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ABSTRACT

The Desiqn of Purpose Built, Public Sector Housing Provision

for_Younq Single People

Frances V. Warren

A preliminary examination of the range of housing provision
for young single people in both the public and private sectors of the
housing market in England and Wales indicated that a large proportion
of young single people have no viable alternative to renting from the
public sector, yet little consideration is given to their housing need. .

From this main problem area, that is the relationship between
the housing requirements of young single people who are dependent on
rented accommodation and the housing provision made for this group
through the public sector, three main research propositions were
formulated. These were tested through detailed examination and analysis
of data which was collected, using a variety of methods, from the
architects, designers, housing managers and tenants of three young
single person housing schemes used as case studies.

The research found that specifically designed public sector
housing provision available for young single people to rent is designed
according to recommendations and standards contained in the design
guidance. These, it is argued, are based on inaccurate perceptions of
the characteristics and housing requirements of young single people.

The research identified a number of mismatches between the
perception of young single people, both stated and implicit, in the
design guidance, and the actual characteristics of the tenants of the
three schemes surveyed, who were taken as representative of young
single people. In particular the research found that young single
people were no more mobile than older single people and spent more time
in the home than the design guidance had anticipated, due to different
patterns of both employment and social activity. This finding is
crucial because the assumption of a high level of mobility with little
time spent in the home forms the basis for the design guidance
recommendation for two distinct categories of accommodation, smaller
bedsits or shared flats for younger single people and larger one-
bedroom flats for older single people.

The research considered whether the specifically designed
public sector housing provided for young single people matched their
housing requirements. A number of mismatches were identified, in
particular between the provision and requirement for space and some
services in the flats and for tenants’social requirements, including
control over their environment. There was a higher incidence of
mni3match in the design of the individual dwelling units than in the
general design features of the scheme.

From this investigation conclusions were drawn and new
recommendations made for the future provision of more appropriate
accommodation for young single people.



TO MY PARENTS



ACKNOWLEDGEMENTS
I would like to thank all thosé who have helped me in
numerous ways to complete this thesis. In particular I would
like to thank:

Mrs. Val Bacon, my supervisor, for untiringly
discussing, advising and supporting me in my ordeal and also
the other members of the Postgraduate Research School who
were always willing to advise;

Allan Murie of SAUS, Bristol, for his comments on
the early chapters;

Dr. Paul Griffiths for his help with the copputing;

Mrs. Cﬁpples and other members of the libéry staff;

The teﬁénts of the three case study schemes for
their co-operation which made this research possible and the
architects and housing managers who granted me interviews;

The Science and Engineering Research Council for
financial support;

My brother for lending me his computer;

Pru, Sylvia, Dave and especially Viv for typing
everything.

Finally I would like to acknowledge all the many
friends and colleagues who have alded and supported me, whom
I know are at least as delighted as I am that the thesis is
finally submitted. These include, in no particular order,
Cathy Tranmer, Melanie, Paul Stollard, Ellen, Norman, Nick,

Alice, Sue, Liz and Graham. For everything, thank you.



CONTENTS

INTRODUCTION
CHAPTER 1
1.1 Introduction
1.2 Defining Young Single People
1.3 Changes in Household Formation
1.4 The Problems of Assessing Housing Need and Demand
1.5 Assessing Young Single Person Housing Need and Demand
1.6 Summary .
CHAPTER 2
2.1 Introduction
2.2 The Nature of the Housing Market
2.3 Housing Policy 1945 - 1951
2.4 Rousing Policy 1951 - 1964
2.5 Design Standards: The Parker Morris Report
2.6 Housing Policy 1960s and into the 1970s
2.1 Housing Associations
2.8 Design Guidance
2.9 Homelessness and the 1977 Housing

. (Homeless Persons) Act
2.10 Housing Finaﬁce
2.11 Summary
CHAPTER 3
3.1 Introduction
3.2 The Public Sector Housing Programme in the 1970s
3.3 Changes in Housing Tenure
3.4 Condition of the Housing Stock
3.5 The Current Range of Accommodation for

Young Single People

3.5.1 Access to Private Rented Accommodation

18

24
24
25
29
31
32
34

36

39
41

42

50
50
53

55

58

58



CHAPTER 3
3.5.2
3.5.3
3.5.3.1

3.5.3.2

3.5.3.3

3.6

CHAPTER 4
4.1
4.2
4.3
4.4

4.5
4.6

CHAPTER 5
5.1
5.2
5.3
5.4
5.5

5.5.1

5.5.2

5.5.3

5.5.4
5.6
5.7

5.7.1

CONTINUED

Access to Home Ownership
Access to Public Sector Housing
Access to Local Authority Accommodation

Access to New Town Developement Corporation
Accommodation

Access to Housing Association Accommodation

Summary

Introduction

The Development of Design Guidance
The Role of Design Guidance
Criticism of Design Guidance

Design Guidance for Young Single Person Housing
Provision

Defining the Research Problem

The Research Problem

The Research Programme

Mefhods Used to Test the First Research Proposition
The Case Studies

Methods Used to Test the Second Research Proposition

Identification of Design Guidance Profiles of
Single People

Identification of Single Person Profiles

Identification of the Housing\Accommodation
Requirements of Single People

Structuring the Analysis
Methods Used to Test the Third Research Proposition
Methods of Data Collection

The Questionnaire

64
70

70

76
78

82

91
92
95

97

99

104

111
112
112
115

116

117
121

122
124
124
125

126



CHAPTER 5
5.7.2
5.7.3

5.8

CHAPTER 6
6.1
6.2
6.3
6.3.1
6.3.2
6.3.3

6.4

6.5

CHAPTER ]
1.1
1.2
1.3
7.4
1.5
1.6
7.7
7.8
1.9

7.10

CHAPTER 8
8.1
8.2

8.2.1

(CONTINUED)
The Pilot Study

Interviews and Surveys

Summary

The First Research Proposition

The Use of Design Guidance

Factors Relating to Architects' Use of Design Guidance
The Experience of the Designing Team

