancy. But i t is not uncommon to f ind the test of residency 

inversely applied, by local authorities awarding rehousing p r io r i ty to those 

applicants who have been resident in the area for specific periods of t ime. 

Simi lar ly , such practice also has the effect of placing non-residents or residents 

of short duration at a disadvantage when dwellings are allocated. The essential 

difference between these policies is that on the one hand the applicant may have 

no hope of obtaining a council tenancy in the area of choice and therefore strive 

fo r an alternative solution. Whereas, on the other hand, the applicant may wel l 

have the expectation of rehousing which either remains unfulf i l led or at least deterred. 

The Evidence 

Unfortunately, evidence as to the number of local housing authorities in the country 

operating various forms of residential qualifications is not readily available. As 

a substitute, the most recent, albeit l imited attempt to assess the strength of the 

situation emanates f r o m the ninth report of the Central Housing Advisory Committee 

published in 1969 entitled 'Council Housing : Purposes, Procedures and Pr ior i t i es ' ( 1 ) 

This report, known colloqially as the 'Cullingworth Report' incorporated evidence 

f r o m a representative sample of one hundred local housing authorities. I t is worth 

noting, however, that the relevant data was compiled pr io r to local government 

reorganisation in England and Wales in A p r i l 1974 which effectively reduced the 

number of housing authorities f r o m 1, 436 to 369. 

However, the data recorded in 1969 denotes the various ways that residential 

qualifications can effect an application fo r rehousing. One specific conclusion 

contained in the report was'that much more widespread than a residential qualification 

for acceptance on a l i s t is that for consideration for rehousing. In a l l three quarters 

of the local authorities in our sample had such a qualification ranging up to six years 

1. C o u n c i l Housing Purposes . Procedures and P r i o r i t i e s - M i n i s t r y of Housing and L o c a l Government Welsh 

O f f i c e - H.M.S.O. 19C9 
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or more, although figures of this nature can mask significant differences 

between the ways in which residential rules are applied''. (2) 

Despite the fact that the Cullingworth Report in common with other publications 

emanating f r o m the Central Housing Advisory Committee, deprecated the use 

of residential qualifications as an arbi t rary bar r ie r to obtaining access to 

council housing, the use of such el igibi l i ty tests are s t i l l common practice. In 

no area of the country is this more readily apparent than in the Greater London 

area where specific periods of residence are normally required as a pre­

requisite to consideration for a council tenancy. Moreover, the opportunity 

for rehousing in Greater London might wel l have been fur ther restricted were 

i t not fo r the fact that the London Government Act , 1963 ( 3 J imposes an obligation 

on a l l London housing authorities to accept an application fo r rehousing f r o m 

anyone resident in the Greater London area. 

In this connection, data contained in the following table shows the latest position 

in respect of the th i r ty two London Boroughs and the City of London which 

comprise the Greater London area. This information was used as evidence 

in a report to the London Boroughs Association by a Working Group of London 

Borough Housing O f f i c e r s in December 1974 ( 4 J 

Table 19 - Analysis of Residential Qualifications (Before Rehousing)Greater 
London 

Residence in Greater London 
(Years) 

N i l -1 1 2 3 4 5 

5 1 4 1 22 

Residence in London Borough * 
(Years) 

Ni l -1 1 2 3 4 5 

4 2 23 4 - - -
* Includes City of London 

Source: London Boroughs Association - October, 13th 1977 
(2) Counc i l Housing Purposes. Procedures and P r i o r i t i e s - Paragraph 145, Page 47. 

(3) London Government A c t . 1963 S e c t i o n 22. 

(4 ) Towards Ending R e s i d e n t i a l Q u a l i f i c a t i o n s In London - A Report to London Boroughs A s s o c i a t i o n by a 
working group from A s s o c i a t i o n o f London Borough Housing O f f i c e r s - October 1977. 
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A r i s i n g f r o m f u r t h e r analysis of th i s data i t i s apparent that the appl ica t ion of 

r e s iden t i a l qua l i f i ca t ions i n the Greater London area f o l l o w s a p a r t i c u l a r 

pa t te rn that i s : f i v e yea r s residency i n London w i t h the las t year res ident i n 

the d i s t r i c t of the l o c a l author i ty concerned. However , there are some in te res t ing 

va r i a t ions i n p rac t i ce , thus supporting the view expressed by the C u l l i n g w o r t h 

r e p o r t recorded on the previous page. F o r example, the London Boroughs of 

H a m m e r s m i t h and Haver ing do not operate speci f ic r es iden t i a l per iods p r i o r to 

considerat ion f o r a tenancy and nei ther does the C i ty of London. On the other 

hand the London Boroughs of R ichmond and Wandsworth do not i n s i s t upon a 

pe r iod of residence i n the Grea te r London area but confine t he i r i n i t i a l in te res t 

to a specif ied pe r iod of residence i n t he i r respect ive admin i s t r a t ive d i s t r i c t s . 

The London Borough of Kingston operate i n a s i m i l a r manner ins i s t ing that those 

making ' f a m i l y appl icat ions ' mus t be res ident i n the Borough f o r two years whereas 

' r e t i r e d persons ' have to be res ident a t least f i v e of the las t ten yea r s . Here 

we have an instance not only of va ry ing opportunity between res idents and 

non-res idents but res idents a lso . I n some cases i t i s apparent that Counci ls 

are prepared to o v e r - r i d e the r e s iden t i a l qua l i f i ca t ions by reference to the 

med ica l c l a s s i f i c a t i on or incapacity of the appl icant concerned. * 

But, the most s ign i f i can t feature established by th is assembly of data i s the 

high p r o p o r t i o n of counci ls who r equ i r e f i v e years res idency i n the Greater 

London area pa r t i cu la r ly i n v iew of the f ac t that some author i t ies seem to 

manage adequately by ins i s t ing on a lesser pe r iod . Th i s s i tuat ion prompts the 

quest ion as to whether the demand f o r and the supply of housing accommodat ion 

i s p a r t i c u l a r l y d i f f e r e n t between the au thor i t i es concerned to the extent that 

va ry ing p roh ib i t i ve f a c t o r s are j u s t i f i e d 

* Most London Boroughs are also prepared to consider applications from ex-servicemen. 
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D e r e k Fox, the D i r e c t o r of Housing to the London Borough of H a m m e r s m i t h 

has pursued th is point on a number of occasions i n papers submit ted to va r ious 

j o u r n a l s ' 5 ' and o f f e r s the fo l l owing evidence i n response to those who f e a r that the 

abo l i t ion of r e s iden t i a l qua l i f i ca t ions w i l l motivate s igni f icant addi t ional demand 

f o r housing f r o m persons res ident beyond the area of the loca l authori ty concerned. 

The c r u x of De rek F o x ' s argument can be appreciated by reference to the volume 

of housing appl icat ions r eg i s t e red by his department p r i o r to and fo l l owing the 

abo l i t ion of r e s iden t i a l qua l i f i ca t ions by h is employing au thor i ty . The re levant 

data i s reproduced i n the f o l l o w i n g table : -

Table 20- The Housing Regis te r - London Borough of H a m m e r s m i t h 

A s at January 1st Number on Regis te r 

1973 5,652 
1974 5,398 
1975 * 4, 419 
1976 3,932 
1977 4, 402 

Source: M u n i c i p a l and Publ ic Services Journa l - August 26th 1977 

* Res ident ia l Qua l i f i ca t ions removed -
May 1st 1975 

I n support of h i s m a i n argument , Derek Fox f u r t h e r declares that by examining 

the 369 housing appl icat ions received by his loca l author i ty i n May 1977, e igh ty -

three per cent had l ived i n H a m m e r s m i t h f o r more than s ix months, thus indicat ive 

of the fac t that only a few people would possibly move into an area mere ly to put 

t he i r names on the l i s t <fi) 

Notwithstanding the fac t that there has been no apparent s ign i f ican t change in the 

size of the housing wai t ing l i s t i n H a m m e r s m i t h , there are neve r the le s c some 

weaknesses i n the evidence presented. F o r example , only a detai led examinat ion 

(5) Why Hammeram1th scrapped r e s i d e n t i a l q u a l i f i c a t i o n s - Municipal Engl fleering — 16th May. 1975. Let's 
abolish Residential Qualifications - paper presented t o Kent Housing Manager's Association 1971. 

(F) Municipal Engineering - 16th May 1975. 
* Derek Fo* was formerly Adviser on Housing Management to D.O.E. Qf 



of those housing appl icat ions r eg i s t e red between May 1st 1975 and January 1st 

1977 w i l l r e v e a l with any degree of accuracy those households accepted on the 

wai t ing l i s t who would not have been accepted had some f o r m of r e s iden t i a l 

q u a l i f i c a t i o n been in force dur ing th is p e r i o d . The f ac t that the n u m e r i c a l to ta l 

of the wa i t ing l i s t has not a l te red to any grea t extent could be due to other f a c t o r s . 

F i r s t , the supply of housing f r o m e i ther new bu i ld or ex is t ing sources may have 

been grea te r dur ing th i s p e r i o d . A l t e r n a t i v e l y or conjo in t ly the rate of w i t h d r a w a l 

of appl icants f r o m the wai t ing l i s t may have increased dur ing the re ference pe r iod . 

Of equal s ignif icance i s the knowledge that people may have of H a m m e r s m i t h ' s 

Wai t ing L i s t policy. A s i t stands, w i t h the m a j o r i t y of London Boroughs operat ing 

a r e s iden t i a l q u a l i f i c a t i o n r e l a t ing to spec i f ic pe r iods , f a i l i n g adequate pub l i c i t y , 

some people may take the v iew that the London Borough of H a m m e r s m i t h f o l l o w s 

the standard pattern. 

I t i s w o r t h noting a lso that i n the case of a l l Grea te r London Counci ls , 

H a m m e r s m i t h included, applicants are r equ i r ed to be res ident i n the area of the 

au thor i ty to whom they w i s h to apply f o r rehousing. E f f e c t i v e l y and save i n the 

case of ex - serv icemen* this pol icy precludes anyone not res ident i n Greater 

London f r o m applying for a counc i l tenancy no ma t t e r what the c i rcumstances 

might be. T h i s s i tua t ion i s i n contras t to the seventeen per cent of l oca l au thor i t i es 

surveyed i n the C u l l i n g w o r t h Repor t who accepted applicat ions to the housing wa i t ing 

l i s t whether the applicant was res ident i n the area or not. However, as w i l l be 

apparent l a t e r i n th is study the acceptance of an appl icat ion f o r rehousing i s one 

matter, subsequent rehousing can be quite another. 
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I t i s considered necessary at th i s juncture to compare evidence contained in the 

Cu l l i ngwor th Repor t and that appertaining in the Greater London area w i t h the recent ly 

recorded prac t ice of l o c a l au thor i t ies i n the N o r t h e r n Region, an area of the 

country which s t i l l has some ve ry press ing housing problems a lbei t not perhaps 

on the scale of the Grea te r London d i s t r i c t s . I n th is connection data compi led by 
(7) 

the N o r t h e r n Region Strategy Team i n September 1976 w i l l be used f o r compar i son 

purposes. 

The Nor the rn Region compr i ses twenty-nine loca l author i t ies ranging f r o m 

Met ropo l i t an D i s t r i c t s in the Tyne and Wear area to s m a l l d i s t r i c t counci ls of 

r u r a l character in Nor thumber land and to a lesser extent C u m b r i a and County D u r h a m . 

E a c h local au thor i ty in the N o r t h e r n Region mainta ins a housing wa i t ing l i s t . A t 

least five consti tuent au thor i t i es have adopted the recommendat ion of the 

Cu l l i ngwor th Report in accepting a bona f ide housing appl icat ion f r o m anyone who 

chooses to apply, Whether they are res ident i n the area o r not. However , two of 

these loca l au thor i t i es w i l l not o f f e r a tenancy to anybody not resident in the 

d i s t r i c t . F o r example , C a r l i s l e D i s t r i c t Counc i l w i l l accept an appl icat ion f r o m 

a non-res ident , but that person mus t have obtained residence before rehousing i s 

considered. A number of other counc i l s ' 8 ' place non-residents on what is t e rmed 

a ' d e f e r r ed l ist ' and thus are not ac t ively considered f o r rehousing u n t i l other 

p r i o r i t y groups have been sa t i s f i ed o r accommodation of low popular i ty becomes 

ava i lab le . 

However , there are s t i l l other l oca l au thor i t ies i n the region who steadfastly 

ma in ta in t r ad i t i ona l f o r m s of r e s iden t i a l qua l i f i c a t i on as a p re - r equ i s i t e to 

r eg i s t e r i ng a housing appl ica t ion . The genera l pos i t ion as i t was (and in many 

cases s t i l l i s ) in 1975 when data was compi led by the N o r t h e r n Region Strategy 

Team i s summar i sed in the table wh ich f o l l o w s 
(7) Housing In the Northern Region. Northern Region Strategy Team. September 1976. Technical Volume 2, sectior K. 

For example Sedgefleld Newcastle Stockton. 87 . 



Table 21 - Res iden t i a l Qua l i f i ca t ions - N o r t h e r n Region L o c a l A u t h o r i t i e s 

D e s c r i p t i o n N o r t h e r n Region 1975 
No. % 

Open Acceptance 7 27 
Residence / E m p l o y m e n t 12 46 
Residence Only 5 19 
Residence - Specif ic Pe r iod 2 8 

T o t a l Sample 26 * 100 

Source: N o r t h e r n Region Strategy Team Repor t - Technica l Appendix K . 6 
(as amended May 1978) 

A g a i n i t i s apparent that the m a j o r i t y of l o c a l au thor i t ies ma in ta in a r e s iden t i a l 

q u a l i f i c a t i o n as a pre - requ is i t e to the acceptance of an appl ica t ion . I n contras t 

w i t h the Grea te r London area however, only a s m a l l p r o p o r t i o n al locate a spec i f ic 

t ime pe r iod to such e l i g i b i l i t y r equ i rements . One other in te res t ing feature i s the 

apparent w i l l i ngness of a m a j o r i t y of counci ls i n the Region to accept employment 

i n t h e i r respect ive d i s t r i c t s i n l i e u of residency - a f a c t o r perhaps not s u r p r i s i n g 

i n v iew of the t r a d i t i o n a l h igh l e v e l of unemployment i n the Region as compared 

w i t h the na t ional average. (?) 

The J u s t i f i c a t i o n f o r Res iden t i a l Qua l i f i ca t ions 

The C u l l i n g w o r t h Repor t suggested that a few l o c a l au thor i t ies employ r e s iden t i a l 

qua l i f i ca t ions a r i s i n g f r o m the i r i n t e rp re t a t ion of Section 91 of the Housing A c t 

1957: w h i c h r e q u i r e s them " to consider housing condit ions i n the i r d i s t r i c t and 

the needs of the d i s t r i c t w i t h respect to the p r o v i s i o n of f u r t h e r housing 

accommodat ion" However , the w r i t e r i s of the opinion a r i s i n g f r o m th i s 

study that such at t i tudes are more l i k e l y to s tem f r o m pa roch ia l at t i tudes a l l i e d 

to p o l i t i c a l loya l ty to the e lectorate . I n other words " i n t imes of sca rc i ty we look 

a f t e r our own people f i r s t " . I n support of t h i s point of v i ew, i t i s appropr ia te 

to examine the comments contained i n e a r l i e r government sponsored r e p o r t s . 

(9) For Example Great Br i ta in 5.9X Northern Region 8.6$ Department of Employment Newcastle. April 1978 

(10) Council Housing Purposes, Procedures and Pr ior i t i e s - Paragraph 153, Page 50 
• Throe looal authorities did not participate In the N.R.S.T. survey o o 



I n 1949 the Housing Management Sub-Committee of the C e n t r a l Housing A d v i s o r y 

C o m m i t t e e ' 1 1 1 considered evidence f r o m th i r t een loca l author i t ies and nine 

p rofess iona l organisat ions on the subject of 'Se lec t ion of Tenants ' . The r e p o r t 

wh ich fo l lowed contained a sect ion devoted to r e s iden t i a l qua l i f i ca t ions . The key 

issues and recommendat ions were subsequently incorpora ted i n a f u r t h e r r e p o r t 

issued by th i s same Commi t t ee i n 1955 en t i t l ed "Residential Q u a l i f i c a t i o n s " . l 1 2 > 

These r e p o r t s s t rongly condemned the i nd i sc r imina t e use of r e s iden t i a l 

qua l i f i ca t ions as a p r e - r equ i s i t e to the appl ica t ion f o r and obtaining of a counc i l 

tenancy. But i n so doing both documents iden t i f i ed the j u s t i f i c a t i o n f o r such 

e l i g i b i l i t y r equ i rement s as apparent to those l o c a l au thor i t ies ca l led upon to submi t 

evidence. These v iews may be conveniently c l a s s i f i ed i n the f o l l o w i n g groups : -

T o give preference to l o c a l res idents i n housing heed 

T o discourage the en t ry in to the d i s t r i c t of newcomers who 

i n some cases m i g h t obtain preference by l i v i n g i n over-crowded 

condi t ions . 

T o r e s t r i c t the l e n g t h of the wa i t i ng l i s t 

Because shortage of land c u r t a i l s the bu i ld ing p rog ramme 

of the au thor i ty . 

The common denominator i n each case i s the des i re by ce r t a in l oca l au thor i t ies 

f o r whatever reason, to l i m i t the demand f o r what may s t i l l be regarded as scarce 

housing resources . Moreove r admin i s t r a t i ve ac t ion w h i c h operates i n th is way i s 

l i k e l y to be more r ead i ly comprehended by the C o u n c i l l o r , O f f i c e r and housing 

applicant than other devices which migh t a l t e rna t ive ly be used to achieve the same 

r e s u l t . F o r example , demand f o r counc i l housing m i g h t equally be reduced 

(11) Selection of Tenants - Ministry of Health - H.M.S.O. 1949. 
(1?) Residential Qualif ications - Ministry of Housing and Local Government, H.M.S.O. 1955. 
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by increas ing ren t s m o r e i n keeping w i t h economic costs . That there are 

substantial soc io log ica l arguments f o r not doing so, does not a l t e r the f a c t . 

A l t e r n a t i v e l y g rea te r use m i g h t be made of weight ing ce r t a in f a c t o r s i n the 

tenant se lec t ion process on the l ines indicated i n chapter 6 wh ich has the e f f e c t 

of awarding p r i o r i t y to ce r t a in household groups who migh t w e l l be res idents 

of long standing. A l t e r n a t i v e l y " income" m i g h t be used as an e l i m i n a t i n g f a c t o r . 

I n more recent t i m e s , some j u s t i f i c a t i o n f o r mainta in ing r e s iden t i a l qua l i f i ca t ions 

migh t be advanced on the basis that Government insp i red reduct ions i n capi ta l 

expenditure on housing w i l l impose addi t iona l const ra in ts upon some l o c a l 

au thor i t i es a t tempt ing to cater f o r housing need and demand w i t h i n t he i r res ident 

populat ion. M o r e o v e r , w i t h the r e l a t i v e l y h igh development costs of new counci l 

housing and the increas ing p r o p o r t i o n of subsidy f r o m cen t r a l and communi ty 

sources necessary to support housing revenue account d e f i c i t s ' 1 3 1 the p o l i t i c a l 

mo t iva t ion to exclude so ca l led outs iders f r o m housing wa i t ing l i s t s may be 

accentuated. 

The C u l l i n g w o r t h R e p o r t however, recognised the f a c t that i n some pa r t s of the 

country the use of r e s i den t i a l qua l i f i ca t ions migh t be unavoidable . ' 1 4 1 But i n such 

instances i t was recommended that specia l c i rcumstances of ind iv idua l applicat ions 

be taken in to account. T h i s poin t of v iew then would tend to support the pecu l ia r 

nature of the housing p r o b l e m i n Grea te r London and some large connurbations 

where the p ressures upon the supply of rented publ ic sector housing i s acute, and 

where to ma in ta in completely "open" wa i t ing l i s t s would m e r e l y encourage publ ic 

expectat ion w h i c h could not be f u l f i l l e d w i t h i n reasonable t ime scales. 

( IS) From 1968/69 to 1975/76 income from Rata Fund Contributions Increased from 7.23K to 13.3* - Housing 
Construction S t a t i s t i c s No. 13. 

(14) Council Housing Purposes Procedures and P r i o r i t i e s - Summary of Recommendations Paragraph 469. 
Pages 152 and 153. 
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Some respons ib i l i t y f o r the va ry ing rehousing opportunity that ex is t s between 

res idents and non-res idents migh t a lso be a t t r ibutable to the somewhat con t rad ic to ry 

comments given i n the M i n i s t r y of Heal th ' s r e p o r t en t i t led "Selection of Tenants" ( 1 5 ) 

Although th i s document outl ined the j u s t i f i c a t i o n f o r r e s iden t i a l qua l i f i ca t ions as 

seen by those l o c a l au thor i t ies submit t ing evidence to the A d v i s o r y Commi t t ee , 

i n the end compel l ing arguments f o r abolishing such requ i rements were a lso w e l l 

es tabl ished. However , i n the same document the A d v i s o r y Commit tee i n the 

process of r ev iewing the operat ion of "point schemes" f o r the select ion of tenants 

had th i s to say about the use of "balancing p o i n t s " ( i . e . points to be added where 

more than one housing appl ica t ion had the same number of points f o r housing need.) 

" M o s t l o c a l au thor i t i e s take into considera t ion severa l of the f o l l o w i n g f a c t o r s 

and the Sub-Commit tee th ink i t unnecessary to suggest what weight should be 

attached to each. Where , however, points are awarded f o r a f a c t o r involv ing 

t i m e , i t i s an advantage i f the number va r i e s w i t h the pe r iod and i s subject to a 

m a x i m u m (e .g . one point m i g h t be awarded f o r each year of war service up to a 

m a x i m u m of six) as th is r e su l t s i n a grea te r d i f f e r e n t i a t i o n by means of 

balancing points between applicants w i t h equal numbers of basic points : -

W a r service 

Length of residence i n a d i s t r i c t 

Residence i n a p a r t i c u l a r d i s t r i c t , w a r d or p a r i s h 

Place of employment 

Nature of employment 

Date of appl ica t ion 

Sui tab i l i ty of the appl icant as a counci l tenant . . . " (16) 

(15) Selection of Tenants. Ministry of Health, H.M.S.O. 1949 

(16) Selection of Tenants - Appendix I I I , Sample Points Scheme, Pages 27 and 28 91. 



Under the c i rcumstances , i t i s perhaps ha rd ly s u r p r i s i n g that many loca l 

author i t ies ( fo l lowing the genera l advice contained i n the repor t ) incorpora ted 

such extraneous weight ing f ac to r s i n the i r tenant select ion schemes which , 

despite open ent ry to a wai t ing l i s t , has the e f f ec t of applying r e s iden t i a l or 

other examples of non-housing p r i o r i t y . 

The Social and Economic E f f e c t s of Res ident ia l Qua l i f i ca t ions 

The soc ia l and economic e f fec t s which f l o w f r o m the use of r e s iden t i a l qua l i f i ca t ions 

as an e l i g i b i l i t y test f o r ent ry to a wai t ing l i s t o r subsequent rehousing, have also 

been documented i n Government A d v i s o r y r epo r t s of which the fo l l owing ex t rac t s 

are w o r t h noting, thus : -

F i f t h Repor t of the Housing Management Sub-Commit tee of the C e n t r a l 

(17) 

Housing A d v i s o r y Commi t t ee - 1955 - Res iden t i a l Q u a l i f i c a t i o n s . 

" E a r l y i n our invest igat ion cases were brought to our notice where 

f a m i l i e s had been unable to gain admiss ion to the housing wai t ing l i s t of 

any loca l author i ty . O r i g i n a l l y res ident i n one d i s t r i c t they had moved to 

another - perhaps because the head of the f a m i l y had changed h is 

employment and wished to l ive nearer to his w o r k . They had been 

re fused admiss ion to the wa i t ing l i s t of t he i r new loca l author i ty because 

they d id not sa t is fy the r e s iden t i a l requi rements demanded f r o m applicants. 

The i r f o r m e r loca l author i ty had i n the meanwhile removed t he i r name 

f r o m the i r l i s t because they were no longer res ident i n the d i s t r i c t . F o r 

housing purposes they had become 's tateless persons ' (paragraph 9) 

"Perhaps the most exasperating s i tuat ion presents i t se l f to the f a m i l y 

who have always l ived i n the same local i ty , probably i n one of the big 

centres of population where loca l government boundaries have tended 

I 17. Residential Qualif ications, Ministry of Housing and Local Government, H.M.S.O. 195S ; 92. 



to become a r t i f i c i a l , but who f r o m t ime to t ime change t he i r address 

as they move f r o m one set of fu rn i shed rooms to another. Inadvertent ly 

they c ross a ' l ine on the map' enter the area of another loca l author i ty , 

and i n consequence have to s ta r t acqui r ing a new res iden t i a l q u a l i f i c a t i o n " 

(paragraph 11) 

"The requ i rement of a lengthy pe r iod of residence before an appl icat ion 

can be accepted may impose considerable hardship on pa r t i cu l a r f a m i l i e s . 

A pe r iod of severa l years i s not uncommon, and loca l author i t ies do not 

usual ly r e l ax the i r r equ i rements . I n consequence, f a m i l i e s whose housing 

need cer ta in ly appears to some observers to be quite desperate cannot be 

considered by t he i r author i ty u n t i l they have been res ident f o r the due 

pe r iod of t i m e . Th i s appears to us much as i f one should say to a man who 

i s i l l that he must wa i t s ix months before he can see a doctor . " (paragraph 13). 

These comments were re la ted to recommendat ions I and I I of the t h i r d r e p o r t of the 

jHousing Management Sub-Committee en t i t l ed "Se l ec t ion of Tenants" published i n 1949. 

The C u l l i n g w o r t h Repor t also fo l lowed the same themes but no new evidence 

r e l a t ing to the socia l and economic repercuss ions was advanced i n th is document. 

Of p a r t i c u l a r importance i s the e f f ec t of r e s iden t i a l qua l i f i ca t ions upon m o b i l i t y 

of labour . C e r t a i n l y i n areas of high unemployment there are mani fes t 

advantages i n encouraging movement to areas where ce r t a in employment opportuni t ies 

ex i s t . I n recogni t ion of the need f o r l oca l economic buoyancy some councils 

have c i rcumvented the i r residence based housing a l loca t ion po l ic ies by consider ing 

applicants wishing to move to the i r areas i n order to take up employment by 

in i t i a t i ng what i s t e rmed as ' keyworke r ' rehousing schemes. < 1 9 ' However, i t i s 
18. Selection of Tenants, M i n i s t r y of Health, H.M.S.O. 1949 page 19/20 
(19) Council Housing Purposes. Procedures and P r i o r i t i e s — pagetfV defines keyworkers: "In t h e i r evidence the 

Department of Employment and Productivity suggested that broadly a worker might be described as 'essential* I f 
his p a r t i c u l a r s k i l l or aptitude was essential to the undertaking I n which he was engaged and there was no 
suitably q u a l i f i e d or experienced person l o c a l l y to f i l l the position ..." 93. 



usual f o r such applicants to have the nominated support of l o c a l f i r m s , a s i tua t ion 

which often represents a considerable advantage i n r e l a t i o n t oo the r applicants 

wishing to move f o r a new job where c o m m e r c i a l expansion or continued p roduc t i v i t y 

i s not a 'key issue ' i n the economic s t ruc ture of the area . 

Recent examples of how m o b i l i t y can be organised and managed on a sizeable 

scale was apparent i n the West R id ing of Y o r k s h i r e i n the late 1960's when the 

Nat ional Coa l Board closed ce r t a in coal mines i n Durham and elsewhere i n the 

N o r t h e r n Region and counc i l houses and jobs i n Y o r k s h i r e coal f i e l d s were provided 

to cater f o r redundant coal m i n e r s . The f o r m e r Boroughs of C a s t l e f o r d and 

Ponte f rac t were p a r t i c u l a r l y active i n th is f i e l d having provided hundreds of 

counc i l houses i n the i r respect ive areas at the behest of the Na t iona l Coal Boa rd . 

However , one essent ia l f ac to r i n th is exerc ise was the payment of a subsidy by the 

Coal Board to the l o c a l au thor i t ies concerned amounting to £ 5 0 per dwel l ing 

provided , f o r a pe r iod of ten yea rs . 

The p rob lem of m o b i l i t y f o r r en te r s of housing as opposed to owners has been 

posed on many occasions by d i f f e r e n t w r i t e r s . I n the context of th i s study i t i s 

appropr ia te to r e c o r d some general v iews contained i n "Eng l i sh Housing T r e n d s " ( 2 ° 

namely : -

"The re s iden t i a l qua l i f i ca t ions imposed by many counci ls 

have been the subject of repeated c r i t i c i s m , but i n spite 

of th i s , they threaten to constitute a new law of se t t l ement . 

C l e a r l y there are dangers that th i s may r e t a r d i n d u s t r i a l 

m o b i l i t y . There i s an ind ica t ion that th i s may be so: 

only 4% of Counc i l tenants moved f o r employment 

(20) English Housing Trends - J. 0. C>1 llnqworth Bel l 1965 Page 61. 94. 



reasons, compared w i t h 15% of a l l m o v e r s . 

A s the C r a m m o n d survey and the T o o t h i l l Repor t s t ressed, 

"the methods used by l o c a l au thor i t ies i n a l locat ing the i r houses 

discourage people f r o m moving to get a job or a be t te r job " 

L i m i t e d m o b i l i t y between Counc i l tenants of d i f f e r e n t l oca l au thor i t ies i s 

somet imes possible by way of mutua l exchanges. ( 2 1 ) But again there are c e r t a i n 

p resc r ibed condit ions to be met wh ich of ten inh ib i t such planned a c t i v i t y . F o r 

example, l oca l au thor i t ies usual ly ins i s t upon documentary evidence of a good 

tenancy r e c o r d and op t imum use of the counc i l dwel l ing to be p rov ided , a s i tua t ion 

somet imes i n contras t to t he i r n o r m a l rehousing a c t i v i t i e s . 

Then, there i s the p r o b l e m of the potent ia l ly mobi le tenant obtaining knowledge 

of a possible par tner to a mutua l exchange. W h i l s t most l oca l au thor i t ies do 

the i r best to adver t ise such requests w i t h i n the often l i m i t e d space at t he i r 

d isposal , more of ten par t ic ipan ts are advised to adver t ise t h e i r request i n l oca l 

newspapers or shop windows. I n th i s instance the w r i t e r i s r eminded of a t r a n s f e r 

request submit ted to Da r l i ng ton Borough Counc i l by a counci l house tenant of an 

author i ty i n Devon. Fo l lowing publ ica t ion of the request on the " T r a n s f e r Index" 

i n the Dar l ing ton Housing Cen t re , a Da r l i ng ton tenant wro te to her counterpar t 

i n Devon, received no rep ly and so bo r rowed the t r a i n f a r e to v i s i t Devon, only to 

f i n d that the person had moved. (22) 

The e f fec t of r e s iden t i a l qua l i f i ca t ions on households w i t h domest ic and soc ia l 

p rob lems and somet imes special needs, should not escape at tent ion. E l d e r l y 

people who may have moved to f o l l o w employment , who f o l l o w i n g a bereavement 

w i s h to r e t u r n to the i r home town where f r i e n d s and re la t ions may s t i l l be res ident , 

(21) A mutual exchange Is a change of dwellings agreed by the tenants concerned, to which the approval of the 
Counell/s Is required before movement takes place. Such exchanges can take place e i t h e r w i t h i n or 
beyond a local authority area and sometimes involve public and private rented sector tenants. 

(22) Rehousing Officer. Mrs. M. McKenna Darlington Borough Council May 1978. 95. 



are t yp i ca l examples . Moreover , there i s the p rob l em of single people, i n 

p a r t i c u l a r the single parent . 

I n th i s connection the Repor t of the Commit tee on One-Parent F a m i l i e s published 

i n July 1974 and known co l loq ia l ly as "The F ine r R e p o r t " t ? 3 ) d rew attention to 

the d i f f i c u l t i e s of single parents thus : -

"We are p a r t i c u l a r l y concerned about r es iden t i a l qua l i f i ca t ions as a 

basis f o r the a l locat ion of counci l tenancies because the i r impos i t ion 

tends to create and can indeed be so managed as de l ibera te ly to create , 

special d i f f i c u l t i e s and hardship f o r one parent f a m i l i e s . The Nat ional 

Counci l f o r the U n m a r r i e d Mother and her Ch i ld to ld us i n o r a l 

evidence that u n m a r r i e d mothers of ten moved f requen t ly i n search 

of suitable accommodation and that i n many cases the f i r s t two years 

of a ch i ld ' s l i f e were spent wai t ing f o r h is mother to q u a l i f y f o r 

inc lus ion on a housing l i s t " (paragraph 6.74 page 384) 

Of importance i n the soc ia l , economic and p o l i t i c a l context of this study i s the 

t rend apparent in some loca l author i ty areas where some dwel l ings are d i f f i c u l t 

to allocate because they are unpopular. For example, the Me t ropo l i t an D i s t r i c t 

of N o r t h Tyneside operate a l i m i t e d res iden t ia l qua l i f i c a t i on of twelve months 

as a p re - r equ i s i t e to considerat ion f o r a tenancy. However , the housing 

depar tment i s now experiencing severe d i f f i c u l t y i n le t t ing ce r t a in dwel l ings 

and ra ther than have them empty w i t h resu l t ing vandal ism and loss of 

revenue, tenancies are so o f f e red on occasions to applicants unable to sa t i s fy the 

n o r m a l r e s iden t i a l requi rement . ( 2 4 ' 

(?3) Keport of the Committee on One-Point Families - Volume 1. Department of Health and Social Security, H.M.S.O. 

(24) Lettlnqs Section North Tyneside M.D.C. May 1978 
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Thi s i s but one example , there are others but nothing f u r t h e r w i l l be gained by 

deta i l ing other cases. But , the s i tuat ion i s c l ea r . Many loca l author i t ies 

operate r e s iden t i a l tests p a r t l y based on h i s to r i c development of select ion procedures 

and a sense of loyal ty to residents (who may or may not be rate payers) wh ich 

i n the process are of ten inconsistently appl ied . Th is has the e f f ec t of c rea t ing dubious 

opportuni t ies f o r some and mani fes t constra ints f o r others . Such p rac t i ce , the 

w r i t e r main ta ins , i s ha rd ly consistent w i t h the changing context of counci l housing 

whereby i n many par t s of the country surpluses of housing are prevalent r a the r 

than shortages, at a t ime when Government economic pol icy i s p a r t l y d i rec ted to 

a l l ev ia t ing p rob lems i n inner c i ty areas, the r e l i e f of unemployment and expansion 

of indus t ry . 

The E f f e c t of Other Housing Po l i c i e s 

One of the cha rac t e r i s t i c s of publ ic sector housing admin i s t r a t i on i s the slow 

response to recognisable soc ia l and economic t rends . No doubt th i s syndrome 

i s due i n p a r t to the products of l o c a l government autonomy and the unwi l l ingness 

of c en t r a l government to i n t e r f e r e , save when such a course i s considered to be 

i n the nat ional in te res t . Near ly t h i r t y years has elapsed since the f i r s t government 

r e p o r t was issued advis ing against the use of r e s iden t i a l qua l i f i ca t ions and s t i l l 

the prac t ice i s f a i r l y widespread. So f a r , C e n t r a l Government has not intervened 

despite a statement that i t intends to do so. ( z 5 > A c c o r d i n g l y , i t i s w o r t h 

documenting the approach to r e s iden t i a l based e l i g i b i l i t y tests contained i n 

leg is la t ion . A s i m i l a r t rend w i l l be apparent i n the section dealing w i t h tenant 

selection schemes, but this w i l l appear l a t e r . 

The leg i s la t ion to be discussed i s set out below, although i t i s not intended to overload 

th is chapter w i t h a detai led analysis of the statutes concerned : -

(25) housing Policy - A Consultative Document H.M.S.O. 1977, Paragraph 9.20 Page 79 97. 



The London Government A c t 1963, Section 22 

The Race Rela t ions A c t 1976 

The Rent (Agr i cu l tu re ) A c t 1976 

The Housing (Homeless Persons) A c t 1977 

The London Government A c t 1963, Section 22 

This A c t which re -organ ised l o c a l government i n Grea te r London devoted 

Pa r t I H to housing and planning funct ions of the newly consti tuted loca l 

au thor i t i es . I n p a r t i c u l a r , Section 22 sets out ce r t a in obl igat ions concerning 

the r eco rd ing of housing need and f a c i l i t i e s f o r the exchange of accommodat ioa 

W i t h r ega rd to the r ecord ing of housing need i n London the fo l lowing ex t rac t 

i s re levant to th is study : -

"The Greater London Counc i l sha l l es tabl ish and main ta in 

i n such f o r m and manner as they th ink f i t , appropria te r eco rds 

showing the needs f o r the t ime being of Greater London w i t h 

respect to housing accommodat ion. 

Any appl ica t ion f o r housing accommodation mainta ined by a 

housing author i ty i n Grea te r London -

(a) i f the applicant i s res ident i n a London Borough whether 

or not the accommodation i s sought i n that Borough, sha l l 

be made to the Counc i l of that Borough OR 

(b) i n any other case, sha l l be made to the Greater London 

Counc i l who may , i f they th ink f i t , t r a n s m i t the appl ica t ion 

to such of the London Borough Counci l s as they th ink 

appropria te (paragraph 2) 
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Section 22 paragraph 3 of the A c t contained the fo l lowing reference to the 

rece ip t of housing applicat ions: 

"Each London Borough Counc i l sha l l es tabl ish and ma in ta in 

a r eg i s t e r of a l l applications duly made to them under sub­

sect ion 2(a) or t r ansmi t t ed to them under Section 2 (b) " 

However , i t has already been shown that the rece ip t of an appl icat ion f o r 

rehousing i s one ma t t e r and subsequent rehousing i s quite another. I n 

no instance i s th i s paradox more apparent than i n the analysis of 

r e s iden t i a l qua l i f i ca t ions shown earl ier*. 2 6 1 To express th is s i tuat ion 

i n p r a c t i c a l t e r m s : a person res ident i n any pa r t of Greater London 

has a r i g h t under Section 22 of the A c t to r eg i s t e r an appl icat ion f o r 

rehousing w i t h an appropriate loca l au thor i ty . But , as may be apparent 

f r o m the analysis of c u r r e n t prac t ice i n Greater London, rehousing may 

not be ac t ive ly considered u n t i l the applicant has f u l f i l l e d ce r t a in r e s iden t i a l 

c r i t e r i a i n respect of wh ich , the standard would appear to be f ive years i n 

Greater London and one year i n the d i s t r i c t concerned . l 2 7 ) 

( i i ) The Race Relat ions A c t 1976 

The purpose of th is A c t i s to give e f f ec t to the proposals contained i n the 

White Paper "Rac ia l D i s c r i m i n a t i o n " . I t replaces the Race Rela t ions 

A c t s 1965 and 1968 by new prov i s ions making u n l a w f u l ce r t a in k i n d s of 

r a c i a l d i s c r i m i n a t i o n and i s , where possible , f r a m e d i n s i m i l a r t e r m s to 

the Sex D i s c r i m i n a t i o n A c t 1975. The A c t replaces the Race Rela t ions 

Board and Communi ty Rela t ions C o m m i s s i o n by a new C o m m i s s i o n f o r 

R a c i a l Equal i ty w i t h new powers and func t ions . 

(26) Referred to on page 83 Table 19 
(2?) Referred to on page 84 
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This Act by virtue of Part 10 section 71 sets out the obligations falling 

upon local authorities, namely : 

"Without prejudice to their obligations to comply with any other 

provision of this Act, it shall be the duty of every local authority to 

make appropriate arrangements with a view to securing that their 

various functions are carried out with due regard to the need :-

(a) to eliminate unlawful racial discrimination AND 

(b) to promote equality of opportunity and good relations 

between persons of different racial groups. 

Whilst this Act was not particularly concerned with the operation and effects of 

residential restrictions for rehousing, Department of Environment Circular S4/77'28' 

is somewhat more specific, thus :-

"Indirect discrimination may arise if, for example, requirements 

as to residence are applied which place individuals of a particular 

colour, race or national group at a disadvantage and which cannot 

be justified on non racial grounds. " (paragraph 5) 

In simple terms, it is unlawful to apply any form of residential qualifications as a 

pre-requisite to the recording of an application for rehousing from specific groups. 

But, the use of such restrictions in respect of housing applicants in general 

cannot be regarded as unlawful either directly or indirectly. 

It is interesting to record also the comments of the Commission for Racial 

Equality concerning the general application of eligibility qualifications in 
(28) Race Relations Act 1976. Department of Environment c i r c u l a r 54/77 10th June, 1977, 
(29) Housing Need among Ethnic Minorities. A memorandum from the Commission for Racial Equality December 1977. 
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response to the Governments Consultative Document on Housing Policy, namely :-

"The Commission supports the Governments proposal in line 

with the recommendations of the Cullingworth Committee in 1969 

and more recently of the Housing Services Advisory Group, to 

consider legislation to prohibit residential or other qualifications 

for entry to local authority waiting lists. We should like this proposal 

to include the residential requirements such as the five year waiting 

rule imposed by most London Boroughs, whereby no offer of 

accommodation can be made until an applicant has been resident 

for a fixed period of time regardless of housing need " (paragraph 

3.2 page 2) 

It would appear from this statement that the commission recognises the important 

point that unless the Governments' proposals with regard to tenant selection 

schemes are far reaching, legislation removing residential qualifications may 

not achieve the requisite degree of rehousing opportunity intended. 

(iii) The Rent (Agriculture) Act 1976 

The main purposes of this Act are to provide security of tenure for 

certain agricultural and forestry workers and ex-workers who are not 

protected by the Rent Acts because they occupy dwelling houses in 

consequence of their employment, under licences or tenancies at a 

low or nil rent, and to place a duty on housing authorities to rehouse 

ex-agriculture and forestry workers where stipulated conditions are 

met. This Act makes no specific reference to the imposition of 

residential qualifications as an inhibiting factor to the fulfillment of 

obligations and once more it is left to a subsequent Government Circular 
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to offer guidance in this respect. The relevant Circular 122/76 in which 

a statement is made which might reasonably be interpreted as an obligation 

in some circumstances to circumvent the effect of residential qualifications 

namely :-

"The Act makes it clear that authorities may provide the 

alternative accommodation by any means open to them, whether 

direct or indirect. Since, therefore, provision of council houses 

is not their sole option, authorities should consider where 

appropriate whether they could provide the accommodation 

by other means, e.g. offer a home loan or nomination to a 

housing association. They will also need on occasion especially 

to cater for ex agricultural workers taking a job in a different 

district from the one in which the house is situated, to establish 

arrangements with other authorities, either on a contingency basis 

or as and when individual cases arise." 

Unfortunately, the position with regard to the provision of housing for 

ex-agriculture workers from beyond the local authority area concerned 

is not altogether clear. However, one point is plainly evident : the 

Government are looking for local authorities to administer the terms 

of this Act with sensibility and compassion. On this basis, it is 

suggested that the majority of local authorities would measure up to 

their responsibilities notwithstanding any wider application of residential 

or other eligibility qualifications. 

The Housing (Homeless Persons) Act 1977 

This Act which received the Royal Assent on the 29th July, 1977, replaces 

the limited duty of social service authorities to provide accommodation 
(30) Rent (Agriculture) Act 1976, Department of Environment c i r c u l a r 122/76, 23rd December, 1976. j/\o 



for those in urgent need, by wider duties placed on housing authorities. 

These new duties are generally to secure or help to secure, accommodation 

for those who are homeless, or threatened with homeless. 

Section 4 of the Act requires that, where the housing authority are 

satisfied that an applicant is homeless and has priority need,{31) they 

are to secure that accommodation is available for his occupation. Moreover 

when a housing authority considers that neither the applicant nor anyone 

who might reasonably be expected to reside with him has a local connection 

with their area, but that there is a local connection with the area of another 

authority, Section 5 provides that they may notify that other authority and 

that the duty to secure accommodation may become the obligation of that 

other authority provided that no member of the household will be at risk 

of domestic violence. <32' 

However, Section 18 has the additional effect of ameliorating the effect of 

residential qualifications by placing a duty on local authorities with whom 

applications are made, to secure accommodation for those persons (with 

priority need) who have a local connection with the authority concerned. 

Local connection is defined in the Act as follows :-

(a) because he is or in the past was normally resident in it 

(the area concerned) and his residence in it is or was of 

his own choice; OR 

(b) because he is employed in it : OR 

(c) because of family associations; OR 

(d) because of any special circumstances 
(31) Housing (Homeless Persons) Act 1977 - Code of Guidance - H.M.S.O. defines ' p r i o r i t y need' as (a) 

person with one or more dependant children l i v i n g with him or (b) A person who becomes homeless 
as a r e s u l t of an emergency disaster, (c) A person vulnerable because of old age mental I l l n e s s 
or pregnancy. 103̂  

(32) Should domestic violence be a p o s s i b i l i t y I t seems that the 'receiving a u t h o r i t y ' has a prima fa c i e 
duty to provide housing accommodation. 



Comparisons with Other Public Services 

It is appropriate now to consider a comparison of residential qualifications with 

other public services. 