Finance

The Design Process

Summary of the Evidence Relating to the First
Research Proposition

The use of Design Guidance in the Three Case Studies

The Second Research Proposition
Age

Marital Status

Income

Enployment

Mobility

Possessions

Domestic Routiﬁe

Social Activities

Summary of the Evidence Relating to the Second
Research Proposition

The Third Research Proposition
The Provision of Different Flat Types

The Provision of Furniture

128
129

133

137
138
140
140
141
143

148

148

165
168
174
176
185
189
200
203

206

208

212

215

218



CHAPTER 8 (CONTINUED)

8.3
8.3.1
8.3.2
8.3.2.1
8.3.2.2
8.3.2.3
8.3.3

8.3.4

8.3.5

8.3.6

8.4
8.4.1
8.4.2
8.4.2.1
8.4.2.2
8.4.2.3
8.4.3
8.4.4
8.4.5

8.4.6

8.5
8.5.1
8.5.2
8.5.2.1
8.5.3
8.5.4

8.5.5

Bedsits

Space

The Use of Space

The Size and Shape of the Bedsit
Activities

Provision of Electric Sockets
Storage

Ventilation

(a) Kitchen
(b) Bathroon

Daylight

Summary of the Evidence Relating to the Third
Research Proposition: Bedsits

One-Bedroom Flats

Space

The Use of Space

Furniture

Activities

Provision of Electric Sockets
Storage

Ventilation

Daylight

Summary of the Evidence Relating to the Third
Research Proposition: One-Bedroom Flats

Two-Bedroom Flats

Space

The Use of Space

Provision of Electric Sockets
Storage

Ventilation

Daylight

221
221
221
228
231
234
235
237

238
240

241

241
242
242
247
250
252
254
255
258

258

260
261
261
265
270
271
274

275



CHAPTER 8

8.5.6
8.6

CHAPTER 9

9.1

9.3.1
9.3.2
9.3.3
9.3.4
9.4
9.4.1
9.4.2
9.4.3

9.4.4

CONTINUED

Summary of the Evidence Relating to the Third
Research Proposition: Two-Bedroom Flats

Conclusions

Communal Facilities
Residents' Lounge
Entrance Hall

Laundry

Provision

Location of the Laundry
Guest Room

Public Telephone

Site Related Factors
Location

Outlook

Security

Internal - Security

Car Park Security
Security in the Grounds
Noise

Services

Heating and Hot Vater
Refuse Disposal

Storage

Mail Delivery
Management Issues
On-Site Warden/Caretaker
Rules

Waiting List

Allocations

276

21

282
283

287

289
291

292
293
204
294

298

300
301
302

304

507
312
313
314
316
316
320
321

323



CHAPTER 9 (CONTINUED)

9.5 Summary of the Evidence Relating to the

Third Research Proposition
9.6 Conclusions
CHAPTER 19

CONCLUSIONS, DESIGN CONSIDERATIONS AND RECOMMENDATIONS

16.1 The First Research Proposition
19.1.1 The Architects’ Experience
16.1.2 Finance
19.1.3 The Design Process
19.2 The Second Research Proposition
19.2.1 Personal Characteristics
Age
Marital Status
Income
Employment
19.2.2 Lifestyle Characteristics
Mobility
Possessions
Domestic Routine
Social Activity
19.3 The Third Research Proposition

19.3.1 Individual Dwelling Units

19.3.1.1 Bedsits
16.3.1.2 One Bedroom Flats
19.3.1.3 Two Bedroom Flats

10.3.2 General Aspects of the Schemes

16.3.2.1 Communal Facilities
Residents’ Lounge
Entrance Hall
Laundry
Guest Room
Public Telephone
Shop

10.3.2.2 Site Related Factors
Location
Outlook
Security - Internal
Security - External
Noise

324

325

330
330
331
331

332

332
332
333
333

333
334
334
335

335

336
337
338
339

339
339
340
340
340
341
341

341
342
342
342
343



CONCLUSIONS (CONTINUED)

16.3.2.3 Services

Heating and Hot Water 343
Ventilation 343
Refuse Disposal 344
The Position of Electric Sockets 344
Mail Delivery 344
10.3.2.4 Management Issues 345
16.4 DESIGN CONSIDERATIONS AND RECOMMENDATIONS 346

19.4.1 The First Research Proposition

19.4.1.1 Architects’ Expirience 346
16.4.1.2 Finance 346
16.4.1.3 The Design Process 346
16.4.2 The Second Research Proposition 347
19.4.3 The Third Research Proposition 347

Individual Dwelling Units
a) Bedsits 347
b) One Bedroom Flats 348
c) Two Bedroom Flats " 348
Storage Space 348

16.4.3.1 Communal Facilities
Residents’ Lounge 349
Entrance Hall 349
Laundry 349
Guest Room 350
Public Telephone : 350
Shop 350
19.4.3.2 Site Related Factors
Location 350
Outlook 350
Security - Internal 351
Security -~ External 351
10.4.3.5 Services

Heating and Hot Water 351
Ventilation 351
Sound Insulation 351
Refuse Disposal 352
The Position of Electric Sockets 392

Mail Delivery 352



BIBLIOGRAPHY

APPENDIX 1

APPENDIX II

APPENDIX III

APPENDIX IV

Design Literature for Young Single Person
Housing

Semi-structured Interview Schedule for Use in
Informal Interview with Housing Professionals

The Questionnaire

Prompt Questions for Semi-structured Interviews
With Selected Tenants

353

365

367

369

310



1.1

1.2
1.3

3.1

3.2

3.3

3.4

3.5

5.1

5.2
5.3
5.4
5.5

5.6

6.1
7.1
7.27
7.2B
7.3

7.4

7.5
7.6
1.7
7.8

7.9A

FIGURES
The Number of young Single People at Successive Census:
England and Wales
Divorce: England and Wales
Projections of Future Household Formation