(a) Health and Education 

Derek Fox in papers presented to the Kent Housing Managers' Association 

in 1971 and the Institute of Housing Journal in February 1978 had the 

following comments to make : -

"Housing is the only public service where the need for 

a prior residential qualification is frequently required 

before anyone can even register his need, let alone benefit 

from the service" 

AND 

"Housing is the only public service which has this 

restrictive practice " (ss) 

These statements, whilst being true of the Health Service, are not wholly 

valid when applied to the Education Service. For example, in some 

areas it is not uncommon to find that access to a particular school may 

be restricted to children resident in a certain locality defined by the 

local education authority. Such policies have been implemented in 

many areas not to interfere with 'parental choice', but simply to 

regulate administratively the elements of demand for the supply of 

limited classroom space ( 3 4 ) 

There is a further example of 'residency' affecting access to education 

in the Local Education Authority Awards Regulationfl977 in wl.ich the 

following passage is set out : -
(33) Let's abolish Residential Qualifications - Paragraph 1 I b i d page 84 
(34) For example Durham County Council. Darlington School Zoning Policy. 
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"An Authority shall not be under a duty to bestow an 

award in respect of a persons attendance at a course 

(a) Upon a person who has not been ordinarily 

resident in the United Kingdom for the three 

years immediately preceding the first year of 

the course in question unless the local authority 

are satisfied that he has not been so resident 

only because he, his wife, or his parents was 

for the time being employed outside the United 

Kingdom". 

(b) Local Authority Services - The Provision of Residential Accommodation 

It is the duty of County Councils - who are not housing authorities in the 

accepted sense - Metropolitan District Councils under the National 

Assistance Act 1948 Section 21 to provide -

"Residential accommodation for persons who by reason 

of age, infirmity or any other circumstances, are in 

need of care and attention which is not otherwise available 

to them " 

It is proposed to compare this duty in terms of the provision of residential 

accommodation for old people. Accordingly, the local authority liable to provide 

this form of accommodation is normally the authority in whose area the person 

requiring the accommodation is ordinarily resident (Section 24 (1) ). However, 

under Section 24 (4) a local authority has the power to provide residential 

accommodation for a person ordinarily resident in the area of anothei local 

authority with, that is, the consent of that authority. 
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However, administrative policies and decisions are critical to the allocation 

process, particularly so when the supply of residential units fails to meet the 

articulated demand. Thus, in common with local housing authorities, waiting 

lists are formed containing details of those aged persons in need of care and 

protection and resident within and beyond the area concerned. Consequently 

when vacancies occur, the local authority has to decide priority in terms of 

the various competing claims. 

Further research would undoubtedly show the predominant criteria for 

determining access to residential accommodation provided under the National 

Assistance Act 1948, but with diminishing returns in the context of comparison. 

In the absence of empirical evidence, the writer has approached senior officials 

in a number of social service departments in the northern region351 to ascertain 

allocation criteria when there are competing internal and external claims. 

Without exception the point was made that whilst there is provision for 

accepting applicants for residential accommodation from other areas; where 

there are local shortages, in the absence of outstanding social need factors, 

preference is usually given to local residents. However, it should not be 

assumed from these generalised statements that movement across local 

authority boundaries does not take place. Indeed there have been frequent 

occasions in each of the local authorities consulted where such movement has 

occurred. One other interesting factor became apparent from enquiries,in 

that claims for access to residential accommodation are not assessed by 

'points schemes' in the manner adopted by the majority of local authorities 

for the selection of tenants, but more often by a consultative appraisal between 

social workers on which occasions the relative housing and social needs are 

taken into account. 
(35) Mr. Hanson Gateshead M.O.C. Social Services Department 

Mr. Brewer Durham County Council Social Services Department 10 
Mr. Brown Newcastle M.D.C. Social Services Department 



Local Authority Mortgage Lending Schemes 

It has been noted in the introduction to this chapter that access to any of 

the principal tenure groups in this country is subject to organised rules of 

eligibility. This applies to home ownership by way of a mortgage as it does 

to council house tenants. Local housing authorities have a particularly 

interesting role in this respect since not only are they the main providers 

of rented housing, but schemes and finance for house purchase form a 

significant and important part of their housing investment programmes also. 

The legal powers available for local authorities to operate a mortgage lending 

scheme are contained in two Acts of Parliament, namely :-

- The Small Dwellings Acquisition Act 1899 AND 

The Housing (Financial Provisions) Act 1958 

Most local authorities operating mortgage lending schemes utilize the provisions 

of the Housing (Financial Provisions) Act 1958 because the terms are more 

flexible to mortgagor and mortgagee alike. This Act is supported by notes 

of guidance and in particular a number of Government Circulars which 

currently outline the categories of borrower to whom mortgage lending 

schemes should be directed.^36' More pertinent to this section of the study, 

however, is the fact that rules of eligibility governing access to a rented 

dwelling or a mortgage provided by a local authority, are frequently determined 

and administered by the same council committee and department as the 

policies and procedures governing the selection of tenants. 

This situation then, provides scope for a useful comparison of local authority 

inspired mortgage and tenant selection eligibility procedures, since both 

aspects of the housing service may be said to have a foundation in social policy 

objectives. It wil l be useful, as a preliminary, to document the social content of 
(36) P r i o r i t y categories are set out in D.O.E. l e t t e r e n t i t l e d 'Building Support Lending Schemes: 1978/7.° 

30th March 1978. Paragraph 6. 107. 



local authority mortgage schemes as outlined by central government in 

contrast with the current aspirations of the building society movement. To 

this end an extract from Government Circular 22/71 is relevant to this point, 

namely : -

Local Authority Advances for House Purchase - Circular 22/71 

" to enable local authorities more freely to fu l f i l l the 

basic purpose of lending of this kind; namely to meet housing needs, 

or to fu l f i l l public policies, which would not otherwise be furthered. " 

In contrast, the current objectives as stated in the Building Societies Association 

Year Book for 1977, tends to emphasise the 'investment* characteristics of 

home ownership thus :-

"To encourage the practice of saving and investing; to promote 
(37) 

home ownership and to assist in raising housing standards " 

To facilitate a comparison of local authority housing advance procedures, 

eligibility rules in respect of each district council in Durham County have been 

collated. By comparing this data with basic information concerning tenant 

selection, schemes of the same local authorities shown in Appendix 2, some 

interesting facts are apparent. 

First, "residential qualifications" form no part of mortgage lending schemes 

in the housing policies of the local authorities surveyed. This situation is 

in contrast to the policies of four of the eight Durham housing authorities, 

who incorporate some form of residency factor as a pre-requisite to 

consideration for a council tenancy. But, in the context of these local 

authorities maximising their housing investment opportunities in conjunction 

37 Building Societies Association Year Book 1977 page number 41 
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with capital spending allocations imposed by central government, there 

is no statutory reason which would prevent them limiting mortgage funds to 

residents if such a policy was considered desirable. 

It is significant that, in contrast with mortgage lending schemes operated by 

the district councils in Durham County, neither income or financial commit­

ments are regarded as eligibility factors for access to council housing. 

These differences in approach to eligibility processes as between mortgage 

lending and the selection of tenants are perhaps not difficult to comprehend. 

For example, despite the inherant 'social' orientation of local authority 

mortgage lending schemes, the principles of 'investment return' the 

obligation of a mortgageee to repay the amount borrowed on terms agreed, 

are widely accepted characteristics of sound commercial practice. 

The provision of council housing on the other hand is a statutory responsibility 

and notwithstanding local authority interpretation of such obligations, 

schemes for selection of tenants are frequently based upon the social 

concept of 'need' rather than 'demand'. Moreover, with the advent of a 

national rent rebate scheme produced by the Housing Finance Act 1972 ( 3 9 ' 

the ratio of rent to income and thus the ability of the tenant to pay, without 

hardship, is in theory anyway a less significant factor. 

However, the amount of money available for local authorities to finance 

mortgage schemes is controlled by Central Government in connection with 

its public expenditure objectives, and in particular housing investment 

programmes. It seems illogical, therefore, in the context of limited funds 

(38) Capital Allocations are mode to Local Housing Authorities via expenditure bids contained i n Housing 
I nvestment submissions to 0.0.E. 

(39) Hnuolnq Finance Act 1972 i n t e r a l i a produced a national rent rebate and allowance scheme and 
retained despite the a b o l i t i o n of s i g n i f i c a n t parts of the Act when a Labour Government was 
subsequently returned to power. 



available for home loans and continuing waiting lists for rented council housing, 

that local authorities should feel the need to impose residential qualifications 

for one aspect of their housing service, but not the other. 

Central Government Proposals 
(40) 

The following extract from 'Housing Policy - A Consultative Document' 

establishes the Government's proposals on the subject of allocation schemes :-

"But the Government wish to maintain their policy of giving maximum 

freedom to authorities to interpret and implement policies in the light 

of local circumstances. They therefore believe that proposals to 

control local authorities allocation policies centrally - for example 

by laying down a statutory framework for allocation schemes - should 

be rejected with the following two exceptions:-

ending the practice of imposing residential or other 

qualifications for inclusion on a housing list ; 

requiring publication of allocation schemes " 

"On the first exception, the Government share the view of the Cullingworth 

Committee that it is 'fundamental that no one should be precluded from 

applying for, or being considered for, a council tenancy on any ground 

whatsoever " 

This proposal, in so far as residential qualifications are concerned has recently 

been endorsed by the Secretary of State for Defence in a recent reply to a 

question in the House of Commons, thus : 

(40) Housing Policy - A Consultative Document page 79 paragraph 9.20 and 9.21 110. 



" the Government are considering the case for 

introducing legislation to end the practice of imposing 
(41) 

residential or other qualifications for inclusion on a housing list" 

But, legislation to this effect wil l not establish equality of opportunity for a council 

tenancy unless suitable provision is included which prevents local authorities 

from attaching undue weight to residence factors in their tenant selection schemes. 

In the event, such an obligation would be difficult to enforce because not every 

local authority operates a formalised selection procedure. For example, many 

councils choose their tenants by a merit appraisal often by way of a Committee 

comprising council members and officers. Consequently there can be no certainty 

that residence factors in some shape or form would not influence a final decision. 

Accordingly, since it would appear that Central Government is reluctant to widen 

the influence of legislation, one is bound to draw the conclusion that the abolition 

of residential qualifications may not have the overall effect that is intended. In 

this situation, public expectation that is unfulfilled may only serve to create 

disillusionment and a deterioration of confidence in local authority allocation 

systems. 

The Problem for Local Government 

The Department of Environment has issued a consultation paper on restricted 

circulation entitled "Housing Policy Review, Housing Management - Access 
(42) 

and Allocation" Of interest is the statement contained in this document :-

41. Hansard 24 - 27th Apr i l , 1978 - Service Families (Housing) question raised by Mr. Shersb,, 

answered by Mr. Robert C. Brown. 

42. Housing Policy Review. Housing Management: Aooess and Allocation - Consultation Paper. Department 

of Environment - August 1977 
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" the experience of those local authorities which have abolished 

residential qualifications does not suggest that the practical difficulties 

would be significant" 

However, the extent of the evidence justifying this statement is not apparent. 

Certainly the only widespread publicity relating to local authority experience 

following abolition of residential qualifications is that relating to the London 

Borough of Hammersmith, about which their housing director, Derek Fox, has 

written prolifically. <43> In this situation, local authorities are like ordinary 

people in that they can only produce effective policies on the basis of good quality 

information and research data. Unfortunately, as the writer has discovered, 

the implications and repercussions likely to flow from a removal of residential 

qualifications seems to have escaped serious study, a somewhat surprising fact 

in view of the amount of housing research that has taken place in recent years. 

Accordingly, an attempt wil l be made at this juncture to assess the broad 

consequences should certain local authorities decide to abandon the use of such 

eligibility requirements both directly and indirectly. To this end the writer has 

obtained data from five of the seven local authorities in the Northern region who 

maintain an open waiting list. Information from the remainder: Newcastle and 

Berwick upon Tweed was not readily available. The results are incorporated 

in the following Table :-

(43) Referred to on Page 85 112. 



Table 22 - Analysis of External Housing Applications - Selected Local Authorities 

Area 

Waiting L i s t % 
(b) : (a) 

Location of External Ap 3llcanta 

Area (a) 
Total 

(b) 

External 

% 
(b) : (a) Tyne 

and 
Wear 

Cleve­
land 

Cumbria Durham Northum­

berland 
Others 
(c) 

South * 
Tyne side 

3,718 677(187) 18 166* 10 3 16 14 281 

Carlisle* 3,323 454(159) 14 5 1 109* 3 8 169 

Darling­
ton * 2,400 550(301) 23 8 31 1 105 2 102 

Barrow in 
Furness » 2,080 284(74) 14 3 4 76* 5 2 120 

A Her dale 2,511 320(10) 13 6 1 
* 

15 6 3 279 

Source: Local Authority Records - May 1978 

NOTE: Figures in brackets relate to applications from ex-servicemen 

Although this data relates to a small sample of local authorities and the results 

somewhat inconclusive, some interesting points are apparent and worth recording. 

First, the number of applications on each of the waiting lists from outsiders is 

relatively small with proportions ranging from thirteen to twenty- three per cent. 

Second, a significant proportion of these emanate from the same geographical area 

and this factor is apparent in respect of each local authority concerned. In contrast 

the number of outside applications from other county districts in the region is 

less significant. Third, by far the greater number of outside applications relate 

to areas beyond the region, covering the country as a whole, with proportions 

ranging from eighteen to eighty-seven per cent.* In three of the four authorities, 

the porportion is more consistent at between thirty-seven and forty-two per cent. 

Fourth, although the table does not disclose the fact, the local authorities concerned 

confirm that the majority of applications from outsiders are from households 

below pensionable age. 

Proportion obtained as a reeult of (o : b ) 
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From this data then, some tentative conclusions may be formed. For example, 

if all local authorities in these regions were to abolish residential qualifications 

both before and after 'the event', it is highly probable that in numerical terms, 

outward migration would substantially offset inward migration. Equally important, 

some migrating households would be existing council house tenants, thus creating 

additional capacity in the turn over of dwellings available for re-letting. 

The broad advantages of a complete relaxation of residential based eligibility 

requirements could thus be classified as follows: First, increased mobility 

between areas would reflect greater choice of tenure - a factor supported by 

persons at both ends of the political spectrum; households would thus not only 

benefit from increased housing opportunity but economic opportunity also. This 

situation would have the added advantages of relieving some unemployment, and 

providing a better social mix on council estates. However, on the debit side 

such mobility may exacerbate the outward migration of younger households in 

some areas where the population structure is declining due to the lack of 

industrial and commercial opportunity and investment. Such factors would 

therefore have to be considered in the context of national and regional economic 

strategies and where appropriate, reversal policies applied. 

In support of the arguments for the abolition of residential qualifications on a 

national basis, three important factors should be stressed. First, housing 

conditions in England and Wales have improved considerably during the last 

twenty-five years. As shown in chapter 1 from a position of housing stock deficienc 

in 1951 amounting to about 750,000 dwellings, by 1976 it is estimated that there 

was a crude surplus of about 500,000 more dwellings than householdr. ( 4 4 ) 

44. Houalnq Policy - A Consultative Document - Paragraph 3.05 page 10 
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This situation has produced higher vacancy rates in the public and private housing 

sectors; shorter waiting lists and thus easier and quicker access to certain type 

. of council houses. 

Second, the private rented housing stock has declined rapidly since the First 

World War when this sector comprised something like ninety per cent of the total 

housing stock in this country, to a position today when it represents no more than 

about fifteen per cent. ( 4 5 ) Consequently, this has meant a greater reliance upon 

owner occupation and the public rented sector tenures, which in both instances 

have increased significantly during the same period of time. It follows then, that 

for those households unable or unwilling either by income or aspiration to ful f i l l 

the requirements for home ownership, access to a council house becomes 

increasingly more critical. 

Third, experience shows that the widespread abolition of residential qualifications 

in respect of ex servicemen has not created undue problems from the local 

authority's point of view in providing an exception to eligibility procedures, nor 

it seems has there been any noticeable adverse reaction from the resident 

population. A further indication on this last point is shown in the Cullingworth 

Report when assessing public attitudes to priorities for rehousing, at which time 

only twelve per cent of all respondents ranked long residence in an area as a 

factor which should receive a high pr ior i ty . ( 4 6 ) 

Of course the problem for Central Government and others in housing circles is 

being able to pursuade local authorities that the general housing situation in 

many areas is changing, thus requiring sensitive policies to meet new problems. 

(45) Housing Policy - A Consultative Document - Paragraph 3,16, Page 13 

(46) Council Housing Purposes Procedures and Pr ior i t i e s Table 8 Page 49. 



To this end, considerable onus rests upon the housing management profession 

to advise their respective councils of these facts since the writer believes that the 

Governments proposals concerning residential qualifications and indeed other 

access eligibility tests will not succeed on the basis of the 'statement of intention' 

known so far. 

Conclusion 

The application of residential qualifications has its roots in the days when the 

pressure of local housing problems caused local authorities to apply constraints 

in relation to the level of demand for council housing. Understandably, this 

situation produced a feeling of reluctance on the part of many councils to consider 

the needs and requirements of non-residents at a time when the supply of council 

housing was insufficient to meet the heeds of households who comprised the resident 

population. 

To some extent this problem still exists today, particularly in connection with the 

housing needs of certain household groups such as single persons and the elderly. 

But, in general terms, local authorities are now better equipped than at any other 

time to consider the changing structure of their areas and to make provision for 

that proportion of demand for council housing produced by a more mobile society. 

However, it is unlikely that local authorities wil l change their attitudes overnight, 

for by tradition the local government system is often slow to respond to the 

emergence of new requirements. For this reason the onus of increasing housing 

choice and opportunity is largely upon Central Government to frame legislation and 

supporting advice in such a way as to preserve a degree of autonomy and discretion 

which local government prizes very highly. So too is there a responsibility upon 

the housing management profession and those associated with it to produce cogent 



arguements for a change in attitude. Only in these ways wil l council housing 

fulf i l l a more vital role in the context of those policies which have a bearing 

upon wider based social and economic objectives. 

In the opinion of the writer there is currently no substantial reason in most 

areas for not abandoning residential qualification altogether. Any administrative 

difficulties which might be encountered in attempting to incorporate different 

housing needs and requirements in tenant selection systems can be overcome 

by allocating a fixed number of dwellings to 'outsiders' each year. In the 

absence of legislation to this effect, agreement might be reached on a regional 

basis with the support of the various local authority organisations. 

Finally, one has cause to speculate also at the justification for such variation 

in local government policy and practice in relation to the treatment of common 

problems . This is a matter which will be examined further as this dissertation 

proceeds. 

117. 



CHAPTER FIVE 

HOUSEHOLD ELIGIBILITY FACTORS 

Introduction 

In the previous chapter, eligibility for the tenancy of a council house was 

discussed in the context of residential qualifications. In the process, the 

current attitude of the Government and Ministerial advice spanning a 

number of years emphasizing the inequities of such policies, and the dis­

parity of local authority practice was clearly established. 

However, there are numerous other examples of discriminatory eligibility 

factors in force which also have the effect of inhibiting access to council 

housing. These procedures in contrast to residential qualifications tend to 

be related to the applicant and are also applied in the form of restrictions to 

housing waiting lists or as a bar to rehousing. Moreover, these factors 

appear not to have received the same degree of public attention as the 

constraints relating to residency. 

The main purpose of this chapter is to document and explain those restrictive 

practices which the writer has found to be used by various local housing 

authorities in the Northern Region. In this connection, data was obtained 

from each of the twenty-nine local authorities concerning the following: 

- Income 

- Age 

- Tenure 

- Rent and Rate Arrears 

- Problem Families 

- Marital Status 



Each of these factors will be analysed in turn followed by a critical assess­

ment of the key issues. 

Income 

A survey of local authority procedures in the Northern Region shows that 

in no case was income used as an eligibility factor nor inversely were the 

economic circumstances of housing applicants recognised in the formulation 

of rehousing priorities. The writer was somewhat surprised by this finding 

since on the one hand the link between low income and poor housing and other 

forms of social deprivation and disadvantage has been clearly established.11' 

Moreover, eligibility based upon the financial circumstances of the recipient 

not only shares comparison with the administration of other public policies, 

but, ^t would appear at first sight, to be a feasible method of limiting demand 

for public rented housing in areas of shortage, so as to increase the 

opportunities of those households who have not the financial means to resolve their 

housing difficulties in any other way. 

Accordingly and in view of the lack of income recognition in the housing 

allocation policies of the Northern Region, the writer contacted the 

Department of the Environment in London and subsequently received details 

of local authorities who were known to have formulated income based eligibility 

requirements. There were in fact only five local authorities who were known 

to have adopted such policies* namely: 

1. For example Low Income and Bad Housing - Shelter Housing Aid Centre, December 1976 

* Details extracted from published a l l o c a t i o n schemes 
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- Eastleigh Borough Council 

- Haringey London Borough Council 

- Aylesbury Vale District Council 

- Gosport Borough Council 

-Maidstone Borough Council 

Not surprisingly, the manner in which income is used as an eligibility factor 

varied between the local authorities concerned. For example, Eastleigh and 

Maidstone apply a general policy of restricting housing applications to those 

whose income is not in excess of £4,000 per annum. On the other hand, 

Haringey and Gosport apply an income test to specific classes of applicant. 

Haringey relate their policy to homelessness whereby single persons and 

childless couples over the age of fifty may be rehoused if they have insufficient 

income or capital to raise a mortgage. Whereas for those persons aged 

under fifty an incomes bar at £50 per week for childless couples and £35 for 

single persons is imposed. Gosport relate their income barriers to Key 

Workers including local authority staff and teachers in which cases, temporary 

tenancies may be offered to those persons whose income falls below £4, 500 

per annum. Applicants whose salaries are higher than this, require special 

consideration. Alternatively, Aylesbury restrict applications to those with 

incomes below £5,000 per annum, but in so doing operate a number of 

exemptions of which the following are examples: 

"Candidates who suffer more than three children should not 

be excluded from the waiting list" AND 

* Writer's emphasis 
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"Candidates who have more than one family to maintain (divorcees, 

or separated couples) should not be excluded . . . " 

The type of exemption to an incomes barrier incorporated in the Aylesbury 

scheme illustrates some of the problems which might follow if income 

related eligibility tests were to become more widespread. Moreover, an 

authority contemplating such a policy would have to consider other factors 

such as the ratio between age and income, size of household to income and 

income to other heads of expenditure. However, it wil l be shown later 

that local authorities have been somewhat ingenious in producing other forms 

of tenant selection criteria, thus it is not beyond the bounds of possibility 

that appropriate income recognition could be similarly contrived. 