Permanent Dwellings Started by Types of Authority
and Sector: Great Britain

Housing Tenure in Britain

Percentage of Dwellings in Need of Repairs
Over 2,500 (1981)

The Range of Housing for Young Single People

Local Authority Housing Stock: Size of Dwellings:
England and Wales

The Main Characteristics Attributed to Single People by
Design Bulletin 29 )

Criteria used in the Evaluation of User Profile Analysis

Young Single Person Housing Requirements
Aspects of Bedsits Highlighted by Tenants
Aspects of One-Bedroom Flats Highlighted by Tenants

Aspects of Two-Bedroom Shared Flats Highlighted
by Tenants

Case Study Comparison

Design Guidance Life-style Criteria of Single People
Age Profile of Respondents

Age Profile of Respondents

Questionnaire Response Rate

Different Types of Accommodation Provided in the Young
Single Person Housing Schemes Used as Case Studies

Age Profile of Respondents; (II)
Marital Status of Respondents
Distribution of Income: Age
Distribution of Income: Gender

Weekly Accommodation Charges

13

16

52

54

57
59

14

118
119
123
131
132

132
151
166
169
169

171

172
173
175
17

17

179



7.9B
7.10A
7.10B

7.11

1.12

7.13

7.14

7.15

7.16

7.17
7.18A

7.188

7.19

7.20

8.1

8.2
8.3
8.4
8.5
8.6
8.7
8.8
8.9.
8.10
8.11

8.12

FIGURES (CONTINUED)
Detailed Breakdown of Weekly Charges

Tenants' Opinion of Rent Levels: Age

Tenants' Opinion of Rent Level: Scheme

Tenants' Perception of the Items Included in the Weekly

Accommodation Charge

The proportion of Tenants Who Qualified for
Housing Benefit

Tenants' Occupations

The Reasons Tenants Gave for Moving House Prior To
Entering The Young Single Person Housing Scheme

The Length of Tenants' Residence in the Housing Scheme

The Length of Time Tenants Expect to Reside in the
Housing Scheme

Reasons for Tenants' Possible Future Departure
The Tenants' Actual and Intended Length of Residence

The Tenants’ Actual and Intended Length of
Residence: Age

The Tenants' Opinion of Social Contact within the
Scheme .

The Tenants' Definition of Social Contact

Personal and Life-style Criteria of Single People:
Implications for Design

Accommodation: Tenants - Younger: Older Single Person
Furnishings Provided in the Case Study Schemes
Tenants' Opinion of Furnishings

Additional Furniture Tenants Requested

Comparison of Space: Bedsits

Restrictions On Tenants' Use of Space: Bedsits
Living Space in Bedsits

Activities and Space in Bedsits

Comparison of Space: One-Bedroom Flats

Restrictions on Tenants' Use of Space: One-Bedroom Flats

Living Space in One-Bedroom Flats

180
182

182
184

184

187

192
192

194
194

196
197

207

207

213
218
220
220
220
227
2217
229
232
247
248

251



8.13
8.14
8.15
8.16
9.1
9.2
9.3
9.4
9.5
9.6
9.7
9.8
9.9
9.10
9.11
9.12
9.13

9.14

FIGURES (CONTINUED)

Activities and Space in One-Bedroom Flats
Comparison of Space: Shared Two-Bedroom Flats
Living Space in Two-Bedroom Flats

Activities and Space in Two-Bedroom Flats
Communal Facilities Provided in Each Scheme
Tenants' use of the Communal Lounge

Tenants' use of the Laundry Facilities

Tenants' Personal Transport

Tenants' Opinion of the Public Transport Provision
Tenants' Opinion of the Outlook fromvtheir Flat
Noise Disturbance

Sources of Noise Disturbance

Tenants' Opinion of the Heating Provision
Tenants' Comments on the Heating Systems
Tenants' Opinion of the Refuse Disposal Systems
Tenants' Opinion of the Warden Service

Tenants' Contact with the Warden

Tenants' Comments on the Scheme Rules

253
266
267
268
283
286
291
297
291
299
305
305
309
309
313
319
319
321



Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan

Plan

11.

12.

Site
Site
Site
Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan
Plan

Plan

PLANS

Plan of Case Study A
Plan of Case Study B
Plan of Case Study C
of Bedsit 1

of Bedsit 2

of Bedsit 3

of Bedsit 4

of Bedsit 5

of One-Bedroom Flat 6
of One-Bedroom Flat 7
of One-Bedroom Flat 8
of One-Bedroom Flat 9
of Two-Bedroom Flat 10
of Two-Bedroom Flat 11

of Two-Bedroom Flat 12

152
153
153
222
223
224
225
226
243
244
245
246
262
263

264



INTRODUCTION

The main objective of the research is to examine the
relationship between the housing requirements of young single people
who are dependent on renting accommodation and the housing provision
made for thenm by the public sector. In particular the research
considers the recommendations and standards contained in a series of
Government Design Bulletins which were formulated in the 1970s and
still influence the provision of this type of housing. There have been
considerable changes, both political, economic and social, since the
design guidance was formulated. The research aims to assess whether the
design of single person housing schemes remains appropriate to match
these nev requirements.

In order to establish the dimensions of the problem and
Government response to it, an analysis of the relevant literature is
discussed in two main parts. First the problems of defining young
single people and estimating their present and future housing demand
are considered (Chapter 1). Demographic projections show that the
number of young single people seeking independent accommodation will
continue to rise. The research notes that these projections, based as
they are on current trends, considerably underestimate the real present
and future demand for young single person independent housing since
this housing need is not registered by the traditional sources of
housing statistics.

Having considered the level of present and future demand for
independent single person housing the research briefly traces housing
policy since 1945, paying particular attention to the priority given to
young single person housing need and considering the range of different
types of housing provision to which young single people have

access (Chapters 2 and 3).