Surprisingly, there is a noteable lack of comment in official circulars and 

reports about income as a form of eligibility. However, the Institute of 

Housing Managers in a document published in 1970 about 'Points Schemes* 

made the following comment: 

"A local authority may feel it desirable to place some upper 

income limit on applicants for council houses. This is 

entirely a matter of policy. The most straight forward way 

of doing this is to refuse applications from those who have 

more than a certain income, the amount being perhaps related 

to the minimum income that can qualify for a loan from the 

local authority for house purchase." ( 2 ) 

(?) Housing Mnnnqoment IVactlce Points Schema I n s t i t u t e of Housing Managers Pamphlet No. 2 1970 Page 3 



Thus, whilst the Institute of Housing Managers at this time did not rule 

out the possibility of an incomes test, the concept is certainly in contra­

diction to a recommendation contained in the Cullingworth Report 

published about a year earlier, namely: 

"We therefore recommend that there should be no residential 

qualification for admission to a housing list. Indeed, we go 

further and hold it to be fundamental that no one should be 

precluded from applying for, or being considered for, a council 
(3) 

tenancy on any ground whatsoever . . . " 

Further arguments against the use of income as an eligibility test are 

advanced in 'Allocation of Council Houses' by R. D. Cramond: 

"In the larger areas housing conditions generally are so bad, 

and the wait for a tenancy so long, that it is argued that a 

test of financial need is unnecessary because virtually every­

one who could afford it would by now have made an attempt to 

better his housing conditions to the point where he comes out 

of the 'urgent* categories and wil l have little chance of getting 

a council tenancy. This argument may be valid in areas 

where houses are allocated strictly according to degree of 

housing need: it falls in the many areas where points for 

matters irrelevant to housing need - such as long term rent 

paying - are awarded. Even where valid, it postulates a 

CM Council Houslnq Purpose Procedures and P r i o r i t i e s H.M.S.O. 1969 Paragraph 468 Page 152 

* Tho I n s t i t u t e of Housing Managers has now been renamed' ' I n s t i t u t e of Housing* 



rather curious situation in which those who earn a little - but not 

a lot -more than average, and spend it to improve their housing 

conditijns, may finish up more badly housed than poorer neigh­

bours who have qualified for a council tenancy." ( 4 1 

Taking up this last point, part of the problem is related to the definition of 

•housing need'. In due course the writer will show that the majority of 

local housing authorities base their assessment of rehousing priorities on 

factors associated with the dwelling currently occupied. For example, 

dwellings lacking amenities, insufficient bedrooms and structural deter­

ioration represent prime examples. Accordingly if tenant selection criteria 

was based more upon social need as opposed to housing need, income and 

the ability of an applicant to resolve his own housing problem would have a 

more significant effect upon rehousing opportunity. In this way, a sub­

standard dwelling would cease to become the main force for producing access 

priorities. This point was also recognised in the Cullingworth Report: 

" . . . it is not sufficient that local authorities should give 

priority to 'housing need' as measured by objective factors 

such as overcrowding, sharing and the like. These indices, 

important though they are, give only a partial picture. 

Different economic and social situations in which different 

families live must also be taken into account. " AND 

" . . . in allocating council houses, local authorities should 

(4) Allocation of Council Houses R, D. Crammond University of Glasgow Social and Economic Studies 
Occasional Papers No..l 1964 Page 42 
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give particular attention to those with incomes which are low 

in relations to their needs.ff f 5 1 

However, this point has the same weakness as other aspects of tenant 

selection policy. For example, depending upon the social and economic 

structure of the community, to afford high priority to those whose incomes 

are low would have broadly the same effect as an incomes barrier, since low 

income would rank for additional recognition at the expense of those whose 

incomes were not so low. In this way, opportunity which is felt to be delayed 

or non-existent may be a disincentive to persons to express their housing 

requirements, thus it is for this very reason that data emanating from housing 

waiting lists should be treated with caution. 

In concluding this section, the point should be made that the above references 

relate to research carried out in the late 1960's and early 1970's. Accordingly, 

it is important to relate the concept of using an incomes test to the 

changing composition of housing demand. For example, this study has 

clearly revealed the growing tendency for demand for council housing to emanate 

from smaller households of which single persons, childless couples and 

elderly persons form the main components. It has been shown also that 

with local authority rental levels being what they are, the future of the 

private rented sector with or without rent controls is somewhat limited. 

Accordingly, local authorities still faced with a demand which outstrips 

supply; bearing in mind also the revenue implications of capital expen­

diture, there might well be some merit in relating selection criteria more 

5, Council Housing Purposes Procedures and P r i o r i t i e s H.M.S.O. 1969 Page 21, paragraph 56 
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in keeping with the economic circumstances of the applicant concerned, as 

opposed merely to using the condition or size of the dwelling occupied as 

a means of securing priority. 

Naturally, national and local housing policy has also to be concerned with 

the socio-economic content of communities. To reserve council housing 

merely for those with low incomes in relation to their needs may accentuate 

some of the social problems prevalent on many housing estates. But, the 

writer is of the opinion that such potential problems might be alleviated by 

mixed housing developments with a corresponding variable rental structure. In 

this way, not only would communities become more socially heterogeneous but a 

wider choice would ensue also. 

Age 

Of the twenty-nine local authorities in the Northern Region, who responded 

to the eligibility survey, fifteen of them operate an age factor as a condition 

of eligibility with a further six authorities operating similar qualifications 

at the rehousing stage. A l l but one of the local authorities were consistent 

in their regard to age, the norm being.eighteen for couples and families 

and national retirement age for pensioners. The exception was Darlington 

who would accept applications from persons of sixteen. 

The most significant variation in practice was in relation to single persons. For 

example Stockton Borough Council restricts applications from single persons to thoa 

who are at least thirty years of age if they reside with parents or to those 

aged not less than twenty-five if they live in rooms. Easington and Durham 

operate similar eligibility policies for single persons, restricting applications 
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to those persons aged at least thirty and twenty-five respectively. At the 

rehousing stage North Tyneside wil l not rehouse single persons until they have 

reached the age of forty whereas Sunderland wil l not rehouse single persons 

until they have reached the age of thirty. 

Rehousing Opportunity for the Owner - Occupier 

Eligibility policies employed by housing authorities in the Northern Region 

concerning tenure relate almost exclusively to owner-occupation. Whilst most 

Councils wil l accept owner-occupiers on their waiting lists, the survey revealed 

a bewildering number of variables used at the rehousing stage. For this 

connection the writer takes the view that rather than document details of all the 

different policies in use, this section of the study will be better served by a 

comparison of the most signif icant policy variations. To this end, data published 

by the Borough of Langbaurgh City of Newcastle-Upon-Tyne, South Lakeland 

District Council, South Tyneside Borough Council, the Borough of Sunderland 

and Stockton on Tees Borough Council as incorporated in forms of "Guidance Notes" 

for intending housing applicants, wil l form the basis for comparison. 

i) Langbaurgh Borough Council 

The Borough Council operate a "first come, first served" system of housing 

allocations commonly known as a "Date Order" system the principles of which 

wil l be discussed in the next chapter. The following extract from their published 

"Housing Allocation Scheme" contains information relative to tenure including 

owner occupation:-

"An applicant wil l be placed in one of the 

following categories and will be offered rehousing 

within that category on the basis of date of application 

related to area of choice: 
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% Category 

45 Category D - Sub-tenants. 

15 Category E - Tenants and sole occupier (including 

owner occupiers) - overcrowded. 

20 Category F - Tenants and sole occupiers (including 

owner-occupiers) in properties lacking basic amenities -

NOT overcrowded. 

15 Category G - Council tenants in properties NOT lacking 

basic amenities - NOT overcrowded. 

5 Category L - Private tenants and sole occupiers (including 

owner-occupiers) in properties NOT lacking basic amenities 
(6) 

NOT overcrowded..." 

It is evident from this extract that there is, prima facie, a degree of rehousing 

opportunity for all housing applicants subject only to the proportion of total 

housing supply allocation and the applicants personal choice. It is interesting to 

record also that the 'Notes of Guidance" contain helpful definitions of sub-tenants, 

overcrowding and basic amenities, 

ii) City of Newcastle-Upon-Tyne 

Information on housing allocations is contained in a booklet entitled 

"Guide for Applicants to Housing Waiting List" - not specifically as to 

the method of selecting tenants nor to the rehousing opportunity of various 

tenure groups. However, the following extracts cover the point in a 

general sense: 

(6) Borough o f LangbaLqh, Housing Allocation Scheme (Except for Aged Persona) Page 1 July 1978 Paragraph 1 
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'Question 1 Can I apply for a Council Tenancy? 

Answer Anyone may apply at any time 

"Question 5 How are allocations of housing made ? 

Answer In general, the waiting list is divided into 

two categories, i.e. the 'Active* list and 

the 'Deferred' list. This simply means 

that those persons with an obvious housing 

need, such as overcrowding, lack of bath­

room, outside W.C. etc., are placed on 

the 'Active' list, and obviously given greater 

priority for rehousing than those on the 
(7) 

•Deferred' l i s t . . . " 

Notwithstanding the varying rehousing opportunity implicit in these notes, the 

examples show once again the concern of a housing authority with the condition 

and size of the dwelling, rather than the personal circumstances of the people 

who reside in them. One might question the word 'obvious' which appears 

twice in Question 5. What may be obvious to some may well be less obvious 

to others. 

(iii) South Lakeland District Council 

The guidance notes issued by this local housing authority contains a specific 

reference to owners of housing property, thus: 

"Applications by house-owners, or former owners, can 

only be considered in one or more of the following circumstances: 
(7) City of N ewcastle-Upon-Tyne Guide for Applicant to Housing Waiting L i s t Pages 1 and 2, J u l y 1978 

128. 



(i) the owner/occupied house is totally unsuitable for the present 

needs of the applicant on size or health grounds; 

(ii) the costs associated with owning and occupying the property 

are now beyond the means of the applicant; 

(iii) the property formerly owned was sold not less than three 

years ago; 

(iv) the property at present owned by the applicant is occupied by 

permanent tenants and possession cannot be obtained; 

AND 

the applicant, if, at present an owner/occupier, is prepared 

to give the Council the option to purchase the dwelling at 
(8) 

District Valuer's Valuation figure . . . " 

The guidance notes also contain details of how rehousing priorities are 

determined. However, it is apparent that in this case the role of the 

Council as a 'municipalisator' is crucial to the rehousing opportunity of 

owner-occupiers as also is the function of the District Valuer in determining 

'price'. The other interesting point is, that South Lakeland take into account 

the financial circumstances of the owner-occupier as well as the condition 

and size of the dwelling. 

(iv) South Tyneside Borough Council 

Like the City of Newcastle, the notes of guidance for intending applicants 

(8) South Lakeland D i s t r i c t Council Admittance to the Housing Waiting L i s t Page 1 A p r i l 1978 



are incorporated in question and answer form. Only a brief reference is 

made to owner-occupation, namely: 

"Question - I am owner/occupier. May I apply? 

Answer - Yes. When your turn is reached on the 

waiting list, your application wil l be 

assessed on an individual basis to deter­

mine whether or not you will be offered 

accommodation . . . " { 9 ) 

The explanatory leaflet goes on to say that vacant council dwellings are 

allocated by points awarded for various aspects of housing need. No 

provision is made within the criteria for economic circumstances of the 

applicant. Moreover, there is no mention of how an owner occupier 

'reaches his turn* on the waiting list. In the absence of a specific reference 

to this point one must assume that 'turn' is reached by points totals, thus 

if housing need (dwelling) factors are not apparent at the application stage, it 

is unlikely that a situation meriting active consideration for rehousing would 

follow later. 

(v) Borough of Sunderland 

Sunderland Borough Council appear to be somewhat out of pattern with most 

other housing authorities in that unless an owner-occupier experiences 

overcrowding or inadequate facilities, an application wil l not even be 

considered. The following extract from their notes of guidance substantiates 

this fact: 

(9) South Tyneslde Borough Council Housing Advisory Service Allocation of Council Tenancies Paqe 4 J u l y 1978 
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"Applications for the tenancy of a Council dwelling wi l l be 

accepted from any person for inclusion on the Housing Waiting 

List, with the following exceptions: 

(a) Families living in a home of their own (other than a 

flat), having adequate facilities and not overcrowded . . . " < l 0 ) 

Further information adequately explains the definitions of overcrowding 

and inadequate facilities. However, in common with many other local 

housing authorities in the region, there is no recognition of an applicant's 

financial situation. Accordingly, and in the absence of certain prescribed 

dwelling inadequacies, an owner-occupier in Sunderland wil l not apparently 

be admitted to the waiting list. 

(vi) Stockton on Tees Borough Council 

The rehousing opportunity of owner-occupiers in Stockton would appear to 

be treated on a similar basis as other local housing authorities whose 

policies have been described. As such there would be little gained in 

documenting the policy of this authority were it not for the interesting 

nature of an aspect of their publicity material. For example: 

"Can I Apply for Council Accommodation if I Own My Own House? 

Yes, but you wil l need to show us that you are living in overcrowding 

conditions, or that you qualify in other ways. * For example, we 

would do our best to accommodate you if you or a member of your 

family is seriously medically disabled . . . " 

(10) Borough of S underland, Points Scheme for the Allocation of Council Oxelllngs Page 1 A p r i l 1974 
(11) Stockton on Tees Borough Council Can I have a Council H0use? Page 1 J u l y 1978 

* Writer's emphasis 



Unfortunately, i t is apparent f rom the remaining text that there has been 

no attempt to define overcrowding or the "other ways" in which an applicant 

may qualify! Moreover, there is no explanation as to how tenants are 

selected. 

In concluding this section on the rehousing opportunity of owner-occupiers, 

i t is noticeable that whilst eligibility policies share certain characteristics, 

there is a tendency for opportunity and constraint factors to be applied in different 

ways. Moreover, some examples of publicity on this aspect alone, shows 

the scope for improvement both in the mannner in which the material is 

presented and the definition and explanation of the terms used. This is 

probably an area of local government administration which would benefit 

from professional public relations input since clear information is essential 

to public knowledge and understanding. 

Finally, the writer is mindful of the similarity of certain eligibility policies 

concerning owner-occupiers with that of an incomes or capital resources 

test. In other words, if an owner is prohibited from expressing his housing 

needs just because he is an owner-occupier and not a tenant or a lodger, 

presumably it is because of the potential economic capability derived from 

the dwelling by its occupier. 

Rent and Rate Arrears, Problem Families, Marital Status 

So far, this study has revealed that eligibility policies primarily concern 

residence, employment, age and tenure. However, there are a furcher 

range of discriminatory qualifications that are often found within the frame­

work of tenant selection schemes, al l of which concern the applicant as 
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opposed to the dwelling in which he lives. For example, many local housing 

authorities are concerned at the rent and rate payment capacity of the 

applicant by reference to his past record. Moreover, a high degree of 

attention is given to an applicant's domestic standards. Furthermore, 

many local authorities w i l l wish to know whether the prospective tenant is 

married, separated, widowed or divorced, or cohabiting. A l l of these 

factors may not only be used as a qualification to the waiting list, but in 

terms of rehousing opportunity also. Again for the purpose of this section 

data provided by local housing authorities in the Northern Region w i l l be used 

for comparison purposes. 

Dealing with rent and rate arrears f i r s t , at least twenty-two local councils 

in the region insist that rent, mortgage and rate accounts are clear before 

rehousing. At least four of these authorities insist upon a good payment 

record before accepting an application, a situation which probably accounts 

for those questions which are frequently apparent on application forms and 

housing investigation reports concerning housing payments. However, only 

Middlesbrough make specific mention of this constraint in their notes of 

guidance to intending applicants, namely: 

"Applicants with Rent, Rates or Mortgage Arrears 

(i) Former Council tenants who st i l l owe rent cannot apply 

until arrears have been paid. 

(ii) Private tenants or owner-occupiers who are applicants 

on the ordinary waiting list with rent or mortgage arrears 

or who owe rates cannot be rehoused until these have been 
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paid subject to any special reasons being referred to the 
(12) 

Housing Services Management Sub-Committee for decision." 

This form of eligibility requirement relates to a degree with local 

authority attitudes to problem families: those persons with case histories 

involving a variety of social and domestic problems which many housing 

officers now prefer to classify as 'Families with Problems' or those 

whose domestic standards are seen to be below average. In fact, at 

least sixteen local housing authorities in the region declared in the survey 

that whilst rehousing is not prohibited to problem families, most certainly 

they are directed to those housing estates which are low in the hierarchy 

that is unless they gravitate to such areas by choice. * 

The same moralistic attitude is apparent also in relation to the matrimonial 

status of the applicant. On this point there is some documentation which 

w i l l assist this comparison. For example: 

(a) Middlesbrough Borough Council ( 1 3 > 

Cohabiting Applicants 

"Can apply after five years of living together or when a 

child is born, whichever is the sooner" 

Separated Couples 

"Cases of separated couples who are not the subject of a 

divorce or Legal Separation Order w i l l be considered by 

the Housing Services Management Sub-Committee." 

(12/13) Middlesbrough Borough Council H 0uslnq Allocation Scheme Paragraph 12 J u l y 1978 

Referred to again on page 150 



(b) Langbaurgh Borough Council ( 1 4 ) 

Cohabiting Applicants 

"Cohabiting Applicants can apply, provided that at least 

one of the following conditions is fulfi l led: 

(a) Two years living together. 

(b) A child of the association is born* (or pregnancy confirmed) 

(c) Where applicant's children are involved (not 

necessarily of the association), provided that 

both partners are the subject of a Divorce or 

Matrimonial Order where appropriate." 

Separated Couples 

"Parties to a marriage cannot be considered for separate 

f } accommodation until they produce a Matrimonial Order (i.e. 

Divorce, Legal Separation or Custody of the Children), or 

can satisfy the Council that they have lived apart for a period 

of not less than two years." 

There are in fact three other local authorities in the region who stated that 

eligibility processes were used in connection with marital status, but to 

which no specific reference is made in the official notes of guidance. 

However, the writer considers that sufficient emphasis has been made 

in the examples documented. 

To conclude this section of the study, i t is appropriate and useful to make 

reference to the Report of the Committee on One Parent Families published 

l 1'') deferred to on pnqo 126 



in July, 1974 and in particular to comments made about the role of local 

authorities, thus 

" In considering the housing needs of their areas i t is 

important that local authorities (and indeed those 

responsible for housing policy in Central Government) 

should have regard to the important changes in the 

demographic characteristics of the population and their 

implications which we have discussed in Part 3 . . . 

These factors w i l l not only influence the nature and 

size of the housing stock needed in the forseeable future, 

but also require a change in allocation and management 

policies. For example, the higher risk of family breakdown 

makes i t more important than ever that young married 

couples should not have to live after marriage in the 

parental home, and, of equal urgency, that the restrictive 

policies presently adopted by many local authorities on the 

re-allocation of the tenancy when a marriage fails should 

be reviewed . . . " < 1 5 ) 

Conclusion 

The writer has attempted to show in this chapter a range of eligibility 

policies unassociated with residency which are strongly related to house­

hold characteristics. The evidence clearly shows that in nearly all 

instances, such policies are arbitrary to the point where 

(15) Department of H ealth and Social Security. A Report of the Committee on One Parent Families 
Cmnd. 5629 J u l y 1974. Page 367 Paragraph 6.29 



i t may be said that some local authorities operate in a quasi-judicial 

capacity without the benefit of powers conferred upon them by central 

government. 

In common with the application of 'residential qualifications' perhaps 

the major argument which can be put forward in defence of varying 

eligibility procedures, is that housing management policy is one of the 

few areas of local administration left whereby individual local authorities 

can exercise their discretion and thus reflect their policies in terms of 

local housing requirements. But, housing need as measured by inadequate 

standards and density of occupation is not that different between regions nor even 

areas within regions. It has to be emphasised also that eligibility 

procedures act as constraints not only in terms of a persons housing 
(16) 

need, but of choice also. 

Accordingly, i t is this potential conflict between national and local housing 

objectives which may ultimately result not in greater local authority 

freedom, but more central government control. Alternatively, the onus 

is upon local government, their Associations and Advisors to examine 

particularly the rationale of eligibility procedures with a view to the 

development of policies more in keeping with changing demographic and 

economic circumstances. 

16. Housing Policy - A Consultative Documant page 8 Paragraph (vtf) 

"We must make I t easier for people to obtain the tenure they want " 

Hugh Rossi (Opposition Spokesman In Housing) - D i s t r i c t Councils Review October 1977 page 235 

"The housing policy of the next Conservative Government w i l l be based on two fundamental p r i n c i p a l s . 
F i r s t the need to ensure'that every household I s able to obtain a decent roof over I t ' s head and does 
not have to pay more for t h i s than I t can reasonably afford. Second that as far as possible people 
are enabled t o choose for themselves the type of home they want." 
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CHAPTER SIX 

ALLOCATION METHODS 

Introduction 

An examination of the legal framework in chapter three revealed that 

legislation ensures the right of access to council housing in certain circum­

stances to persons who are homeless or obliged to vacate their existing 

accommodation by slum clearance or other local authority sponsored schemes 

of displacement. However, there are other priority situations whereby claims 

for a council tenancy w i l l not have the support of law but by the nature of the 

personal circumstances involved, may receive high priority in the tenancy 

allocation procedure. Such claims for rehousing might emanate from people 

who suffer physical disability, or whose medical condition is severely 

prejudiced by existing housing conditions. Alternatively, priority claims may 

arise from persons moving to an area as part of agreed arrangements with 

commerce and industry. 

For the remainder of households unable to meet special criteria, i t is the 

task of a local authority to decide the best way to differentiate between the 

various competing claims. There are numerous ways of achieving this 

objective, and the purpose of this chapter is to describe the methods which 

local authorities in general adopt to choose their tenants, other than those who 

are rehoused as a result of displacement or emergency procedures. Unfortunately 

no statistics are readily available which might determine with accuracy the 

type of selection schemes currently in operation. As an alternative, infor­

mation has been obtained from the Department of Environment relating to a sample 
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survey carried out by the Housing Services Advisory Group in 1975 covering 

sixty-eight local authorities in England, and each of the thirty-seven housing 
(D 

authorities in Wales. The data summarised in the following table shows the 

methods adopted by these authorities to select tenants and allocate suitable 

dwellings. 

Table 23- Methods of Selecting Tenants - D.O.E. Sample Survey - 1975 

Method England Wales Total % 
Date Order System 29 5 34 32.5 
Points Scheme 36 28 64 61.0 
Merit Scheme 3 4 7 6.5 

68 37 105 100.00 

Source: Department of the Environment 1977 

On the basis that such methods w i l l be an acceptable representation of 

procedures used by other local authorities in England, i t is necessary to 

examine and consider the characteristics of each allocation system, accepting 

the likelihood that the structure and operation of such schemes w i i l differ from 

one local authority to another. 

Date Order Schemes 

As this term implies, applicants who comprise local authority housing 

waiting lists are considered for a tenancy in the order in which they applied. 

There are in fact some permutations on this theme which are worth documenting 

namely : 

(a) By Reference to Tenure 

Such schemes separate the housing applications of tenants of private 

dwellings from those who share accommodation, and both groups may be 

separated from owner occupiers. Indeed some local authorities may exclude 

some categories of owner occupier from the waiting list altogether. With 
Survey conducted by Pat Niner - Birmingham University. Centre of Urban and Regional Studies 1975. i o 



procedures such as this i t is not uncommon either for local authorities to 

employ a percentage factor to each of the tenure groups, for example sixty 

per cent of allocations to persons who share and say thirty per cent to tenants 
(2) 

and the remainder to owner occupiers. 

(b) By Reference to Housing Deficiency 

Alternatively, housing applications are classified by the deficiency 

of existing housing standards such as overcrowding, and lack of amenities. 

Again some local authorities may operate a percentage factor, others may 

allocate directly from the top of each sub-waiting list in the same way as 

tenure groups. 