The initial research identified three broad groups of young
single people seeking accommodation. First, those who are able to
purchase housing either independently or with friends because they are
eligible for a mortgage or in receipt of an inter-generational gift or
loan. Although home ownership currently dominates housing policy the
research shows this is not always an appropriate or an accessible
option for all young single people. Second, the research identified a
small minority of young single people who could be classified as
‘vulnerable' under homeless legislation. Although rarely housed
through this legislation, they are considered to require some degree of
care and support incorporated into their accommodation. Those younger
single people who do not fit into either of the two previous groups and
vho require rented accommodation are the majority of younger single
seeking accommodation at any given time and form the third group on
vhom the research focuses.

The drastic decline in both the amount and condition of the
private rented sector has caused particular problems for this third
group wvho have traditionally sought accommodation here. The research
considered current housing policies designed to stimulate the private
rented sector and found that these may well be both unsuccessful,
judging on past performance, and an inappropriate use of severely
reduced Government housing expenditure. Thus the options open to these
young single people seeking rented accommodation are declining. It
therefore can be argued that if such housing requirements are to be
met, the onus is upon public sector housing provision.

Both the design and the amount of public sector housing
provision are controlled by statutory guidelines. The research
considers the development of design guidance with particular reference

to the design guidance for public sector, independent, housing

provision for young single people (Chapter 4). The inconsistencies



between the characteristics attributed to young single people by the
design guidance on which its perception of their housing requirements
and thus the recommendations and standards are based, together with the
actual profiles of young single people obtained from an initial survey,
form the basis of the research problenm.

The research problem is presented in three research
propositions, each of which is examined in detail. The methods used for
the analysis are considered in Chapter 5, whilst Chapters 6,7,8 and 9
present and evaluate the findings. First, the extent to which design
guidance influences the design of purpose built, public sector housing
provision for young single people is examined (Chapter 6). Second, the
actual characteristics of a representative sample of young single are
examined and compared with the design guidances' anticipated
profiles (Chapter 7). Third, using a comparative case study analysis,
the design of specifically designed public sector housing provision for
young single people is compared with their actual housing
requirements (Chapters 8 and 9).

From this investigation of the research propositions
conclusions are drawn and new recommendations for the future provision
of more appropriate accommodation for young single people have been
formulated and are presented in Chapter 10. Although this study was
carried out in certain areas and in particular schemes, the findings
and the design recommendations and considerations are likely to be of
use for providing design information for those planning and designing
independent housing for young single people in the future. A new
design brief for this type of accommodation is currently being compiled
by the Institute of Housing and the Royal Institute of British

Architects and it is hoped that these findings will be of assistance.



CHAPTER 1

1.1 Introduction

Thisvchapter will consider the problems involved with both
defining and quantifying young single people and the associated
difficulties of estimating the housing requirements of this group. The
factors affecting young single peoples’ access to housing will be
considered and from this analysis the specific young single people on

vhom the research focuses will be outlined.

1.2 Defining Young Single People

The term ‘young single people' occurs frequently in
literature. Superficially it appears that this term refers to a
specific and homogeneous group of people who can be distinguished from
other single people and from the population as a whole. More detailed
investigation of the literature shows that first, there is no consensus
as how to define this group and second, that there are considerable
difficulties involved in not only defining young single people as a
housing user group, but also in determining the housing needs and
demands of this group. 1In order to demonstrate these difficulties an
examination of different definitions of young single people will be
made and the question of how these affect the perception of the housing
needs and demands of this group will be explored. Later in this
chapter it will be argued that despite these difficulties the limited
information available indicates an increasing demand and need for young
single people housing.

Taking young single people to be at one end of the age range
of single people does not aid attempts to define this group. Not only
do different sources disagree over the age range considered ‘young' but
also the defini;ions of single people vary widely. The narrow view

proposed by Donnison's ‘categories of housing need' in 1967 which

4



reduced single peoples’' housing needs to a brief period between the
parental home and marriage, (1) has been largely superseded by wider
definitions. For example'in 1981 Buchanan defined single people as any
people not currently married or temporarily separated froﬁ their
spouses for working reasons and not having any dependent children
living with them.(2) Drake et al in 1977 included people not living
with a spouse, child, cohabitee or parents,(3) whilst in 1985 Venn used
the term ‘single people' to refer to individuals without dependents,
aged between 16 and 60/65, irrespective of marital status.(4)

Although the definitions of single people may have changed
the assumption in Donnison's definition of single people, ie that they
are young adults who are waiting to get married, still persists.
Austerberry and Watson note that, ‘so often the notion of single is
associated with young adults who have not ‘yet' married'.(5) Whilst
this assumption influences not only the range of housing that young
single people have access to (Chapters 2 and 3) but also the design of
the housing that is provided (Chapter 4) it cannot be ignored. Yet to
unqualifyingly accept this assumption is to ignore those people who are
single at different stages in their life cycle. In order to understand
vho these people are and why they are single it is necessary to explore
changes in household formation which have occurred over the past twenty

years.

1.3 Changes in Household Formation

Considerable changes in patterns of household structure have
been taking place in recent years. Notably a move to more young single
person households, later marriage and increases in the number of
cohabiting couples, childless couples and divorce.(6) Such demographic
changes make some conceptual models of family life cycle and thus the

projections of housing need and demand based on such concepts



questionable and possibly redundant. For example in 1967 Donnison

identified five stages in the family life cycle in relation to housing
needs. These were the young single person household, married couples,
families with children, older couples, and finally, older single person
households. (7) Whilst such generalisation may provide a useful starting
point for discussing housing need they are inadequate for mdre detailed
explanations of this complex topic, failing not only to account for the
diversity and complexity of the movement of individuals through
different household structures but also to consider other factors such.
as class or race which play an important part in household structure.
Donnisods concept of family life cycle identified demand for single
person housing at only two stages. First, housing demand from young
single people which he cites as ‘a brief spell between parental home
and marriage' and, second, older single person households, that is,
wvidows or widowers.(8) However, there may be various occasions in an
individual’'s life when she or he may be single and require single |
person housing.(9) The first occurs when leaving the parental hone,
presuming that the move is not in order to cohabit, marry or have a
child. The second occurs if a person is involved in a relationship
vhich ends through death, divorce or separation and there are no
children. There are no limits to the number of times an individual may
become single in this way. If there are children then either through
losing the children to the other partner, or, when the youngest child
reaches 16, the single parent then acquires, in terms of housing need,
single person status.