(c) By Reference to Date of Application and Degree of Housing Need 

A third variation relates to those local authorities who maintain virtually 

one housing waiting list and allocate strictly in date order, but in the case of 

those applicants who are experiencing relatively poor housing conditions, the 

procedure facilitates consideration beyond the normal date order system usually 

by a Committee or Subcommittee of Councillors appointed specifically for 

this purpose. Applications dealt with in this way are colloquially known as 

'special cases'. 

There are a number of disadvantages inherent in the operation of a 

'date order system' which may not be readily appreciated by the local authorities 

who use such procedures. For example, to allocate tenancies strictly by 

reference to date of application is to facilitate the concept of 'choice' **ather 

than 'housing need*. This method of determining access to council housing is 

of particular significance when new building resources are l imited, because 
(2) for example langbaugh Borough Qjuncll Ibid Chapter S pagai126-i l7 



such procedures governing access to council housing have the effect of slowing 

down and inhibiting to a degree the housing opportunity of some people to the 

benefit of perhaps those whose housing needs are less severe, but who had 

the good sense to register an application well in advance of requirement. 

The same can be said of those date order schemes which attempt to 

recognise broad categories of housing need in that frequently no account is 

taken of the varying degrees of need which may exist within each group. To 

illustrate this point, a family may be living in overcrowded conditions in a 

dwelling which lacks a bathroom, an inside toilet and a hot water supply, yet 

consideration for rehousing may be heavily influenced by group criteria which 

contains a number of applicants who have a prior claim to rehousing by virtue 

of an earlier application date, but whose housing need is less severe. 

However, there are those local authorities who extract from the date 

order waiting list, details of those applicants who have a housing need, and 

such cases considered by a Committee of Councillors with the possibility of 

some degree of priority being awarded. In these circumstances however, 

i t might be reasonable to conclude that if there is, overall, a greater emphasis 

upon housing need than date of application, then such procedures require re­

classification. At the same time, the question arises as to whether a 

Committee is able to apply objective criteria often enough to ensure complete 

impartiality and comparable judgement to each application considered by this 

means. This is a point of importance to which we w i l l refer again later and 

which w i l l be considered in detail in the next chapter when the operating policies 

and procedures of a group of local authorities are examined. 
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On the other hand, if something like a third of a l l housing authorities 

in England and Wales choose to select their tenants by reference to the date 

order of application, then i t would not be unreasonable to suppose that they have 

determined a good reason for doing so. For example, some local authorities may 

contend that i t is virtually impossible to differentiate on any objective basis, 

housing needs which are different in kind and which provoke different reactions 

from people who experience these problems. Moreover, i t might also be 

argued that a straight date order system of housing allocation is easy to 

understand and, therefore, more acceptable to those who compete for the 

supply of council houses. Alternatively, i t might equally be said that date 

order schemes combined with special cases of housing need, present an 

opportunity for Council members to dispense 'Corporate' justice and to 

participate more fully in the relief of their constituents' problems. 

Point Schemes 

By definition a 'points scheme' is a numerical scale of points awarded 

in recognition of certain housing or social deficiencies and inadequacies. Such 

systems although different in structure are (if the information in Table 23 is 

a fair representation) the most widely used of all tenant selection schemes. 

As with the operation of date order systems there are many variations on the 

theme, and what is described now is a scheme which merely incorporates the 

essential features and basic characteristics. 

A points scheme seeks to establish those applicants on the housing 

waiting list whose needs are the greatest. I t follows that those with the 

highest number of points w i l l represent the most severe elements of housing 

stress known to the local authority, and thus have priority in rehousing. For 

example, points might be awarded for overcrowding, lack of basic amenities, 
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security of tenure, and if social need is taken into accountjfor such matters 

as single parenthood, low income and generally to those whose ability to cope 

with unsatisfactory housing conditions is low. We can see how this concept 

might operate in practice by examining the following hypothetical situations :-

(a) Man and Wife with a boy and g i r l both over ten years, 

sharing a three bedroom house with parents. 

Widow with two boys over ten years and a g i r l aged 

nine years occupying two rooms in a multi-occupied 

tenement, sharing bathroom, toilet and kitchen. 

(c) Young married couple sharing a three bedroom house with 

parents. 

A B C 

Living in rooms ^_ 
and sharing 

Bedroom shortage 3 

Lodger 3 

Sharing Amenities 6 

Bedroom shortage 6 

Multi-occupation 4 

Single Parent 3 

Living in and Sharing 10 

Lodger 3 

16 19 13 

On the above basis case ' B ' would have preference for access to a three 

bedroom accommodation in advance of cases 'A ' and ' C 

Perhaps the most essential feature of a points scheme is i ts inherent 

ability to differentiate between the various social and physical need factors 

irrespective of the date an application was registered. A failure to relate 
143. 
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circumstances in this way w i l l of necessity distort an assessment, and thus 

a persons access to council housing. The effect can be appreciated by 

modifying the points system used above namely. 

A B C 

Living In and Sharing 6 

Bedroom Shortage 2 

Lodger 1 

Sharing Amenities 4 

Bedroom Shortage 4 

Living In and Sharing 6 

Lodger 1 

9 8 7 

I n terms of housing priority case 'A' now has preference in advance 

of cases 'B ' and ' C . 

However, when we consider the advantages of selection by points 

schemes, some important factors emerge :-

The criteria areconsistently applied to all persons included 

on a housing waiting list 

A variety of factors relating to housing and social need 

can be quantified. 

The extent of unsatisfactory housing, environmental and social 

conditions in an area can be better appreciated and the information 

used to facilitate more pertinent housing policies. 

Like other methods of establishing access to council housing, points 
schemes have certain inherent disadvantages also. The assessment 

is always arithmetical and thus incapable of measuring human 

responses to unsatisfactory housing conditions, thereby excluding what 

might be important factors of social need. For example, a newly married 144. 



couple may be able to cope more adequately with the problems of sharing 

accommodation with caring and sympathetic parents in contrast to a housing 

situation where constant friction and unpleasantness creates additional domestic 

problems. Second, if a points scheme does not observe a sensitive comparison 

between housing and social need factors, then claims for rehousing may be 

distorted and the impartiality of the system questioned. 

Notwithstanding the administrative costs of operating a points 

scheme, perhaps the major weakness of such a system as compared with 

rehousing by some other method, is that a points scheme which recognises 

a wide variety of housing need factors may be a contributing factor in promoting 

a flow of relatively high priority applications from one particular source, to 

the ultimate disadvantage of those applicants who have a housing need but 

cannot accumulate the pre-requisite priority. The following diagram may help 

to illustrate this diagnosis : -

Table 24- The Effect of Points Assessment and Sub-standard Housing 

House 
No. 1 

House 
No. 1 

House 
No. 1 

House 
No. 2 

No Bathroom 
Outside Toilet 
Some Disrepair 

House Re-occupied 
by Applicant *B' 

House Re-occupied 
by Applicant 'C» 

Outside Toilet 
Some Disrepair 

Applicant 'A* - 7 points 
qualifies for rehousing 

Applicant 'B ' - 7 points 
qualifies for rehousing 

Applicant ' C - 7 points 
qualifies for rehousing 

Applicant 'D' - 4 points 
may not qualify for rehousing 
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There are a number of social policy issues implicit in this example which are 

worthy of a brief examination. First, is the question as to whether housing 

need factors based upon the size and condition of an occupied dwelling are more 

pertinent than personal social and economic circumstances. Second, for so 

long as a proportion of sub-standard dwellings exist within areas where tenant 

selection is by a points scheme, then it is conceivable that for every present 

and subsequent occupier, rehousing opportunity w i l l be enhanced and thus 

more housing capital investment needed than might otherwise be required. 

However, there would appear to be certain measures which can be taken to 

ameliorate the effects of this situation. For example, greater attention to 

an applicant's personal circumstances unassociated with the condition of the 

dwelling occupied would be likely to produce a different range of priorities. 

Alternatively, and more important, following the rehousing of a household 

from a sub-standard dwelling, the local authority could negotiate with the 

owner or his agent with a view to the execution of comprehensive improvements. 

Or if this approach failed then the local authority could attempt to purchase 

the dwelling and improve i t and then either add it to the rented housing stock, 

or sell i t with the aid of mortgage facilities. In this way a number of objec­

tives might be achieved, namely: 

- A higher proportion of sub-standard dwellings would be improved. 

- A corresponding rate of owner-occupation would ensue. 

- The transactions would be self-financing. 

- Such opportunities could be directed specifically to certain groups 
such as young couples, single persons or even existing council 
tenants. 
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Merit Schemes 

The term 'Merit Scheme* is perhaps a somewhat unfortunate euphemism 
for a tenant selection scheme, which may conjure up in the imagination the 
idea that applicants have to earn or merit the allocation of a council dwelling 
as a reward for perhaps good citizenship. This is far f rom the real situation. 
A Merit Scheme is a classification of tenant selection, determined usually 
by a Committee or Sub-Committee of Councillors and officials who meet at 
frequent intervals to consider fu l l details of those applicants who comprise 
a housing waiting list . At these times the officer responsible w i l l acquaint 
the Committee with al l the relevant housing and social need factors and 
priority wi l l be determined or further information requested. It is not 
unusual to find that Councillors attending the Committee wi l l know the 
applicants personally, and in rural areas especially, w i l l be able to balance 
the needs of one applicant against those of another, more adequately than a 
points scheme w i l l be able to do. 

However, as with other systems of allocating tenancies, there are 

inherent disadvantages :-

A consistent application of assessment criteria to each 

applicant is virtually impossible to achieve. 

Subjective criteria may be taken into account which have no 

relationship to housing or social need. 

Impartiality in assessment is difficult with the effect that the 

system is often unable to sustain public confidence. 
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Applicants may be completely unaware of the c r i te r ia 

used to select tenants. 

Related Factors 

Although the individual selection methods of local authorities determine 

to a degree the rate of access to council housing, there are other policies, 

and indeed the attributes of persons who comprise the housing waiting l is ts , 

which have a direct bearing upon the scale of housing opportunity. 

For example the supply and size of a local authority's housing stock may be 

an inhibiting factor, part icularly i f we take an extreme case of a local 

authority housing stock consisting exclusively of two and three bedroom 

dwellings when the majori ty of persons on the waiting l i s t are elderly and 

thus require smaller easier to manage units of accommodation. The 

information contained in the following table may support this hypothesis : 

• 

Table25 - Relationship of Households to Housing Stock, England and Wales 

Household Size 
(1971) 

% Dwelling Size 
(1971) 

% 

Darlington Borough 
Council (1975) Household Size 

(1971) 
% Dwelling Size 

(1971) 
% 

Waiting Housing 
L i s t Stock 

1 / 2 Persons 
3/4 Persons 
5 Persons 
6 Persons and 
over 

44.4 
35.9 
10.0 

9.6 

1 Bedroom 
2 Bedrooms 
3 Bedrooms 
4 Bedrooms and 
over 

i 

12.8 ! 
27.6 i 
56.6 I 

3.0 

% 
70.4 
21.3 

5.5 

2.8 

% 
15.6 
31.4 
51.9 

1.1 

99.9 100.00 100.00 100.00 

Source: Housing Policy - Technical Volume Part I . Tables 11.2. 11.25. pages 
54/81 : and Darlington Borough Council Housing Records 1975 

• The pat tern o f new b u i l d i n g U now a l t e r i n g ( i n 1975 32* of dwellings had one bedroom: 20* had two: 
38* had S: artd 4* had 4 or more) to r e f l e c t a change I n household alze, but there remain* Nat iona l ly 
a shortage o f anaHer dwell ings of one and two bedrooms and o f larger uni ts o f four bedrooms or more 
- D.O.E. 1977 
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I t w i l l be apparent f r o m this table that whenever a local authority's 

housing commitment and size of housing stock follows this general pattern, 

rehousing performance w i l l favour those persons who justify access to three 

bedroom accommodation with those who need smaller units having to wait 

longer, and quite out of proportion to their respective housing and social need. 

Second, the location of a local authority housing stock and i ts position 

in the hierarchy of estates w i l l also affect access opportunity. I t i s appropriate 

again to use data supplied by the Darlington Borough Council housing department 

to illustrate this situation. 

Table 26- Relationship of Access to Particular Locations ( 3 Bedroom Accomm.) 

Area Points Required 

Location A 16 
B 12 
C 10 - 12 
D 10 - 12 
E 6 

Source: Darlington Borough Council Housing Department, June 1977 

Closely tied to the location is the supply and availability within each 

sector. Certainly by using the information in the above table, one would expect 

an applicant with sixteen points to have a wide choice, but i f dwellings in the 

selected area are in short supply then the applicant concerned w i l l either have 

to wait or to select a substitute. Some authorities impose certain rules in this 

respect to the extent that once a requisite number of offers have been made and 
(3) 

refused subsequent refusals may result in the loss of p r io r i t y . 

The other point of interest, is the question of access to the most 

unpopular locations in a local authority's housing stock. In this connection, 
(3) fof example, (Wham Ci ty Council 
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the situation has been reached whereby in a number of local authority areas 

there are some relatively modern dwellings which are so unpopular that they 

remain untenanted and thus represent a problem of some magnitude to the 

local authority concerned. Some notable examples in this connection are set 

out in Table 5 : 

Table 27 - Seme. Local Authorities With Ilitenanted Dwellings - 1977 

Local Authority No. of Units Hsg^tock Age Type 

Glasgow D . C . 3,000 1.5 1937-57 Flats 
Liverpool M . D . C . 500 (approx) 0.67 1966 Multi-Storey Flats 
Manchester M . D . C . 1,000 1.02 Pre-War Flats 
Newcastle M . D . C . 570 1.25 Post War Flats 

Source: Local Authority Records 1977 

These local authorities are adopting various measures b̂, deal wi th the 

problem which involves a mixture of demolition in some areas and refurbishment 

in others. The Birmingham City Council has a potential problem but so fa r this 

has been averted by relaxing residential qualifications and using vacant 

dwellings f o r homeless famil ies . 

Whilst the situation described above represents one of the most severe 

housing management problems, there remains in many more local authority 

areas the problem of f i l l i n g those dwellings in unpopular areas, which are often 

typified by high rent arrears , large famil ies , vandalism and delinquency. Access 

to such dwellings is often relatively easy, and an attempt has been made in 

Darlington to classify the c r i t e r i a which usually ensures that a dwelling is occupied; 

Persons in low need with a good or low personal and domestic standard 

Persons in high need with a low personal and domestic standard - have 

been diverted to such areas by the housing department. 

Persons in high need with good standards who have fr iends or ^50. 

relations in the area concerned 



In this context i t is considered important to provide a definition of 

what some housing departments might consider to be 'low standards'. The 

classification i n Darlington - which is undocumented and therefore not part 

of o f f i c i a l allocation procedures - is that persons with low standards are 

those whose personal and domestic standard of cleanliness is poor and not 

influenced to any significant extent by unsatisfactory housing conditions; those 

who have a history of serious rent or rate arrears and more generally, those 

who i t would appear w i l l experience dif f icul t ies in settling within certain 

communities. 

A relationship between the personal and domestic standards of 

prospective tenants, location of rehousing and the incidence of subsequent 

housing management problems (rent arrears) is shown in the following table : -

Table28 - Relationship of Location and the Incidence of Rent Ar rea r s 1976/77 

Location Vacancies 
# 

Allocations Rent A r r e a r s 

Unpopular Area 
7o 

7.0 64 33 (51%) 
Popular Area ' A ' 7 .4 44 11 (25%) 
Popular Area ' B ' 2.6 43 6 (14%) 

Source: Darlington Borough Council Housing Department 1977 

Whilst this information is not conclusive there are clear indications 

that there is a correlation between the factors outlined. What remains unclear 

is the possible interaction of relatively low quality housing upon the incidence 

of social problems which subsequently appear, or whether the rehousing of 

certain households in areas of low popularity either by choice or direction is 

justif ied on the grounds of avoiding adverse public reaction, incompatibility 

and possible deterioration of good quality housing. 
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CONCLUSION 

I n this chapter the discussion has covered a wide f ie ld ranging f r o m 

local authority tenant selection systems and procedures to some of the social 

policy implications inherant therein. 

The system of allocation is an important l ink in the chain of factors 

which determines access to council housing. Date order and mer i t selection 

schemes tend to af ford a greater degree of choice, whilst those local 

authorities who operate points schemes place greater emphasis upon housing 

need factors. A closer examination of the structure of local authority 

selection schemes w i l l take place in the next chapter, which should facili tate 

a more detailed appreciation of the relative advantages and disadvantages of 

each system and the effects which certain policies and procedures have upon 

access opportunity. 

Further attention has been given in this chapter to the constraints upon 

access by virtue of the supply and size of the Nations council housing stock. 

There is an indication that notwithstanding differences in local authority 

procedures, opportunity tends to favour larger households or those at child 

bearing ages with smaller and older households having to wait longer in the 

housing queue/ 

Location is important also in the spectrum of council housing 

opportunities, not only in terms of travelling to places of employment and 

neighbourhood centres but in terms of the quality and popularity of certain 

housing estates. In some local authority areas, dwellings that are d i f f i cu l t 

to let are already a problem. Other local authorities have yet to experience 

the f u l l impact of this trend. But, the response of the public to offers of 
152. 
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nous ing accommodation indicate that more housing management attention 

w i l l have to be afforded to the problem of unpopular areas, not only to 

enhance the lettabil i ty of the dwellings concerned, but to reduce the evidence 

of social stress caused in part by the continuing policy of rehousing many 

famil ies with problems in such areas as a matter of professional housing 

management practice. 
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CHAPTER SEVEN 

POLICIES AND PROCEDURES - COUNTY DURHAM 

Introduction 

Having described the basic principles of housing allocation methods, the wr i t e r 

now considers i t appropriate to examine this subject in greater detail . To this 

end, the material which follows w i l l be related to the policies and procedures of 

a group of local authorities in the Northern Region where disparity in housing 

allocation practice is apparent. The area selected is the County of Durham which 

comprises the following d is t r ic t councils : -

Chester-le-Street 

Darlington 

Derwentside 

Durham 

Easington 

Sedgefield 

Teesdale 

Wear Valley 

However, as a prelude to the main theme, i t is considered beneficial to describe 

in broad terms the economic structure of the county together with a comparative 

analysis of some of the principal housing characteristics of each constituent 

authority. This information w i l l thus help to establish whether there is any 

significant justification for the degree of variation which exists in local authority 

housing allocation policies and procedures. 
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The Structure of the County 
(D 

Following local government re-organisation in A p r i l 1974 , the new County of 

Durham was established comprising a large part of the former administrative 

County of Durham, the former County Borough of Darlington and a small part of 

the area administered by the former North Riding County Council. 

County Durham is the second largest of five counties in the Northern Region with 

a population of about 608,000 and the th i rd largest in area producing a population 

density of approximately one person per acre. With the exception of Darlington, 

the county contains no large urban developments but is made up of small and 

medium sized towns and villages in f a i r l y open countryside. 

The county's economic and employment profi le varies according to Dis t r i c t , but 

generally job losses have been heaviest in the north and west, with Durham and 

Sedgefield experiencing considerable gains. Coal mining is no longer a major 

employer of labour except on the eastern coast. Agriculture and forestry provides 

only a small proportion of employment in the r u r a l west, where there is a 

dependence upon service employment. Darlington and Durham, as the largest 

urban centres, generate much of the office and administrative employment. 

The natural locational advantages of the centre of the county, fo r example the 

Darlington, Ayc l i f f e , Spennymoor and Durham axis has assisted the success of 

the central dis t r ic ts in attracting new employment. The intrinsic geographical 

disadvantages of the western part of the county (Derwentside and Wear Valley) 

with i ts recent economic decline has led to the Durham County Structure Plan 

proposing policies aimed at reducing population losses and increasing employment 

opportunities in this area. 

1, Local Government Act 1972 

2. Municipal Year Book 1977 page 516 



Housing Factors 

The following table contains some useful data showing a relationship between 

households and the housing stock in the county analysed by d i s t r i c t . 

Table 29 - The Relationship of Households to Housing Stock - County Durham 

(loo's) 

Local Author i ty 
Housing Stock To ta l Housing 

Stock 
To ta l 

Households 
Vacant 

Owe1lings 

Rat io o f 
Vacancies to 
Housing Stock 

X 
Local Author i ty 

Publ ic Pr iva te 

To ta l Housing 
Stock 

To ta l 
Households 

Vacant 
Owe1lings 

Rat io o f 
Vacancies to 
Housing Stock 

X 

Chester-le-Strest 89 100 189 185 4 2 

Darl ington 87 280 367 355 11 3 

Oerwsntslde 159 197 356 332 21 6 

Durham 145 159 304 308 1.5 0.5 

Esslngton 255 132 387 375 13 3 

Sedgefleld 208 130 338 329 14 4 

Teeedale 23 74 97 99 3 3 

Wear Valley 97 157 254 230 - -
1,063 1,229 2,292 2,213 67.5 3 

Source : Local Authority Housing Investment Programmes 1979 - 83 (August 1978) 

Notes: — Figures have been rounded 

— Total Households have been estimated by individual authorities 

— Data relating to public sector housing includes Housing 
Association dwellings 

— Wear Valley did not estimate the total number of vacant 
dwellings 
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Some interesting factors are now apparent. F i r s t , with the exception of 

Teesdale, there would appear to be a crude surplus of dwellings in each d is t r ic t . 

However, the point should be emphasised again that to place this matter into 

perspective a range of other indices have to be taken into account. As i t stands 

i t would appear reasonable to assume that there are no extraordinary pressures 

upon the supply of public sector housing. 

Second, the proportion of vacant dwellings in Derwentside is about twice the normativ 

rat io fo r the county. Further enquiries reveal that this situation is due to a 

gradual decline in population and thus demand, a trend which has now stabilized. 

To continue, i t is appropriate and useful to assess the comparative relationship 

between articulated demand fo r council housing in the county and the supply. The 

following table incorporates relevant data : -

Table 30 - Council Housing : Demand and Supply - County Durham, 1977 

(100's) 
Local Authority Demand 

(a) 

Ratio per 
100 Population 
(b) % 

Supply 

(c) 

Ratio per 
100 Population 
(d) % 

Demand 

(a) 

Ratio per 
100 Population 
(b) % 

Supply 

(c) 

Ratio per 
100 Population 
(d) % 

C he ste r - le-S t r e e t 15 3 8 1.7 

Darlington 24 2 6 0.6 

Derwentside 29 3 12 1.3 

Durham 14 2 14 1.6 

Easington 39 4 13 1.2 

Sedgefield 28 3 14 1.5 

Teesdale 12 5 1 0.4 

Wear Valley 19 3 11 1 - 1 

180 3 79 1.3 

Source: Local Authority Housing Records 1977 - Municipal Year Book 1977 

(Population) 



Notes - The data relating to demand emanates f r o m local authority 
waiting l is ts and includes pensioners and other household groups. 

- The data concerning supply is an amalgam of the average rate of 
new housing completions during 1964 - 1974 to which has been 
added the average rate of annual vacancies. 

- With the exception of the last column, a l l data has been rounded to 
facili tate comparisons. 