All stages in the family housing cycle are, by definition,
temporary, but because the state of being single has regularly been
defined as 'never married' it is perceived as lasting for a shorter
period than the state of being married or widowed and there has been a

tendency to regard the housing needs of young single people as being



too temporary to warrant attention.(10) However, although the stages
may be temporary for each individual, in aggregate they produce a
permanent and apparently growing demand for accommbdation for young

single people.

1.4 The Problems of Assessing Housing Need and Demand

Those difficulties which arise in any attempt to define such
a broad group as ‘young single people' are reflected in the problems
associated with assessing the extent of the.housinq neéd and demand of
this group. In general the terms ‘housing need' and ‘housing demand’
are often used as if they vere interchangeable.(1l) This may give rise
to confusion which is exacerbated by the fact that both the definitions
and interpretation of these terms vary. Donnison and Ungerson appear
to regard housing need as an utopian ideal rather than a necessary
quantity, defining housing need as ‘something people believe they or
others lack and ought to have'.(12) However, they do agree that
housing needs are neither simple nor self evident, ‘they are a
collection of rights, opportunities, assets and attributes, complex and
liable to change.’'(13)

Housing need is usually taken to represent a measure of the
extent to which existing accommodation falls short of that required to
provide a minimum specified standard, irrespective of the ability and
villingness to pay.(14) Some estimates of housing need based on such a
definition assess existing accommodation purely in terms of the
quantity, ignoring quality. In addition, national figures for housing
need often tend to ignore discrepancies of location.

Housing demand, on the other hand, is generally considered to
be an economic rather than an absolute measure, representing an
individuals' willingness and ability to pay for accommodation.(15)

Again Donnison and Ungerson, to give one example, disagree with



this, defining demand as ‘something people want'.(16) The 1980 DOE
guidelines for local authorities to follow when assessing local housing
need suggest that evidence on housing preferences, desires and
aspirations should also be taken into account in any assessment,
particularly considering the increase in the problem of ‘difficult to
let' housing stock.(17)

This simple comparison between only two sources indicates the
differences_in terminology which exist. Donnison and Ungersons'
definition of housing demand seems more akin to the DOEs description
of housing preferences. The distinctions between housing needs,
housing demands and housing preferences are not absolute and often tend
to merge. For example, an increase in housing aspirations, in line
vith an increase in affluence, should eventually raise the minimum
standards used to define housing need. The term ‘housing requirements'
can be used as an umbrella term taking housing needs, demands and
preferences into account. People who have the ability and are willing
to pay may well satisfy their housing demands and preferences through
home ownership. However, many individuals who do not have the means to
buy a home will find difficulties in achieving their housing needs, let
alone demands and preferences. There are a number of reasons for this,
the most important being the limits imposed on public expenditure,
though other factors, including geographical location and the type of

housing needed, cannot be ignored.

1.5 Assessing Young Single Person Housing Need and Demand

The actual number of single people provides an indication of
the potential housing need and demand in different age groups. Figure
1.1 shows the number of single people between the ages of 15-29 at
successive censuses in England and Wales. The recent increase in the

number of younger single people, particularly in the youngest cohort,



Figure 1.1 The Number of Young Single People at Successive
Census: England and Wales

(Figures in Thousands)

1951 1961 1971 *1981
15 - 19 2291.8 3441.1 3510.8 3909.3
20 - 24 2118.1 1792.5 2125.8 2295.5

25 - 29 1060.8 726.6 687.4 874.3

6170.7 5960.2 6324.0 7079.1

Source: General Registrars Office, Census 1974 England and Wales,
HMSO, 1974, Table 5 Age and Marital Condition at Successive
Census 1851 - 1971.

* Government Statistical Service, Census 1981 Sex, Age and
Marital Status, Great Britain, HMSO, 1983, Table 3 Usually
Resident Population: Age by Marital Status by Sex.

ie 15-19 year olds, is clearly visible. Between 1961 and 1981 the total
number of young single people between the ages of 15-29 increased by
1,118,900 to over 7 million. During this same period total population,
irrespective of marital status,increased by 2,417,048 in England and
Wales to approximately 48.5 million in 1981.(18) The increase in the
number of young single people is due, in part, to this past steady
increase in population which has now stabilised and to the trend
towards later mardages and later pregnancies.(19) Whatever the reason
for the increase in the number of young single people, 7 million in a
total population of 56 million represents a significant proportion,
though obviously not all these young single will require independent
accommodation.

Vhilst the absolute number of young single people is
important in assessing the potential housing needs of this group, a

number of factors will affect their access and demand for housing.



These include, inter alia, gender and marital status. These factors are
not discrete and tend to be interrelated.

Income varies considerably among young single people, as it
does in any other broadly defined housing user group. However, when
attempting to assess the housing requirements of young single people it
is important to note two points in relation to income and age. First,
there is a significantly higher incidence of unemployment amongst young
single people than in other age groups, except, perhaps, those nearing
retirement. Government figures for April 1985 indicated 3.3 million
unemployed claimants, of these roughly one third were between the ages of
16-24.( 20) Despite the considerable impact of the special training
and employment measures for 18-19 year olds, in particular the Youth
Training Scheme introduced in 1983, and the fact that a number of
school leavers cannot have been unemployed for over 12 months, there is
still a significantly large number of younger men who were unemployed
for over one year.(21) Comparative statistics for the level of
unemployment amongst younger women are not available.

Second, for those young single people who are working, the
average wage is generally lower than that for older people in similar
employment, since wages tend to rise with age and experience. Despite
this, in Summer 1986, the wage council protection for those under 21
was removed.(22) The Government took this step in an attempt to
alleviate high youth unemployment which it attributes, inter alia, to
the fact that the wages for young people are inappropriately high in
comparison with other age groups. Whether or not this action will help
to reduce youth unemployment, it is argued that it will probably lower
the incomes of a considerable number of young single people.

Income is not only affected by age but also, inter alia, by

gender. Women tend to earn less than their male counterparts. In 1984

the average gross weekly earnings for female full time employees on
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adult rates was approximately}.lﬂ compared with ;178 for males.(23)
In addition, women tend to be in less stable areas of employment and
more frequently in part time work than men.(24) Thus, in general, women
have less purchasing power than men, and this has an effect on their
access to the housing market. Traditionally, Building Societies, the
main source of mortgage finance, were reluctant to grant mortgages to
vomen. This, however, is gradually changing. In 1983 the Nationwide
Building Society carried out a sample survey of borroyers.(ZS) The
survey indicated that 14.7% of borrowers were women. However, the
average weekly wage of female borrowers was considerably less than for
male borrowers,a£140.39 per week compared t06£182.35 for male
borrowers.(26) In addition, female borrowers generally bought much
cheaper properties than male borrowers and required on average rather
lower mortgage advances.(27)

Whilst income is undeniably the vital factor'in both
assessing housing access and determining housing demands, marital
status also has to be taken into account. Marriage, divorce,
separation or widowhood will all affect a persons housing situation.
Marriage frequently produces a joint income, increasing purchasing
pover and thus access to housing. Cohabitation may also affect a
persons access to housing in this way, but cohabiting couples,
especially if the same sex, are not necessarily visible through
traditional methods of statistical presentation. In some cases,
divorce, separation and widowhood may result in one partner retaining
the family home; 50% of all single person heads of households can be
accounted for in this way.(28) 1In other cases, both partners, rather
than only one, may have to seek single person accommodation. Although
many divorcees remarry, vwhilst others return to the parental home, it

has been estimated that for every household which breaks up due to

divorce 1.5 households are reformed.(29) However, the chances of the
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formation of single person households through divorce, separation or

death tend to increase with age and so will probably have more bearing
on the housing prospects of older single people. Nevertheless,
changing patterns of divorce have contributed to the increase .on the
numbers of younger single people living alone.

The number of separations and divorces has risen rapidly in
the last twenty years to become one of the major demographic influences
on the demand and need for housing in the present decade. Figure 1.2
shows the number of divorce petitions applied for in England and Wales
in recent years. A total of 191,000 divorces were applied for in
England and Wales in 1985, nearly double the number of divorces in 1971
when the 1969 Divorce Reform Act came into force in England and
Wales.(30) Changes were introduced to the divorce procedure in 1954 to
allow petition for divorce after only one year of marriage instead of
three.(31) Between 1984 and 1985 petitions for divorce increased by 6%
changing the previous pattern which had levelled off after a peak of
151,000 divorces in England and Wales in 1980,(32) that is
approximately one in three marriages ending in divorce.

There are a number of reasons why the divorce rate levelled
off. These include a decline in the number of teenage marriages, a
factor closely dssociated vith the increase in divorce. Over the last
thirty years the average age at first marriage gradually fell, one
reason for this being the change in the age of majority which was
reduced from 21 to 18 years in April 1969. More recently the trend is
reversing and people are marrying later in life. In 1981 in Great
Britain the median age at marriage was 25.8 years for men and for women
it was 23.3 years, compared with 24.0 and 22.0 years respectively in
1970.(33) A second factor contributing to the stabilising of divorce

statistics may be the increase in cohabitation. A recent government
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Figure 1.2 Divorce - England and Wales.

YEAR
Petitions Filed 1961 1971 1980 1981 1982 1983 1984 1985
By Husband 14 44 43 47 47 45 49 52

By Vife 18 67 123 123 128 124 131 139

32 111 172 170 174 169 180 191

Figures in Thousands

Reference: Central Statistical Office, Social Trends 16: 1986
Edition, HMSO, 1986, Table 2.15.

survey indicated that in 1982 10% of single women aged 18-49 years were
cohabiting. The proportion of divorced women who were cohabiting was
roughly twice as high as that among single women.(34) Cohabiting
couples who separate do not necessarily appear in divorce and
separation statistics. A third reason for the stabilising éf divorce
statistics may be the current economic recession which affords less
opportunity for couples to separate because the lack of employment and
reduced income make it more difficult to leave the family home and find
suitable accommodation.

whafever the reasons for the stabilising of divorce
statistics, the fact that one in three marriages now ends in divorce
indicates that divorce has become a common occurrence and should be
treated as such. This will necessitate vast changes in attitudes at
many levels of society, for eiample, the concept of the family wage
wvhich was based on the 'normal’' family where the economically dependent
wvife stays in the home caring for the children. This concept
contributed to the idea that female income was of secondary importance,

if any, to the household budget. Married womens wages were regarded as

'pin money', a frippery rather than a necessity.(35) This idea lends
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force to the legitimisation of lower wages for female employees.
However, in 1984 the traditional family of ‘breadwinning' father,
housewife mother and two children under 18 years accounted for only 5%
of all households, (36) whilst the proportion of single parent
households with dependent children had doubled since 1961 from 2.5% to
5% of all households in 1983, 90% of which are headed by women.(37) The
well documented increase in poverty and deprivation amongst female
headed single parent households (38) indicates the need not only for a
reappraisal of the concept of the (male) family wage but, more
pertinent to this research, for the economic recognition of the
frequent occurrence of divorce and the changing demands for, inter
alia, housing resulting from these phenomena.