F rom this data one might speculate that rehousing opportunity in Teesdale 

fo r example with a relatively high demand factor in conjunction wi th a low 

supply index, is somewhat below the normative level for the county. On the 

other hand i t might also be expected that the level of rehousing opportunity in 

Durham City is significantly better than in some of the other d is t r ic t s . 

However, i t would be erroneous to regard these indices as f i r m 

conclusions since other factors have also to be taken into account. For 

example, the rules of e l igibi l i ty and allocation methods play an important 

part in rehousing opportunity as also w i l l the composition of demand and supply. 

But in general terms, there would appear to be some level of consistency 

between the various local authorities in the county in terms of the basic demand 

and supply equation. 
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Local Authority Policies and Procedures 

(a) Chester-le-Street 

Chester-le-Street Dis t r i c t Council operates a housing 

allocation system which affords p r io r i ty to applicants based upon the 

date of application. However, there is provision within the allocation 

system fo r those applicants who have an urgent need fo r rehousing to 

be considered by the Finance Sub -Committee as a 'special case'. 

I f approved, such applicants are rehoused as quickly as possible 

irrespective of the date the application was registered. However, 

in the context of the allocation system such cases represent a 

minori ty because only an average of three special cases are presented 

to the Committee fo r determination each month. 

The housing waiting l i s t is divided into two sub-lists and a 

deferred l i s t . One sub-list is classified as a "General Waiting L i s t " 

which contains details of those applicants whose housing requirements 

are f o r standard sized housing accommodation. The other l i s t contains 

details of those applicants who have reached pensionable age and 

comprised of single persons, widows, widowers and couples. The 

"Deferred L i s t " contains details of those applications submitted by 

persons who do not reside within the boundary of Chester-le-Street 

upon which no action is taken unt i l such time as the demand f r o m 

residents has been exhausted. 

The Council operates a general residency res t r ic t ion in 

terms of the General Waiting Lis t although no specific period is 

mentioned. The same qualification applies to pensioners except 

that a residential period of three years is a documented requirement. 



Applications f r o m owner-occupiers are accepted and included 

on the appropriate l i s t but i f the housing manager feels that access 

to council housing i s unjustified then he w i l l re fer the application 

to his Committee fo r a decision. 

Special arrangements exist f o r applicants who suffer physical 

or psychological disorders. Such persons are visited by a housing 

assistant upon receipt of a General PractLoners letter, the severity 

of housing conditions assessed and where appropriate the Community 

Physician is requested to make a rehousing recommendation. But, 

this applies only to those applicants whose medical condition is 

classified as serious (undefined). In other instances medical cases 

are awarded points based on the following scale namely:-

Physical Points 
Unable to go upstairs 5 

Bed-ridden 4 

Chair bound 5 

Unable to use outside w. c. 5 

Cannot leave house 3 

House wrongly placed -
hi l l s etc. 2 

Handicapped child 2 

Psychological Points 
Unable to get on with 

neighbours 2 

Living i n 4 

Cannot afford mortgage 1 

Subnormal child 1 

Medical cases assessed in this way may be dealt with in one 

of three ways either in date order in accordance with the main principles 

of the allocation system or as a special case. Alternatively the housing 

manager has delegated authority to allocate one dwelling i n ten to 

medical cases on the basis of p r io r i ty determined by the highest number 

of medical points in this category. 



Applications f r o m ex-servicemen and their famil ies , persons nominated as 

keyworkers by local commercial and industrial institutions; homeless famil ies and 

those where homelessness is threatened, are considered as special cases by the 

Finance Sub Committee and decisions reached may take precedence over other 

rehousing commitments. The housing manager has delegated authority to allocate 

accommodation within the policy framework other than special cases which are 

determined by the Finance Sub-Committee. 

(b) Darlington 

The Borough Council w i l l accept a housing application f r o m any person who lives 

or works in the d i s t r ic t or who has any other good reason to seek accommodation 

in the area. 

The housing waiting l i s t is divided into ten sub- l is ts or groups. Groups one to six 

differentiates between the size of households and their housing requirements and 

groups seven to ten represent particular housing need categories and are determine* 

beyond the normal selection c r i t e r i a . The classification is detailed thus : -

Group 1 Pensioner 

Group 2 Single Persons 

Group 3 Childless Couples 

Group 4 Households with 
One Child 

Group 5 Households with 
2/3 children 

Group 6 

Group 7 

Group 8 

Group 9 

Large famil ies 

Keyworkers 

Slum Clearance 

Chronically sick 

Group 10 Forces Families 

Access to council housing in Darlington is governed largely by the operation of 

a "Points Scheme". Points are allocated in recognition of certain housing and 

social need factors and those applicants with the greatest need (highest points) 

are allocated accommodation in this order. As households within groups one 

to six compete with households of comparable size and housing requirements, the 

waiting period for a tenancy is controlled by the supply of accommodation which 

because of the excess rat io of larger to smaller dwellings, tends to favour f a m i l ie 



of average size rather than smaller households. 

The objective of the Points Scheme is to measure the 

housing needs of a l l applicants by the same cr i te r ia . For example 

points are awarded to those households who occupy dwellings which 

lack basic amenities or are in a poor state of repair. Moreover 

the scheme recognises the problems of these households who share 

accommodation with others and thus points are awarded in 

accordance with the degree of sharing and the extent of overcrowding 

or bedroom deficiency. I f conditions are part icularly poor as is 

often the case i n some multi-occupied dwellings, additional points 

may be awarded. 

The Points Scheme also recognises various Asocial need" 

factors characterised by the assessment of a persons ability to 

cope wi th their respective housing problems. For example, 

additional points are awarded fo r "special hardship", such as 

disability or i l l health or those households that comprise 

single parent famil ies . Security of tenure is also taken into account 

with points awarded to those who are classed as lodgers, service 

tenants or occupiers of furnished and unfurnished tenancies. However, 

no points in this category are awarded to owner-occupiers. 

The length of time an applicant spends on the waiting l i s t 

i s also a qualification fo r extra points subject to a maximum period 

of five years (1 point per completed year on the waiting l i s t ) . 



For those persons who comprise groups seven to ten, 

access to Council housing is determined not by a points total 

but by the demand fo r and the supply of accommodation. 

Applications f r o m "key workers" are determined by the Housing 

Committee by reference to the needs of local commerce and 

industry and the current employment and housing status of the 

applicant. Households occupying dwellings in slum clearance 

areas are rehoused as a matter of outright p r io r i ty and famil ies 

who are demobilised f r o m Her Majesty's Forces and who have 

a previous residential connection in the area are allocated 

accommodation to combine as near as possible wi th their release 

date. In addition to these pr ior i t i es , the Community Physician 

(formerly Medical Off icer of Health) is empowered to recommend 

rehousing in respect of any person who i s chronically sick or 

disabled whereby the existing housing conditions are considered 

to be prejudicial to either treatment or recovery. For other 

applicants who suffer a degree of i l l -heal th , the Community 

Physician is authorised to award points within the range of one 

to ten, and a standard provision which i s incorporated within 

the Council's rehousing policy. 

In addition to household and housing need groups Darlington had 

accepted in A p r i l 1974 pr ior to the Housing (Homeless Persons) Act 1977 

the transfer of responsibility f r o m Durham County Council fo r the provision 

of accommodation fo r homeless fami l ies . The procedure so established 

provides that famil ies homeless within the Borough are temporarily 

placed at a reception centre. Where the Housing Department considers 

* Council Po l icy amended i n c e r t a in respects, September 1978 ^ 



that there is a bona fide rehousing commitment, families are 

subsequently transferred to short-life accommodation (dwellings 

awaiting demolition) followed ultimately by a move to a standard 

council dwelling. The period of time which the family may spend 

in a short-life dwelling wil l coincide with the average time taken 

to qualify for rehousing in the normal way as determined by the 

particular household group. There is provision w ithin the 

homeless families policy framework for some households to 

move direct to a standard council dwelling thus avoiding 

temporary placement in the reception centre and then the tenancy 

of a short-life dwelling. This alternative procedure is used if 

the family concerned are displaced as a result of disaster (fire, 

flood) and more often in respect of families forced to move house 

due to matrimonial breakdown and the family home is to be sold. 

As for the operation of allocation policies and procedures 

in Darlington, the Chief Housing Officer is authorised to implement 

the various policies and procedures, the Housing Committee 

being only concerned with those, applications nominated by local 

commercial and industrial organisations and the performance of 

the allocation system in general. 



(c) Derwentside 

The District Council secures that a reasonable preference is given to 

persons who are occupying unsanitary or overcrowded houses, have 

large families or are living under unsatisfactory housing conditions. 

The foundation for such a policy is stated to be Section 35 of the Housing 

Act 1936 I ( 3 ) 

Applications for council housing in Derwentside are classified in any one 

of six groups, namely :-

Slum Clearance 

Medical Cases 

Persons Sharing Accommodation 

Households (i.e. Tenants and Owner-Occupiers) 

Households resident outside the district 

Pensioners 

With the exception of persons who occupy dwellings in confirmed 

clearance areas and those who are neither resident or employed in the 

district, priorities are determined by the allocation of points. For 

example, one point for each year of married residence is 

awarded to families who share a dwelling up to a maximum of 

5, This Act was superceded by the Housing Act 1957 



six points on the first application and thereafter one additional 

point per year up to a maximum of thirty. Householders also 

qualify for married residence points but with an initial maximum 

of twenty. 

Al l families whether householders or sharing qualify 

for additional points based upon one point for each member of 

the applicants household and twenty points if the dwelling is 

lacking either a separate toilet or a fixed bath or shower (or 

forty points if the dwelling is deficient in terms of both these 

amenities). 

The householders waiting list is in fact divided into 

two sub-lists. One sub-list contains those applicants who 

occupy dwellings which are overcrowded or where there is 

a bedroom deficiency in relation to the number and sex of the 

occupants; in which case one extra point is awarded for 

children under the age of ten and two points for persons over 

ten. The other sub-list contains details of those applicants 

who may have no special circumstances. 

For those persons who claim some priority on health 

grounds, applications have to be accompanied by reliable medical 

evidence and subsequently confirmed by the District Community 

Physician. 



Should applicants be resident outside but employed within 

the district, one point is given for each year of employment and as 

indicated on the previous page applicants who are neither resident 

or employed within the district,priorities are determined by date 

order of applications. However, the tenancy allocation policy 

provides that out-of-district applicants be vetted by the housing 

department, by reference to their current rent book and by a 

testimonial from some independent body. 

Applications for Aged Persons Dwellings are only 

accepted from persons who have reached the age of sixty-five 

years and who are relieved from employment. Thus, pensioners 

who so qualify for inclusion on the waiting list are given points on 

the following basis:-

Residence: One point per year - maximum twenty 

Age: One point for each year after retirement 

at sixty-five years or any such later date 

of retirement. 

It will be apparent from this description that the number 

of points per applicant may vary within each group and that such 

groups may be competing for available accommodation. Accordingly, 

the Council has established a rationing system of allocation to each 

group in relation to the supply of dwellings (other than pensioners 

accommodation) namely:-



- Slum Clearance 

- Medical cases 

- Persons sharing 

- Householders (1) 

(2) 

- 30 per cent of available dwellings 

- 5 per cent of available dwellings 

_ 2Q tt tt tt tt tf 

_ tt rt tt tt tt 

- 10 " M " " " 

- Households Resident 
outside the District - 10 

100 
tt tt tt 

The housing manager has authority to allocate dwellings 

in accordance with these policies and procedures, but the Housing 

Subcommittee determines the acceptability and subsequent priority 

of applicants nominated by local commercial and industrial 

institutions and those persons who may be homeless or alternatively 

facing the prospect of homelessness. Households demobilised from 

Her Majesty's Forces are also dealt with by special resolution. 

It is appropriate to note at this juncture that the 

availability of Council housing in Derwentside is such at the present 

time that some aspects of the allocation system described are 

becoming superfluous and thus for some families (not necessarily 

pensioners), the early prospect of a Council house is very good 

indeed. 



(d) City of Durham 

The City Council maintains waiting lists which are sub- divided into the 
following categories :-

Aged Person Applicants 

Disabled Person Applicants 

Other Applicants 

Persons who have reached retirement age can be included on the Aged 

Persons Waiting List providing that they reside in the City. The same 

facility applies to men sixty years and over if retirement has been occasioned 

by ill-health. In the case of married couples the age of the husband is the 

determining factor. 

Accommodation either specifically developed or converted is made 

available within the terms of the allocation policy to applicants who are 

registered as handicapped persons with Durham County Council, Social 

Services Department. Access to this form of specialised Council housing 

is based upon the recommendations of the District Community Physician. However, 

dwellings so provided to meet the needs of handicapped persons are subject to 

"special" conditions of tenancy with the effect that if occupants 

with the special need cease, for any reason, to live in the 
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dwelling the Council may require the remaining occupants to 

move to other suitable Council accommodation. 

Al l other applicants are included on the main waiting 

list which is sub-divided into six geographical areas of the city 

in respect of which tenancy allocation matters are determined 

by Area Housing Sub-Committees. Applicants must be residents 

within the Council's administrative area before an application is 

included on the appropriate list. There is no provision within 

the policy framework for applications from non-residents to be 

included on the waiting list. 

The policy governing admission of applicants to the 

waiting list is clearly described and includes a reference to the 

following: -

(a) Married Couples living-in (e.g. no home of their own) 

(b) Unmarried mother /father (subject to custody of the children) 

(c) Caravan applicants from registered caravan sites 

(d) Separated partner who has care of the children 

(e) Inadequately housed, i.e. 

- Unfit houses 
- Bedroom deficiency 

(f) Single persons 30 years of age and over 

(g) Tenants of under-occupied Council or North Eastern Housing 
Association accommodation 



(h) Tenants of Council or North Eastern Housing Association 
houses who have resided continuously in the same 
accommodation - for two years. 

(i) Tenants of sub-standard property 

(j) Any other cases approved by the Council 

(k) Persons living in rooms 

Allocations from the waiting lists so divided by reference 

to housing requirements and location are effected by the date of 

application. However the Committee reserves the right to grant 

priority to special cases of which applicants with serious medical 

incapacity, returning servicemen, homeless persons and workers 

considered to be essential to local commerce and industry are typical 

examples. Moreover, although the system does not normally allow 

persons resident in private accommodation suited to their needs and 

persons not resident in the City to register an application on the 

waiting list, the Committee reserves the right to consider cases where 

there are special (undefined) circumstances. 

The Council's Borough Treasurer is empowered to allocate 

dwellings within policy guide lines and to refer appropriate applications 

to Area Committee for determination. 



(e) Easington 

Easington is the only district in the County with a coast line and the 

only one in which coal mining is still important, with a number of large 

collieries working undersea coal seams. The relative stability of the 

industry in this area, together with the jobs attracted to Peterlee New Town 

has kept the population of the area around 110,000 during the last twenty 

years. 

For council housing management purposes, the district is divided into 

fifteen areas (based upon colliery villages) each administered by an Area 

Committee. 

Housing applications are accepted from residents in each area and 

appropriate housing is allocated on the basis of date order of application. In 

some instances (about fifty per cent of all areas) the Area Committee will 

allocate housing accommodation available in their areas. 

The General Waiting List apart from it's sub division between fifteen 

village areas also contains a 'deferred' list which records details of 

servicemen who have registered an application prior to their release date and 

tied tenants of National Coal Board dwellings managed by the N.C.B. Housing 

Association who may be required to vacate their dwellings should they leave the 

local mining industry. A waiting list for Aged Persons based upon the age of 

normal retirement is also part of the General Waiting List and similarly divided 

between the various villages in the district. 

Generally speaking then, housing applicants in Easington are allocated 

council housing by reference to date order. But, there is provision within the 



allocation system for persons with special housing and social need to be 

considered by the appropriate Area Committee. Such application may 

emanate from commercial and industrial nominations, homeless persons 

or other applicants who have an urgent need for rehousing not recognised 

by the date- order system. 

(f) Sedgefield 

Sedgefield is part of the growth zone in the north east and includes 

the new town of Newton Aycliffe. The area was formerly a mining district 

but all the colleries except one have closed and been replaced by modern 

manufacturing industries. 

The District Council have fixed their prime objective on housing, which is 

documented thus :-

"To secure the provision of housing to modern standards 

(undefined) for housing all people resident in or who wish 

to reside in Sedgefield District" 

This objective is quantified in terms of the provision by the council of 

public housing as follows :-



"To secure the provision of local authority housing for all 

people requiring such housing" 

For housing management purposes, the administrative area of 

Sedgefield is divided into four districts each controlled by an Area Housing 

Committee. The duties of these Committees is to select tenants and to 

determine related tenancy matters within a uniform policy framework set 

by the District Council. 

Applications for council housing are recorded and channelled to a 

"Master List" divided in the following ways : 

Persons requiring bungalows 

Persons requiring houses 

The Master list is further sub- divided to correspond with each of 

the four geographical areas. Tenancy allocations are determined by reference 

to the date order of application with the proviso that "urgent" housing needs 

are determined by the Area Housing Committee and subsequent priority 

awarded according to the Committee's assessment. 

There are no residential qualifications imposed, and applicants who are 

not resident in the district may apply and subsequently be considered for the 

tenancy of a council dwelling. Applications from persons resident outside the 

district are recorded on a separate list and allocations from this list are made 

when demand for vacant housing from residents has been temporarily exhausted. 

Applications from local commerce and industry under the Council's Keyworker 



Scheme are determined also by the appropriate Area Committee, as are 

homeless persons, ex-servicemen and medical cases. 

A significant feature of the allocation system at Sedgefield is that the 

Area Housing Committees allocate all dwellings in their respective areas 

from details recorded on the waiting lists. Such transactions form part of 

regular monthly agendas, and if a tenancy allocation has to be carried out 

between the normal committee cycle, the Chairman and Vice-Chairman are 

empowered to make a decision. 

(g) Teesdale 

Teesdale is the largest local government area in the County by area 

(208,311 acres) but is sparsely populated (24,100). The area is wholly rural 

in character with agriculture being the prime industry centred on the market 

town of Barnard Castle. 

The District Council maintains two main housing waiting lists, one containing 

details of those applicants who require houses and the other details of persons 

who have retired and require aged persons accommodation. These waiting 

lists are sub-divided into twenty-eight sections, each corresponding 

to geographical locations administered for housing allocation purposes by 

an Area Lettings Committee. 



There is no formal tenant selection procedure as all applicants for 

housing accommodation are considered on 'merit' by the Area Committees, 

at which time all relevant housing and social need factors are taken into 

account. It is normal practice for the Area Committees to agree the priorities 

of a number of applications in advance of accommodation being available to 

enable the tenancy allocation system to operate as efficiently as possible. 

The Council does not insist upon prior residential qualifications and 

thus any person may, in theory, submit an application for rehousing in the 

district. However, in practice, the Area Committees tend to give preference 

to residents in their areas, although as supply and demand varies considerably 

in the district, so opportunity for non-residents varies also. 

Prior to local government re-organisation in April 1974 the former 

Urban District Council of Barnard Castle approved some applications from 

local industry for houses necessary to fulf i l the requirements of workers 

moving into the area. The District Council has continued this support to a 

degree although in recent times, demand tends to centre around the needs of 

the Community Health Service in the area rather than industry. 

Housing applications are also accepted from ex-servicemen providing 

that such persons have a prior residential connection with the area. Homeless 

persons are also considered in accordance with the Housing (Homeless Persons) 

Act 1977. 
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(h) Wear Valley 

The district of Wear Valley is largely rural in character, large areas 

of which are regarded by Durham County Council, Planning Department, as 

of'greater landscape value'. 

With the decline in coalmining in recent years and the consequential loss of 

job opportunities, the population has declined. Since the mid 1960's, however, 

the development of Bishop Auckland as a service centre has led to an increase 

in jobs for women and the number of jobs available in the district has begun 

to increase again. 

Wear Valley District Council operates two waiting lists for housing in the 

area, one list for bungalows and ground floor flats (aged persons) and the 

other for houses and first floor flats (general needs). 

Priorities are determined by the allocation of points which takes into 

account a variety of housing and social need factors, namely: 

Medical Circumstances - Maximum of five points per 

person or ten per family, to be certified by the General 

Medical Practitioner or District Community Physician. 

The District Community Physician is empowered to make 

additional points allocations in respect of 
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persons who suffer a severe degree of infirmity on 

the basis of a maximum of five points for persons 

of pensionable age and ten points for persons under 

pensionable age. 

Under and Over Occupation - Aged persons may 

benefit from points awarded for each bedroom under-

occupied in a dwelling of three or more bedrooms 

(five points). Moreover, all persons may benefit 

from points awarded for over-occupation (overcrowding) 

on the basis of five points for each bedroom by which 

the applicants accommodation falls short of a set standard. 

Age - Aged persons qualify for points in accordance 

with advancing years. For example, single persons 

between 60 - 65 receive one point rising to three points 

for those aged between 71-75 increasing by one point 

for each year advance in age. Married applicants are 

treated somewhat differently with ah award of one 

half point, one and one half points respectively and an 

increase of one half point for each year advance in age 

over 75. 

Lack of a Separate Home - Five points are awarded to 

aged persons and for applicants under pensionable age, 

/ ten points may be awarded under certain circumstances. 



Lack of Basic Amenities - An additional point is 

awarded to all applicants for each of certain 

prescribed amenities which a dwelling may be 

lacking. For example, the lack of a fixed bath 

or shower, wash hand basin, sink; hot and cold 

water supply at bath, shower, wash-hand basin or 

sink; lack of an internal water closet (aged persons) 

and lacking a water closet for applicants below 

pensionable age. 

Date of Application - Applicants of all ages may 

qualify for points in recognition of the length of time 

an application has been recorded on the waiting list. 

In addition to the allocation of points, there is the further proviso in 

the allocation system to the effect that persons compulsdrily displaced from 

their existing accommodation shall receive absolute priority for rehousing. 

For the remainder of applicants, percentage allocations apply on the basis 

of sixty per cent of available housing for sub-tenants or lodger applicants 

and forty per cent in respect of Tenants and Keyworkers. 

The District Council operates certain rules governing admission to the 

waiting list in respect of persons above and below pensionable age although there 

are variations in practice between the two groups. For example, persons 

who require a bungalow or a ground floor flat must be resident or employed 

continuously within the area of Wear Valley for a period of not less than twelve 

months before becoming eligible for consideration in accordance with the Points 

Scheme . For those applicants living or working within the Wear Valley area yjQ 



who require other dwellings, the initial waiting period before consideration 

in accordance with the Points Scheme is six months. 

Not only is there a 'waiting period' imposed upon persons resident or 

employed in the district but the Council operates a system of "Penalty Points" 

in respect of those applicants who are not resident or employed in the district. 

In practice, penalty points where appropriate are deducted from the normal 

points total on the basis of the preferred area of rehousing. For example, 

applicants who wish ultimately to reside in Bishop Auckland wil l have a 

maximum of five points deducted from their total points assessment. However, 

should applicants wish to live in Sunnybrow, Tow Law or Stanhope then only 

two points are deducted. On the other hand there is no deduction of points 

if applicants elect to be considered for rehousing in Eastgate, Witton-le-Wear, 

St. John's Chapel or Rookhope. 