Any attempt to assess the housing requirements of a
particular user group, such as young single people, must not only
define and quantify the group but also take into account the particular
characteristics of the group which affect access to housing provision,
for example, income which itself is influenced by factors such as age,
gender and race. In addition, the proportion of the group actually
requiring accommodation must be ascertained. This can usually be
indicated through information collected from housing vaiting lists
and/or household formation data. Unfortunately, traditional indicators
of housing requirements, such as waiting lists, are not necessarily
appropriate in determining the housing requirements of young single
people.

Local authority waiting lists are inadequate for assessing
potential need,let alone demand,for single person housing since many
local authorities actively exclude some or all single people from their
waiting lists, A recent survey by Venn in 1985 found 188 local

authorities who placed restrictions on applications for the waiting

1list.(39) Restrictions of age and, more importantly, residence, i.e. a
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minimum period of residence in the area prior to acceptance on the
waiting list, particularly affect the eligibility of young single
people to qualify. Other housing organisations, such as housing
associations, who cater specifically for young single people, can only
indicate the magnitude of the demand for housing for this group by
pointing out that, although they do not advertise their waiting lists,
they frequently have to close them since the waiting period has become
too long to be feasible for many applicants.(40) This represents only
the demand of those young single people who know of the existence of
this type of housing provision. However, most young single people have
traditionally looked to the private rented sector for
accommodation, (41) and no records exist detailing the past or present
number of applications for accommodation in this sector.

Information on household formation can also be used to
estimate the proportion of young singlepeople seeking independent
accommodation. Between 1971 and 1981 the total number of households in
Great Britain increased by about 6.5 million compared with a population
increase of less than 1%.(42) Certain types of households increased
more than othgrs. The proportion of one person households increased
from 17% of all households in 1971 to account for 25% of all households
in 1984.(43) This increase on one person households can be attributed
to an increasing number of elderly widows and to the fact that more
young single people are living on their own.(44) Figure 1.3 indicates
the projections of future household formation based on these current
trends. This figure shows that the number of households in England and
Wales is expected to increase by 2.0 million between 1983 and 2001.
About 80% of this estimated increase, ig, 1.6 million households, is
attributed to a rise in the number of one person households.{45) About

1 million of these will be pensioners, leaving an estimated increase of

600,000 in single person households between the ages of 16-60/64. (46)
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Figure 1.3 Projections of Future Household Formation by Type and
Head of Household: England and Wales.

1983 1986 1991 1996 2001
Married Couples 11.4 11.3 11.3 11.4 11.4

One Parent 1.6 1.7 1.8 1.9 1.9
Households
One Person 4.4 4.7 5.3 5.7 6.0
Households
Other 1.2 1.2 1.3 1.3 1.3
All 18.6 18.9 19.7 20.3 20.6

Figures in millions

HMSO, 1986, Table 2.5.

Although this indicates a significant future need and demand for single
person accommodation it underestimates this demand for a number of
reasons.

The first is that the way demographic data on which such
estimates are based is collected and presented will affect the outcome.
For example, the definition of ‘household' used in the 1981 census was
different to that used in any previous census. Prior to 1981, people
living at the same address were counted as belonging to the same
household only if they were catered for by the same person for at least
one meal per day. In the 1981 census, membership of a single household
vas extended to include everyone who shared a common living roonm,

wvhether or not they had common catering arrangements. Thus people who

had previously been regarded as two or more individual households were
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now only one household.(47) This change in definition not only meant
that fewer households would be shown as sharing amenities, but that
fewer small households would be recorded.

Second, in addition to such problems of data comparison,
projections of household formation based on current trends do not take
potential households into account. Many young single people remain in
the parental home or share with other families or friends because they
cannét find an aiternative, rather than through choice, (48) providing a
demand for housing whilst not necessarily expressing a housing need. A
survey of the London based Housing Advice Switchboard, which offers
advice to single homeless people, found that 64% of the people who
contacted them were, or had been prior to becoming homeless, living
with parents.(49) Whilst this reflects the circumstances of a small,
self selected sample, considering the scarcity of information
available, this does provide a useful indication of the extent of
hidden housing need amongst young single people.

The dramatic increase in the numbers of young single people
becoming homeless has prompted considerable concern, indicated by the
volume of local authority research into this problem.(50) It has beeﬁ
suggested that the recent increase in the numbers of young single people
becoming homeless could be attributed, in part, to the increase in
youth unemployment. Unemployment, it is argued, gives rise to increased
tension within the parental home which, combined with a lack of finance
for and access to independent accommodation, results in
homelessness.(51) In addition, a number of young single people move
avay from their parental home to seek work, unaware of the housing
difficulties awaiting them.

Whatever the causes for the increase in the numbers of young

single people becoming homeless, these figures can be taken as an

indication of the increase in the numbers of young single people who
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vant to live independently, since only these young single people in
particularly desperate circumstances will risk the miseries of
homelessness.

The 1977 Housing Green Paper recognised the problems involved
in accurately determining the housing needs of certain use; groups,
including young single people, due, inter alia, to the numbers of
concealed households.(52) However, the 1978 National Dwelling and
Housing Survey defined concealed households as ‘a married couple with
or without children or a lone parent with children who form part of
someone elses household'.(53) This definition effectively denies the

existence of concealed young single person housing need.

1.6  Summary

From the literature, it becomes apparent that neither single
people nor young single people form an homogeneous group.(54) There
are young single people from various backgrounds with different levels
of skill and income and with different housing needs and demands. A
Qumhet of studies has shown that single peoples' present accommodation
and housing aspirations vary significantly with age, sex, ethnicity,
marital status and income.(55) For practical purposes, selective
groupings have been made, for instance, subdividing single people into
two groups, the older working single people and the young and
mobile, (56) or arbitrary lines drawn, for example omitting those aged
under twenty ‘since a very small proportion are active in the housing
market'(57) or including only those aged under twenty-four.(58)

As Drake et al, (59) found in their work on the single
homeless, such broad terms are liable to conflicting interpretations by
various agencies. The apparent confusion in defining young single
people affects the formulation and implementation of policies. These
. influence the type of housing provision provided which will itself, in
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turn, colour the perception of young single people as a group. This
self perpetuating cycle indicates, in part, the need for research to
break or at least investigate this area.