The Chief Housing Officer is authorised to implement the Council's tenancy 

allocation and homeless families policy with the Housing Committee monitoring 

performance of the systems and occasionally being called upon to determine 

an application which does not fu l f i l l the criteria of the established policy 

framework. 

Finally, it is worth noting that the District Council has incorporated into 

the policy a provision that each applicant be allowed one refusal of tenancy 

and on refusal of a second offer, the application is then deleted from the 

waiting list. 
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Conclusion 

This descriptive analysis has revealed a notable lack of uniformity in eligibility 

and tenant selection procedures. Moreover, there is no national or regional 

machinery available to co-ordinate or inspire an organisational change in favour 

of policies which are more relevant to the areas housing needs. 

The data contained in Tables 29 and 30 shows that there are no major 

differences in the demand and supply ratios, yet households experiencing 

similar housing problems will fare differently depending upon the area of 

residence. Even if this analysis had shown a wide disparity between housing 

demand and supply this would call for an adjustment in local authority housing 

programmes and central financial allocations, not for wide variations in 

procedure. 

Here the matter wil l rest for the moment but in the concluding chapter the 

writer wil l attempt to establish broadly a means by which such arbitrary 

constraints can be removed and equality of opportunity enhanced. 
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CHAPTER EIGHT 

HOUSING CHOICE FOR THE INDIVIDUAL 

Introduction 

At any given time and in any local area there wil l be those households who 

are engaged in migrating from the area whilst others are attempting to replace 

them. Any difference in what is commonly known as the rate of net migration 

wil l ultimately have a strong bearing upon the population and the number of 

households it comprises. Whilst external movement is taking place, some 

households wil l be moving within the locality with the remainder forming the 

non-moving or static sector of the market. In some instances newly formed 

households wil l form part of this pattern as also wil l be the case with extinguished 

households. 

A local housing market may be seen therefore as a complicated series of 

activities with many households competing as purchasers, renters, vendors 

and lessors with some fulfilling two roles at the same time. Such competition 

is strongly supported by a powerful network of estate agents, solicitors, 

financial institutions, local authorities, the house building and allied industries, 

along with the advertising media whose joint interests may be served by 

attempting to match supply with demand. 

However, it has been noted (page 1) that housing is not a commodity which is 

entirely governed by free market conditions. This is far from the case, largely 

due to the effect of subsidies on virtually all domestic dwellings and the manner 

in which they are applied. Because the housing market is subjected to 

manipulation by the form and operation of subsidies it is worth noting some 
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of the principal effects. First it enables people to benefit from a standard 

of housing they might otherwise be prepared to forego. Second, the demand 

for some forms of housing may increase and this is especially true of public 

sector rented housing. Third, and most important in social policy terms is 

that it enables those households to obtain decent accommodation which in a 

free market they may be unable to afford. Fourth, housing subsidies which 

are applied at the point of entry to housing enables people to benefit whether 

they need it or not. In wider economic terms, the greater demands upon 

housing subsidy the smaller wil l be the proportion of national resources 

available for other services or those available for reductions in direct and 

indirect taxation. Conversely, for the recipient, the less he spends on housing 

the more he will have available to spend on other goods and services 

(consumption or investment) - a situation which benefits producers also. 

The main implications arising from housing market forces which operate in 

this way are first, subsidies do not prevent market forces from equalising 

the functions of demand and supply, they merely alter prices and levels of 

demand. Second, the determination of council house rents irrespective of 

demand and supply and the control or regulation of privately rented accommoda­

tion may, and often do, result in waiting lists for council dwellings and in 

various illegal practices as well as frustrated demand from tenants of private 

landlords. 
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Accordingly, on the basis that in many parts of the country there are now 

sufficient dwellings to accommodate those households which comprise resident 

populations allied to the fact that the present Government's policy on housing 

general assistance (subsidies) would appear to be fairly well established, it is 

appropriate now to consider the degree of choice within the principal tenure 

groups for the household wishing to live independently for the first time. 

However, notwithstanding eligibility constraints, the fact remains that for most 

people the price of housing will be the dominant factor in personal decision 

making. But, the matter does not rest at this point because choice can only 

be exercised on the basis of what is known to exist. Thus i t is essential first 

of all to consider the extent and quality of information available about the 

housing system as a pre-requisite to defining the options. 

Accordingly, this chapter has been designed with these factors in mind. To 

begin with the writer wil l evaluate the quality of information relating to owner-

occupation and the tenancy of a council house. This will be followed by an 

analysis of the principal housing costs at the point of access to each tenure group. 

To this end, information emanating from certain local authorities in the northern 

region concerning access to council housing will be discussed where appropriate, 

whereas the financial aspects of housing choices will be related to the 

Darlington housing market. There are two reasons for this. First, the social, 

economic and demographic structure of the area compares more closely with the 

national pattern than many other parts of County Durham and the Northern 

Region. Second, experience has shown that data essential to this topic is 

readily available from the Borough Council's administration. 



Public Knowledge of the Housing System 

A household contemplating home ownership for the first time would normally 

visit a building society branch and arrange an appointment with the manager 

or his deputy. At this time, advice would be given as to the level of mortgage 

a given income would support; the amount of gross monthly repayment together 

with an indication of supplementary housing costs such as insurance and rates. 

Moreover, an idea of mortgage availability would be given which would likely 

depend upon whether the applicant held a savings account with the building 

society concerned. Comprehensive advice about house purchase and perhaps 

easier access to a mortgage would also be available from the sales represen­

tatives of major builders operating in the area at a given point in time. A 

subsequent visit to a solicitor would reveal the approximate legal charges in 

respect of house purchase at different price levels and enquiries from estate 

agents would determine not only a range of houses for sale but those which were 

available to rent privately also. 

However, if the same household was to consider that the tenancy of a council 

house was more appropriate, depending upon the area concerned, it is likely 

that the degree of knowledge acquired as a result of a visit to the local housing 

department, may not be so conclusive. In this connection, much would depend 

upon the method of initial contact between the intending applicant, and the local 

authority concerned. For example, some housing departments do not have the 

staff resources to permit a lengthy interview with each applicant. In these instances 

great reliance is placed upon proprietary forms of written publicity material as 

a means of conveying knowledge to the applicants concerned. 

On this point, it is considered appropriate to document additional extracts from 

publicity material used by local authorities in the Northern Region in order to 
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to show some of the complexities which may be apparent to the household 

evaluating his opportunities. The local authorities concerned in this instance 

are Durham City Council and Stockton on Tees Borough Council: 

Durham City Council - "Scheme of Lettings" 

"Applicants in District Numbers 1, 2, 5 and 6 be allowed to apply for 

housing accommodation in any of those four districts. 

Applicants in the Number 3 District be allowed to apply for housing 

accommodation in Numbers 1, 2, 3, 5, and 6. 

Applicants in the Number 4 District be allowed to apply for housing 

accommodation in any district. 

Applications from residents of District Numbers 1, 2, 5 and 6 for 

accommodation in the Numbers 3 and 4 Districts, and residents in 

Number 3 District for District Number 4, be referred to the Number 

2 Area Housing Committee for consideration . . . " 

Borough of Stockton on Tees - "Can I have a Council House?" 

" I am single, can I apply for a Council Dwelling?" 

Yes, if you are over 25 years or more and living in rooms, or 30 

years or more and living at home; but be warned, if you change 

your status we will have to take another look at you . . . " < 2 ) 

Surprisingly, Darlington Borough Council are one of the local authorities in 

the region who do not publish notes of guidance merely,details of how their 

(1) City of Durham - Schema of Lettings. January 1977, Paragraph 3, 

(2) Borough of Stockton on Tees - Can I have a Council House?, J u l y 1978. Page 1 



points scheme works. However, all intending applicants for council housing 

are interviewed in their Housing Aid Centre, when full information is given 

verbally as to the selection criteria and when possible the probable date of 

rehousing. 

In social policy terms, the quality of information concerning access to 

council housing is critical. In this connection, the writer was impressed 

with the professional approach of the Department of the Environment evidenced 

by the amount and quality of published literature on a variety of housing topics 

unassociated with access to council housing. For example, the Housing Aid 

Centres in Darlington and Newcastle display extensive material on such matters 

as: House Renovation Grants, Leasehold Reform, Land Compensation, Buying 

a Home with an Option Mortgage and many others. Much of this publicity is 

designed in question and answer form and attractively set out. The writer also 

found examples of Government sponsored publicity on housing matters displayed 

in Public Libraries and Citizens Advice Bureaux. However, of greater concern 

is the fact that some local authorities do not appear to issue any form of written 

publicity on allocation criteria at all. This point has been recognised by the 

Government in the 'Green Paper' thus: 

" . . . a local authority's method of allocating housing must be seen 

to be fair. The Government will introduce legislation requiring 

allocation schemes to be published. Such a requirement need not 

entail impersonal or rigid procedures. But the criteria for allocation 

must be clear. " ( 3 ) 

Although the Government's intention is clear from this statement, publication 

of selection criteria does not guarantee fairness if irrelevant and onerous 

(3) Housing P 0 l l c y - A Consultative Document, Page 80 Paragraph 9.22 
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eligibility qualifications are in force nor wil l a statutory requirement to 

publish selection methods benefit potential housing applicants if the material 

is not readily comprehensible to those for whom it is designed. Moreover, 

nor wil l it enhance public confidence, if the allocation system is unfairly or 

inefficiently administered. 

This point is supported to a degree by evidence arising from the annual reports 

of the Commission for Local Administration in England (Ombudsman). For 

example, the following table shows the source of grievance in respect of the 

Commissioner's investigations of housing allocation complaints for the period 

1st April 1974 to 31st December 1977 where maladministration had been found. 

Table 31 - Analysis of Investigations about Housing Allocations 1st April 1974 -
31st December 1977 - Where Maladministration has been found 

Subject 1974/75 1975/76 1976/77 1977 /78 Total 

Misleading or lack 
of Information by 
Local Authority to 
Complainants. 

2 2 

Lack of liason 
between Local 
Authority Admini­
strative Divisions 

1 1 

Inconsistently 
applied Policies 
and Procedures 

4 2 6 

Inadequate or 
Unfair Policies 
and Procedures 2 3 5 

Unreasonable Delay 1 2 3 

Failure to Honour 
Pre Reorganisation 
Decisions 1 1 

TOTAL 1 7 10 18 

Source: Commission for Local Administration - Annual Reports 188. 



In as much that eighteen complaints involving maladministration cannot be 

regarded as an indictment of the quality of local authority housing management, 

the analysis does confirm the trend towards the dissatisfaction of certain 

housing allocation procedures and the manner in which they axe administered. 

To conclude this section, it is appropriate to document an extract from the 

National Consumer Council's response to the Governments "Green Paper" on 
(4) 

the subject of Access to Council Housing:-

"The detailed suggestions on the form of publication are also inadequate. 

Some published schemes are at present virtually incomprehensible to the 

lay person. The Department of Environment should issue guidance and model 

leaflets illustrating the methods of achieving a reasonable balance between 

providing sufficient detail and maintaining comprehensibility. The fear that 

this will lead to "disputes with applicants disappointed with the slow rate of 

progress in their cases" is surely unfounded. Disputes most commonly occur 

precisely because of the frustration of people who cannot find out how their 

application has been assessed. The applicant should have a right to know not 

only the general details of the scheme but also how their individual application 

has been assessed. Without this right they have no means of gauging the 

fairness and accuracy of the authority's treatment of their application...." 

Housing Choices 

The final choice of housing for many people wil l not only depend upon eligibility 

processes and the availability of dwellings to suit particular needs and requirement 

but upon aspiration and price in relation to other expenditure priorities. For example, 

(4) The National Consumer Council's Response to the Department of the Environment Consultation Paper , 
December 1977 Page 13 
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some households may prefer to pay as little as they can for housing and to spend 

more money on other commodities even if their standard of housing is reduced 

as a direct consequence. Moreover in assessing the price of housing the prudent 

person will consider not only direct costs but supplementary housing costs also 

such as furnishing, rates and maintenance. 

Accordingly and in recognition of limited choice in the private rented sector, 

a range of housing options available to say a family consisting of husband, wife 

with two children wil l now be examined. It is assumed for this purpose that 

the gross income is about £74 per week and that there are no access constraints. 

The options to be examined are applicable to the characteristics of the housing 

market in Darlington for reasons given in the introduction to this chapter, namely: 

a) Purchase of an unimproved terraced house 

b) Purchase of an improved terraced house 1 5 1 

c) Renting an appropriate council house 

In options (a) and (b) access will involve certain preliminary costs such as a 

deposit, legal fees, survey fee and insurance. Al l options wil l involve initial 

costs of furniture and probably decoration, since a home (or a castle) is not 

usually acceptable to some people unless it is nicely equipped. The results are 

shown in the following table:-

Table 32 - Housing Options - Analysis of Preliminary Costs - May 1978 

Legal Fees Supplementary Costs 
Total Options Price Deposit Survey Sol ic i tor Removal Carpets Furniture Decoration Total 

£ £ £ £ £ £ £ £ £ 

(a) 3.000 150 7 133 15 . 500 1,165 100 2.070 

(b) 7.?50 363 18 180 15 500 1,165 100 2.341 

(c) Councl1 - - • - 15 5no 1,165 100 1.780 

Source: T.W. Cracknell Ltd., (Furniture Removers) Close Thornton & Co., (Solicitors) 
(5) I t was considered unnecessary to use an option for a higher priced dwelling since a household with an 190. 

Income of £74 per week would have d i f f i cu l ty obtaining a mortgage. 



In this illustration it has been assumed that a 95 per cent mortgage is 

available either from a building society or a local authority. Second and 

in each case it is recognised that the cost of carpets and furniture amounting 

to £1, 665 may well be funded by either a hire purchase agreement or a 

bank loan. In the case of a hire purchase agreement a finance company 

would require an initial deposit of £333 with repayments totalling £14. 40 
(6) 

per week for a period of two years. Whereas with a bank loan no deposit is 

required, thus repayments would be £8.92 per week for five years. ( 7 ) 

However, discounting the relative pecuniary advantages of most forms of 

home ownership, it would appear from the varying amounts of initial capital 

required, that compared with the standards afforded by a modern council 

house at subsidised rental levels, the initial choice for council housing is 

an attractive one indeed. 

It is relevant to pursue this matter a stage further by assessing likely repay­

ments in respect of these options thus: 

Table 33 - Housing Options - Analysis of Weekly Costs - May 1978 

Options Weekly 
Paymenta 

Improve­
ments 
Loans Re­
payments 

Weekly Rates 
Insurance 
Weekly 

Tax Hire 

Total 
Pro­
portion 
of Gross 
Income 

Options Weekly 
Paymenta 

Improve­
ments 
Loans Re­
payments Gen. Water & 

Sewerage 

Insurance 
Weekly Relief 

(minus) 
Purchase 
Pay­
ments 

Total 
Pro­
portion 
of Gross 
Income 

(a) 
£ £ £ £ £ £ 

* * 
£ £ * 

(a) 7.60 6.94* 1.08 0.60 0.17 4.64 14.40 26.15 35 

(b) 12.94 - 2.48 0.65 0.25 3.83 14.40 26.89 36 

(c) 6.23 2.21 0.74 _ 14.40 23.58 32 
Council 

Source: Departmental Records and Municipal Mutual Insurance Co., Newcastle 
(6) Mercantile Credit Co. L t d . , Darlington. 
(7) Barclays Bank Darlington 

• Assumes an Improvement Loan of £2.500 
* * The writer acknowledges the faot that not a l l households would wleh to apend th is amount of 19 

money I n i t i a l l y . Moreover some may prefer to invest in second hand equipment. 



A number of points are now readily apparent. First, we can see the slight 

financial disparities of the various options in terms of weekly repayments 

expressed as a proportion of weekly gross income. Second, the analysis 

favours a prima facie choice for council housing, but it should be emphasised 

that this illustration takes no account of inflationary opportunities or 

maintenance commitments inherent in home ownership or future increases in 

council house rents. Third, and particularly important in the context of 

this study is the fact that it is only marginally less expensive in terms of 

mortgage repayments to buy and improve an unmoderised house than a 

modernised one at an initial higher cost. This is entirely due to the effect 

of interest rates. For example in option (a) a building society in Darlington 

wil l not normally lend on such property thus the only other likely source of 

finance is the local authority where the interest rate is slightly higher at lOf 

per cent as opposed to building society rate of 8| per cent.* 

This factor highlights another important point, that of providing access to 

cheaper housing by way of mortgage facilities. Building Societies see their 

general operation as one orientated to investment opportunity and therefore 

tend to reject risky business. Local authority lending policy on the other 

hand, is designed to reflect the "social policy" aspect of housing allied to the 

objective of supplementing the lending policies of building societies rather 

than competing with them. The major constraint is however, that funds 

for local authority home loans are restricted by Central Government. Thus, 

it follows that latent demand for cheaper owner-occupied housing is likely to 

be unfulfilled - a factor which has surely contributed to an increase in vacant 

dwellings. In consequence such choices may be diverted to more expensive 

forms of owner-occupation or alternatively to council waiting lists. 

» The building society Interest rate ae In October 1978 was 9$ per cent 
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But so far housing choice has only been considered from the standpoint of 

a young household in receipt of an average income. There are other house­

hold groups to consider such as single persons, the elderly and others with 

special needs. Clearly the evidence at the present time highlights the 

constraints upon housing choices available to the elderly and single working 

persons and whereas the ownership of a cheaper, older house may be quite 

suitable for a single person, the level of income may be insufficient to 

maintain a mortgage, insurance, maintenance and supplementary housing 

costs also. So the result all too often is that housing requirements are 

met by lodgings and in extreme cases by multi-occupation. Consequently, 

any intention by local authorities to remedy the effect of poor housing conditions 

apparent in such cases, merely stimulates extra demand for smaller council 

housing units which because of low supply ratios cannot be fulfilled. For the 

elderly, there is often no benefit in moving to older housing areas or more 

expensive forms of owner-occupation as their needs are primarily for comfort, 

warmth, companionship and welfare support, which in general terms is only 

provided by public sector housing of a specialised nature or in more severe 

instances by the provision of Category HI residential accommodation. 

Conclusion 

In this chapter an attempt has been made to show the inadequacies of written 

publicity material prepared by certain local housing authorities with a view 

to explaining the extent of rehousing opportunity. Only three examples have 

been shown and since these adequately illustrate the point there was little value 

to be gained in documenting additional material. However, the fact remains that 

clear well designed publicity is essential not only in conveying to the layman 

knowledge of how a particular housing allocation system works, but as a 
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test of local authority performance and impartiality also. In this connection 

the Government should go further than impose obligations upon all housing 

authorities to publish details of their allocation policies and procedures and 

heed the recommendations of the National Consumer Council by giving 

advice and examples of how such, literature can best be designed. 

On the question of housing choice, from the examples given, the ratio of weekly 

costs to gross income does not vary significantly. For the consumer, factors 

relating to housing standards; the amount of initial capital required allied to 

the short and long run advantages intrinsic to owner-occupation would appear 

to be the key issues. It is unlikely however, that many households would 

attempt an opportunity evaluation in this detail. Accordingly, it would appear 

to be sensible and useful for local authorities to devote more of their admini­

strative resources to undertaking more intensive interviews with intending 

applicants with a view to explaining the principal features of various options 

since only with detailed knowledge can the individual exercise discretion and 

maximise his opportunity. 
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CHAPTER NINE 

THE ROLE OF CENTRAL GOVERNMENT 

Introduction 

This study has shown that for many households, the ability to obtain a council 

house tenancy is affected by housing supply constraints, eligibility qualifications 

and tenant selection methods. In some respects the inequality of opportunity is 

a product of local authority autonomy whereas in other instances it is perhaps 

more a question of national housing policy being insufficiently dynamic in its 

response to changing needs and requirements. From the standpoint of local 

government, housing policy is largely dependant upon the political and social 

attitudes of its elected members whose task it is to determine local objectives 

and supporting policies assisted by information and advice from their senior 

administrations. 

In the light of evidence presented in this study, the major option for central 

government is the fundamental issue as to which is more important: greater 

equality of housing opportunity arising from direction and control, or the privilege 

of continued local government discretion? However, on the basis of over sixty 

years of municipal housing endeavour, it seems unlikely that the plethora of 

organisational constraints , will be removed within a reasonable time span 

other than by central direction or stronger influence. 

The main thrust of this concluding chapter then, will be to offer some r.rguments 

supporting a proposition for a more positive central government influence, and 

an indication of the principal advantages and disadvantages which can sometimes 

flow from uniformity. 



The Case for Central Intervention 

On the assumption that increased state involvement in housing management 
policy or the less convincing hypothesis that local government, if left to its 
own devices, may produce more equality in access to council housing, it is 
necessary as a starting point to consider whether the inconsistencies in practice 
are of superficial interest only or whether the matter is of particular importance? 

On the broad question of social inequality, as one might expect, there is a vast 

literature and to pursue the conceptual arguments too far is beyond the scope of 

this study. However, the arbitrary nature of council housing allocation policy 

would seem to be analogous for example to a statement made by P.H. Tawney 

in 'Equality': -

'So to criticize inequality and to desire equality is not, as is 

sometimes suggested, to cherish the romantic illusion that 

men are equal in character and intelligence. It is to hold that, 

while their natural endowments differ profoundly, it is the mark 

of a civilised society to aim at eliminating such inequalities as 

have their source, not in individual differences, but in its own 
(D 

organisation ' 

As the results of this study have shown, the procedures for choosing council 

tenants hay? social as well as economic importance. A good allocation policy 

ensures that priority is afforded to those whose housing and social need is 

greatest. The principles of tenant selection must be readily understood, and 

Readings on Social S t r a t i f i c a t i o n . Prentice Hall Inc. New Jersey 1970./ Excerpt from "Equality" by 
R.H. Tawney - Capricorn Books. New York 1961. 
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facilitate public confidence. At present, and accepting that there has to 

be a system of eligibility in all social policies, it is possible that some people 

may be highly critical of local housing policies which permit the rehousing of 
(2) 

a single person aged thirty in some areas but do not permit the rehousing of 

single persons of any age, prior to retirement, in other areas. Or, to a 

statutory guarantee of rehousing to say a homeless family evicted from a 

private tenancy through rent arrears31 as against the inability of an owner-

occupier facing unavoidable difficulties in maintaining mortgage repayments 
(4) 

to even register a public sector housing requirement ? 

On these points, the writer has been surprised by the limited amount of 

academic publications in contrast to the material available on other public 

sector housing topics. However, in 'Council Housing', David Hoath who 

devoted a chapter to the allocation and transfer of council tenancies, is 

mindful of the anomalies and inequalities of the public sector housing system 

but rather dismissed the arguments for reform : 

'Since these problems are subject to considerable 

regional variations, it is not possible to prescribe any 

single method of selection for general use. ( 5 ) 

While it is true that there are some distinct regional variations in the 

degree of certain housing problems, they are not so different in kind as 

to justify widely separate treatments. Wallace F. Smith in 'Housing : 

The Social and Economic Elements' offers a more thoughtful statement 

relating to the allocation process. 

2. Ibid Page 1?£ (Eaaington D i s t r i c t Council) 
3. Housing (Homeless Persons) Act 1977 
4. Sunderland Borough Council,Ibid page 129 
5. Council Housing - David Hoath, Sweet and Maxwell 1978, page 6 
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" • there is general agreement that only a finite 

number of objective circumstances are of real significance 

in housing allocation so long as objective 

matters only are involved, the allocation process need not 

be very complicated . " ( 6 ) 

One way out of this autonomous jungle then would be for central government 

to introduce a greater measure of control. After all, there are statutory 

criteria for such matters as dwelling unfitness, rent rebates and rent 

allowances, housing standards and subsidies. And, while such factors 

tend to produce certain peculiarities in practice, there would appear to be 

no singularly important reason for central government not exerting a 

stronger influence over arbitrary and unjustifiable eligibility selection 

methods. 

That Governments have resisted such a move is hardly surprising when 

one considers the powerful political content of the local government system 

supported by equally powerful local authority associations and professional 

societies. In fact, in "Housing Policy - A Consultative Document", the 

present Government has stated: 

"But the Government wish to maintain their policy of 

giving the maximum freedom for authorities to interpret 

and implement national policies in the light of local 

circumstances. They therefore believe that proposals 

to control local authorities' allocation policies centrally -

fi. Housing: The Social and Economic Elements - W. F. Smith. University of Ca l i f o r n i a Press 1971 Page 394 
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for example by laying down a statutory framework for 

allocation schemes - should be rejected, with the following 

two exceptions: 

ending the practice of imposing residential or 

other qualifications for inclusion on a housing list: 
(7) 

requiring publication of allocation schemes." 

However, these proposals will not necessarily remove the constraints 

to mobility if, for example, the practice of awarding rehousing priority 

to residency persists; or on the question of publicity, material concerning 

tenant selection schemes is so poorly designed as to confuse rather than 

enlighten the recipient. 

As the writer has already noted, the last Miiistry Report specifically on local 

authority housing allocation procedures was the "Cullingworth Report" published 

in 1969. Despite the fact that discussion took place on the 'Role of Central 

Government', the Committee did not document the arguments for an extension 

of central control. Nevertheless they reached the conclusion that increased 

guidance was a more desirable objective, thus:-

"Most of those who raised this matter with us stressed 

the importance of local discretion and the inadvisabfllty 

of greater central control. We agree: indeed our view 

is that more central control could prove less effective 

than the present system. Those who put to us a case for 

greater control (as a means for achieving greater uniform­

ity, for preventing discrimination against particular — 

7. H oualnq Policy - A Consultative Document, H.M.S.O. 1977 page 79 Paragraph 9 . 20 
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groups or for ensuring greater equity) make the mistake 

of comparing the disadvantages of 'what is' with the 

assumed advantages of 'what might be'. The need is for 

a clearer ; - lead from central government, not greater 
(8) 

control." 

It is an interesting fact that nearly ten years following publication of this 

report many of the major recommendations have still to be implemented by 

a large number of local authorities. Moreover as this study has shown the 

arbitrary barriers governing access to council housing (certainly in the 

Northern Region) are as prevalent in 1978 as they were in 1969. One might 

presume therefore that the Committee was too optimistic that arbitrary 

barriers would be removed solely by voluntary endeavour. 

The important question arises, therefore, as to whether the rate of social and 

demographic change evident at local as well as national level supports a case 

for greater central control than was apparent in 1969? In this connection, 

evidence arising from this study exemplifies at least two relevant factors. 

First, the private rented sector is declining rapidly. Second, the household 

structure of the population is changing thus producing conditions which in the 

absence of private sector adjustments wil l motivate increasing dependence upon 

the resources of the public sector housing stock, over time. 

Moreover, the product of over a half -century of municipal housing enterprise 

shows that notwithstanding the amount of advisory material emanating from 

8. Council Housinn Purposes Procedures and P r i o r i t i e s H.M.S.O. 1969, page 24 paragraph 64 
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successive governments on housing allocation criteria, glaring inequalities in 

the system still persist. At this juncture then, it is appropriate to document 

some of the social advantages which may accrue if the Government decided to 

adopt a more positive role. 

Social Advantages 

The principal functions of this hypothesis can be conveniently outlined under 

the following headings and each will be discussed in turn:-

- Mobility 

- Individuality 

- Greater knowledge and choice 

(a) Mobility 

The present system of council housing eligibility qualifications represents a 

severe impediment to mobility, since it is very often impossible for some 

tenants to move from one local government area to another unless an exchange 

is arranged in conjunction with another tenant. Thus, there are at least two 

very important consequences accentuated by such constraints. 

First, the system reinforces one of the main social disadvantages of council 

house tenants since having fulfilled one set of procedures, they may be subject 

to yet another rigorous eligibility test should movement to some other area 

be necessary. This situation highlights an economic problem of significance 

also. For example, redundancy and unemployment with its attendant social 

costs might be alleviated by the prospect of employment in some other area. 

This in turn may benefit the receiving area particularly if local commercial and 

industrial firms are experiencing difficulties in recruiting labour from within 

their resident populations. On the other hand, while it is true that many local 



authorities operate what are colloquially known as "keyworker schemes" 

such opportunity is not always open ended and consideration wil l often depend 

upon the fulfillment of rigid eligibility criteria. 

On this point, greater central intervention would undoubtedly alleviate many 

of these problems. Moreover, such an influence would tend to improve the 

status of the council house tenant also. 

(b) Individuality 

It is appropriate to open the discussion by reference to a statement made by 

Harold L. Wolman in "Housing and Housing Policy in the U.S. and the U.K." 

"A housing unit provides much more than shelter from 

the elements. It is the secure and protective haven from 

which human life is sustained. As such, it has an emotional 

dimension as important, if not more important, as its 

physical protection dimension. It is a home; not simply 

a housing unit, its contours, features, and characteristics 

are intertwined with an individual's own desires, life styles, 

and aspirations. A home is thus an extension of an 
(9) 

individuals personality " 

D. V. Donnison in "The Government of Housing" expresses a similar theme in 

his introduction:-

9, Houslnq and Housing Policy i n the U.S. and the U.K. - Harold L, Wolman. Lexington Books, Lexinc^on, 
Massachusetts. 1975, page 108. 
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"House and home stand at the centre of people's lives, providing 

a shelter for sleep and for half their waking activities, a 

shield against the elements and the world - which yet admits 

both in controlled and selective fashion - and a storage place 
do) 

and showcase for most of their possessions. " 

Notwithstanding the conceptual connotation of these statements, the two 

dimensional characteristics and the concomitant effects upon peoples lives, 

it follows that the importance of such factors lends weight to the case for a 

measure of organisational reform. Thus if the present system is incapable of 

producing uniformity in practice and greater equality of opportunity, then reliance 

must be placed upon national policy - a situation which is not without precedent in 

the field of public policy generally. 

(c) Greater Knowledge and Choice 

At present, detailed knowledge of regional and local area housing needs is of 

necessity linked to the results of national surveys. The demand for council 

housing is shown somewhat more dubiously by the composition of housing 

waiting lists. But, housing waiting lists are governed by local authority policies 

and procedures and the more restrictive they are then the less value such 

indices have in representing local housing trends and requirements. Moreover, 

faced with a move towards increasing dependence upon council housing, if a 

reasonable choice within diminishing tenure options is to prevail in the future, 

then the public rented sector will have to become more heterogeneous and its 

inherent constraints removed. 

The Government of Housing - D.V. Oonnlson, Penguin Books Ltd., 1967, page 9, 
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On these points, local authorities can at best frame their new housing supply 

programmes upon the basis of known data. It follows then that if for example, 

single persons or indeed other household groups are not in contention because 

they are ineligible, then the index of housing need will be distorted and associated 

financial resources allocated to some other purpose. 

Thus, not only would a rationalisation of procedures eliminate some of the 

major inequalities in the public sector housing system, but greater knowledge 

and awareness of the nation's housing needs and requirements would ensue also. 

. In this way the quality of national housing policy and its local interpretation 

would be enhanced, which in turn would identify more accurately the short and 

long term expenditure levels for future public sector housing development. 

Arguments Against an Extension of Central Government Control 

It is important to place the line of argument developed so far into perspective 

since the uniformity which flows from national housing policy can sometimes 

create new problems. For example, the operation of mandatory Parker Morris 

standards allied to statutory cost control has tended to create an undesirable 

degree of monotony and regularity in certain forms of council housing develop­

ment, the like of which is apparent in almost any locality. It has also been 

argued that such standards have produced not only an unnecessary increase in 

the unit cost of council housing in relation to comparable sized private sector 

developments, but imposed supplementary housing costs upon tenants in respect 

of amenities they would have been prepared to forego. The corrective action 

recently announced by central government in connection with energy conservation 

and high heating costs is a further example of the problems which can sometimes 
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(11) 

result from national housing standards. Similarly, legislative criteria in 
connection with the standards of dwelling unfitness and the administration of 
renovation grants are regarded by some people as a constraint upon an authority's 
ability to influence local housing problems and priorities. 

On the question of council housing allocation procedures, while national criteria 

would more readily enhance social opportunity, such policies would not establish 

equality in terms of pre-tenancy waiting periods. The problem here is that 

waiting periods would depend upon local indices of housing need and demand in 

relation to the composition of supply which although not different in kind may in 

some regions be different in degree. But this calls for an adjustment in local 

authority housing programmes and the central financial allocation system, 

not for wide variations in procedures.In this connection, it is of interest to 

emphasise the fact that the overwhelming effect of eligibility and housing priority 

constraints is to limit demand. Accordingly, should central government 

decree that all household groups be afforded equal rehousing opportunity, it is 

possible that in some areas demand would be precipitated to a point where the 

fulfillment of public expectation would necessitate the need for an immediate 

increase in resources in excess of the nation's present expenditure on housing. 

A failure to increase supply would possibly provoke further consumer disenchant­

ment with central and local housing policies. 

Moreover, legislation incorporating national criteria which is vague and open 

to interpretation can create additional problems. The writer has already shown 

the limitations of the Housing Act 1957 in so far as a local authority's rehousing 

, Department o f Environment . Circular 66/78 - Improvements t o E l e c t r i c a l Heated Systems In Pullc Sector Dwellings. 

205. 



obligations are concerned, but there is a further example of national housing 

policy which can be used to illustrate the validity of this point. For example, 

it is of interest to note the response of local housing authorities in County 

Durham to the Housing (Homeless Persons) Act, 1977. 

Table 34 - Homelessness Procedures - County Durham - October 1978 

District Housing Procedures 

Chester-le -Street Normal Council Housing in low demand areas 

Derwentside Use of Battered Wives Hostel, visitors rooms 
in Sheltered Housing Schemes. 

Darlington Homeless Families Unit. Short life accom­
modation. Normal Council Housing. 

Durham 3 Flats, unfurnished. 

Easing ton 3 Flats, unfurnished. 

Sedgefield 3 Normal Council Houses in low demand areas. 

Teesdale 1 Caravan. 

Wear Valley 3 Furnished Houses and 2 Caravans. 

Source: Local Authority Housing Records - October 1978 

The degree of variation in practice is now readily apparent. As a result it 

is possible that some people feel that if they are homeless in the County of 

Durham, far better it be in Durham than in Teesdale. However, it is of 

interest to note also that at least all local authorities in the area have responded 

positively to the legislation when prior to the Act coming into force in 

January 1977, most of the districts in the County relied exclusively upon the 

inadequate resources of the social services department of the County Council. 
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On the basis that this situation was apparent in other regions, it is perhaps not 

surprising that central government felt it necessary to apply legislation. 

At a time when state intervention is at the core of British social, industrial 

and economic policy, it is necessary also to consider briefly the more fundamental 

implications of increased central control over local housing affairs. As the 

Report of The Committee of Enquiry in Local Government Finance pointed out 

in May 1976:-

"The role of local government is to promote democracy, 

to enhance accountability, to use resources to the best 

effect by enabling the provision of services to be adjusted 
(12) 

to local needs and to provide opportunities for innovation". 

In this connection, one cannot afford to be indifferent to the role of the elected 

member in the social and political system and his rather special relationship 

with his constituents. In the event of continued domination by central government 

either directly by legislation or indirectly by the use of financial controls, the 

effectiveness of elected members may be reduced and public accountability 

eroded. At least for the present, the population have a person in public life, 

(in addition to the Member of Parliament) to whom they can ventilate a grievance. 

Councillors by the very nature of their role in the community have powers to 

investigate the local administrative machinery, policies and decisions arising 

from them. If the elected member is dissatisfied with the outcome of his 

enquiries, he can exert pressure either independently, via the media or through 

the political machinery. In these various ways the individual and local pressure 

Report of the Committee of Enquiry Into Local Government Finance (The La y f l e l d Report) 
cmnd. 6453 H.M.S.O. 1976, page 63 paragraph 45. 207. 



groups can be assured of attention to their problems by the organisation most 

responsible for the initiation of policy and its execution. 

However, much depends upon the calibre of councillor recruited to local 

government. The Committee set up by the Minister of Housing and Local 

Government to enquire into the Management of Local Government in 1964 

applied considerable thought to how local government can best continue to 

attract and retain people of the calibre necessary to ensure its maximum 

effectiveness. The following comments are therefore worthy of note since 

there was a feeling that continued erosion of autonomy and discretion may 

result in local government having difficulty in recruiting councillors of quality 

and aptitude:-

"We have urged that there should be greater trust in local 

authorities, that they should be treated as responsible bodies 

and have a wider range of discretion. We have stressed the need 

for local authorities to be responsive and for a closer relationship 

to be established between local authorities and the public which 

they serve. These recommendations wil l , if followed, help to 

create a new image of local government. But we cannot say 

with any certainty that they wil l attract people with the qualities 

we have mentioned. All we can say is that without the changes 
(13) 

we have proposed the chances of attracting them will be diminished." 

However, in the context of this study, central government has no need to go 

to the extreme. Notwithstanding the disadvantages of a stronger central 

government influence over local authority housing allocation methods, the 

13. Report of the Committee on Management of Local Government (The Maud Report) H.M.S.0. 1967. 
page 144, paragraph 515. 
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point should be emphasised that the public who are at all times at the receiving 

end of locally determined decisions may feel that they have just cause to expect 

the same degree of council housing opportunity in Sedgefield as in Darlington and 

Durham even if a tenancy takes a little longer to achieve in one area than 

another. 

Conclusion 

Bearing in mind the advantages and disadvantages of increased state control 

the writer is faced with the task now of recommending the most likely ways in 

which the arbitrary constraints governing admission to housing waiting lists and 

subsequent selection priorities might be removed. Unfortunately housing 

allocation procedures are not the only issues confronting local housing authorities 

at the present time. A complicated system of Housing Investment Programme 

analysis has been placed upon them by central government. Moreover,the changing 

composition of housing demand has produced a requirement for fresh policies 

on such matters as difficult-to4et dwellings, rental structures, vacant dwellings 

and by no means least the economic and social problems of older housing. 

Against this background it is difficult to foresee this challenge being met 

successfully without significant changes in attitude and some 

re-organisation of methods. That local government is capable of 

change both voluntarily and by direction is proven by their response to the 

Local Government Act 1972, when in the process of reorganisation many policies 

and procedures probably held as inviolable by merging authorities were 

standardised. 
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But, as is too often the case, central government may have to take the initiative, 

not only with regard to access criteria, but certain other aspects of housing 

policy also. Progress can thus be made firstly by modifying the relevant 

vague sections*14' of the Housing Act 1957 in favour of more specific rehousing 

duties and expanding tenant selection criteria to include social as well as housing 

need. Eligibility constraints should be removed also by legislation,with the 

exception perhaps of certain 'cut off points in connection with young single 

persons. The possible increases in demand arising from these changes should 

then be monitored and resulting data used to formulate more pertinent housing 

finance strategies. It may also be advisable for central government to 

publish a model allocation scheme and associated publicity material. 

In the wider context of social housing policy, central government should be 

more concerned with housing conditions in the private sector. For example, 

greater emphasis upon criteria for removing those dwellings nearing the end of 

their economic life would eliminate the most vulnerable proportions of the 

housing stock. Continuing this theme, a greater input of financial resources 

and more flexibility in older housing renovation programmes, would have the 

added effects of improving housing conditions at a faster rate, and removing 

the manifestation of one of the principal indices of housing need also, Such a 

proposal may also have the advantage of reducing the demand for some forms 

of council housing and invigorating the 'bottom end' of the housing market 

while, at the same time, reducing the 'structural' element of the vacancy 

pool. Moreover, it is considered that more emphasis be placed upon 

converting existing council houses to form smaller units. This policy 

would then make the public sector more heterogeneous in structure and more 

14. Housing Act 1957, Sections 91 and 113/2 
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in keeping with the needs of smaller households, who now comprise a larger 

proportion of the population. 

Naturally, these proposals would call for a switch in finance resources from 

new construction to the renovation and adaptation of existing housing stocks. 

Consequently, central government would have to reconcile the resulting 

repercussions upon the building industry with its overall financial and economic 

policy. However, as a starting point it may be prudent to deal with some 

of these proposals on a regional or even county basis. In this way, the major 

impact of a sudden change in the re-direction of national housing policy would 

be less marked. Moreover, such an approach would involve a smaller number 

of local authorities many of which would probably share common problems and 

objectives. 

Of course local authorities have the capability to achieve this end voluntarily 

through its associations and professional institutions, although historical 

performance and current practice does not enhance the probability that this 

wil l happen. However, if in the last analysis central government has to intervene 

as it has done so in the past, then local government has only itself to blame. 

After all, decent housing is of crucial importance to people. Not all households 

in the future will be able to take advantage of free market opportunity, any more 

than they have been able to do in the past. In this situation greater equality of 

opportunity in housing is at least as important as it is in income maintenance 

and health services. 
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E R O Y A L B O R O U G H O F K E N S I N G T O N A N D 

R.L. STILL.WELL, D.F.C., O.F.M. , 

Town Clerk and Chief Executive 

C H E L S E A 

Department T O O 

The Town Hall, 

Hornton Street, 

London, 

W8 7NX 

K. S. 6. Pritchard, Esq. , 

APPENDIX I 

Telephone: (01)937 5464 
Extension: 

My reference: FGS/HF/ 
H032/1/3 

Your reference: Please ask for: 

5th May, 1978. 

Mr. Smith. 

Dear Mr. Pritchard, 

Vacant Private Dwellings. 

Thank you for your letter dated 26th April addressed to the Borough 
Housing Manager. You will also have seen from the document you quote 
(paragraph 54):-

"In London, the outer boroughs have much lower vacancy rates than the 
inner boroughs; and the inner boroughs generally thought of as areas 
of heavy housing pressure, namely Cam^den, Islington, Kensington and 
Chelsea and Westminster had the highest vacancy rates in inner London, 
which casts doubt on whether many of the vacancies were due to dwellings 
standing empty for want of would-be occupiers. The matter is much more 
complex than that." 

It certainly is more complex than that. The situation at the time of and 
just prior to the 1971 census was slightly different to that which appertains 
today. To set the scene, may I f i r s t of all explain that like other inner 
London boroughs, particularly those mentioned in the technical volume, 
this borough contains many large mansion blocks of flats built many years 
ago and large Victorian houses which are let off in flats or which have 
developed into houses in multiple occupation. Therefore, at any one time, 
there is likely to be a vacancy rate higher than, say, outer London where 
there is a predominance of single family houses. 

that: 
Having said that, the situation in 1971 was exacerbated by the facts 

( i) The property market was rising fast. 

( i i ) The improvement grant conditions (under the Housing Act, 1969) 
imposed no conditions and therefore owners \ ere more i n c l i n e d to 
leave parts of houses empty whilst they were negotiating with 
the remaining tenants to secure full vacant possession so that the 
whole building could be converted into modern flats with the aid of 
improvement grants and then sold off. 

( i i i ) There were large areas of property owned by the Council which were 
"empty pending redevelopment". 218. 
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(iv) There was no provision for the payment of empty rate. 

At the present time, ( i ) is again coming to the fore but ( i i ) above 
no longer applies because of the restrictions placed on improvement grants. 
There is some movement but nothing like the explosion between 1969 and 1974. 
So far as ( i i i ) above is concerned, the properties have been demolished and 
the sites either rebuilt or in the course of construction, 
(iv) no longer applies. 

• 
Added to these reasons are the normal ones which were re-enforced 

recently following a survey carried out by the Housing Study Group of the 
Council, i . e . : -

(v) Property empty at the time of survey but since occupied, 

(vi) Town Planning consent for conversion awaited. 

(vii) Town planning consent for conversion given. Works about to start. 

(v i i i ) Town planning consent for conversion given. Works in hand. 

(ix) Property recently changed hands. Works about to start. 

(x) The normal turnover of lettings where dwellings are being 
repaired or decorated pending re-letting. 

The present rating records show a current vacancy rate of about 5.8%. 

I hope that this information is of use to you. 

Yours sincerely, 

Town Clerk. 

219. 



Analysis of Local Authority Mortgage Lending Schemes - Durham County (Apr i l , 1978) 

LOCAL DOES L.A. ASK DOES L.A. REQUIRE ARE FINANCIAL IS INCOME INTEREST RATES OFFERED . INCOME ELIGIBILITY MORTGAGE ARE RESIDEN­

AUTHORITY FOR CHARACTER 
REFERENCES 

INFORMATION RE­

GARDING FINANCIAL 

COMMITMENTS 

COMMITMENTS 

CHECKED 

VERIFIED VARIABLE RATE FIXED RATE TEST LIMIT TIAL QUALIFI­

CATIONS 
FOR CHARACTER 

REFERENCES 

INFORMATION RE­

GARDING FINANCIAL 

COMMITMENTS 

COMMITMENTS 

CHECKED 
APPLIED ? 

DARLINGTON YES YES NO YES YES 10.SX YES 13.5T5* Monthly Mortgage Re­
payment must not 
exceed 33* of net 
Monthly Income 

. 95* .x £6,000 NO 

DURHAM NO YES YES YES NO - YES 13.375* Mortgage based on 
twice gross annual 
Income Including 
wife 

95* x £10,000 NO 

SEDGEFIELD NO YES NO YES YES 11X NO Monthly Mortgage 
Repaynent and a l l 

H.P. Agreements must 
not exceed one 
weeks gross Income 

95* x £10,000 NO 

TEESOALE NO NO NO YES YES 12* NO - M0nthly Mortgage 
Repayment must not 
exceed one weeks 
gross income 

95% x £5,000 NO . 

CHESTER LE 
STREET 

NO YES NO YES YES 12* NO M©nthly Mortgage 
Repayment Must not 
exceed one weeks 
gross Income 

100* x £7,000 NO 

HEAR VALLEY NO YES NO YES NO YES 13.375* Monthly Mortgage 
repayment must not 
exceed 33* of gross 
monthly salary 

95* x £4,000 NO 

DERWENTSIOE NO MORTGAGES GIVEN 

. EASINGTON NO MORTGAGES GIVEN - AT PRESENT TIME 
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