For the purposes of this research, it was decided to consider
younger single people according to their access to housing instead of
trying to add yet another definition of young single people to the
profusion already in existence. Three main groups of younger single
people seeking accommodation were identified in this way from the
literature and from preliminary interviews with those providing
accommodation for the group. First there are those who are able to
purchase housing either individually or with sharing with friends
because they are eligible for a mortgage or because they are in receipt
of an intergenerational gift or loan. Second, those who could be
clarified as ‘vulnerable' under the 1977 Housing (Homeless Persons) Act
or the accompanying Code of Guidance. Although not necessarily housed
under this Act, they are considered to require some degree of care and
support incorporated into their accommodation. Those younger single
people who do not fit into either of the previous two groups and who
require rented accommodation form the third group. This last category
incorporates the majority of younger single people requiring
accommodation at any given time. It is the housing provisipn available
for this group on which the research will focus. In the next chapters,
housing policies and other influences which have resulted in the
current range of housing provision for younger single people will be

considered.
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CHAPTER 2

2.1 Introduction

This chapter will consider housing policies in England and
Wales from 1945 up until the late 1970s with particular reference to
those concerned with allocating the provision of housing between
different sections of society with competing housing needs. The
provision made in these housing policies for young single people will
be highlighted in order to form the background to the present housing
situation of young single people.

The election of a Conservative government in 1979 brought a
radical change in housing policy, shattering the degree of political
consensus that had been built up over the years.(l) The following
chapter will consider these recent housing policies in conjunction with
the present housing situation of young single people. |

In this chapter the main focus is on central government
housing policy since this determines the parameters of local authority
activity. Whilst it could be argued that local authorities are
probably the best judges of housing need in their own areas, the way in
vhich they can respond to perceived housing needs is controlled by

central government, perhaps more so in the 1980s than in the past.

2.2 The Nature of the Housing Market

It is important to note that the term housing market is used
for convenience. The production, consumption, allocation and exchange
of housing takes place in a mosaic of submarkets.(2) Variations in the
quality and the distribution of housing exist in both the public and
the private sector.

The housing market is usually divided into three main sectors
by tenure; the private rented sector, the public rented sector and

owner occupation. These do not exist in isolation but interact
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together. Housing policies aimed at influencing one sector of the
housing market will inevitably affect, and occasionally have
conflicting effects,on the other tenures. Also the sectors of the
housing market do not stay distinct. Sales of council housing, the
formation of co-operatively owned housing and shared ownership schemes
are just three examples where movement and/or overlap occurs between
different sectors.

Bearing these points in mind, housing policy since 1945 will
nov be considered with particular emphasis on the provision made for
young single people in each of the three main sectors of the housing

market.

2.3 Housing Policy; 1945-1951

In 1945 the immediate problem facing the Labour government
was building to meet the acute post-war housing need despite shortages
of building materials and a severe balance of payments deficit.(3) The
Housing White Paper presented in March 1945 estimated that with 200,000
houses destroyed by the war; a further 3.5 million damaged, of which
250,000 were uninhabitable; and with an increase in population of one
million since 1939, 750,000 dwellings would be required to provide ‘a
separate dwelling for every family that desired one'.(4) In addition,
500,000 dwellings would be required to complete the pre-war slum
clearance and overcrowding abatement programme.(5) These two housing
policy objectives, that is the repair and replacement of war damaged
dwellings and the rapid completion of pre-war slum clearance and the
reduction ofiovercrowdinq programmes, initiated from the Housing Acts
of 1930 and 1935 respectively, together with the long term policy
objective of improving standards, dominated post-war housing policy

until the early 1950s.
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Local authorities were seen as the most appropriate
instruments of housing provision due to the need to ensure both the
fair distribution of the scarce supply of building materials and in the
allocation of housing which, unlike pre-war Local Authority housing,
vas to be according to need rather than the ability to pay.(6,7) To
this end the 1946 Housing (Financial Provisions) Act introduced higher
subsidies for local authority housing and restricted private house
building through a licensing system which covered all new private
dwellings until 1951 and although modified, remained in force until
repealed in November 1954.(8) In addition the 1949 Housing Act
officially and symbolically removed from local authorities the
restriction to provide houses only for the ‘working classes', inherited
from the 1890 Housing of the Working Classes Act.(9,10) This
stipulation had been widely disregarded prior to repeal. It was now
stressed that council housing was intended for general need, rather
than solely for the poor or the underprivileged.(11) Local authorities
were to attempt to meet the varied needs of the whole community.
However, probably due to the pressure of demand on local authorities to
provide a separate dwelling for every family that required one,
providing housing for general need was interpreted as providing housing
for families regardless of class. Other housing needs of the community,
for example the housing needs of other user groups such as single
people, were not included. The term ‘general need’ became synonymous
with ‘family’'.

This change reflects arguably one of the most important and
wide ranging social effects of the war, which was the well documented
radicalising of a large proportion of the population, reflected in the
growing desire and expectation for a new, more equal, society.{12,13)

During the war a number of all-party committees were formed

to produce plans for post-war welfare provisions. Although no national
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plan was drawn up for housing, unlike education or the social services,
in 1944 the Dudley Committee was set up under the Ministry of Health to
consider the design of ﬁublic housing.(14,15) The Dudley Report not
only reflected the change in policy attitudes by its marked difference
in tone from the previous design report on public housing, the report
of the Tudor Walters committee in 1918, but also proposed substantial
increases in space standards (which had fallen over the years from
those recommended by the Tudor Walters committee) and recommended that
council estates should have a mixture of dwelling types.(16,17) The
post-war Labour government implemented, and, for a time, exceeded, the
reconmendations of the Dudley Committee which, given the post-war
shortages of both labour and materials, was a considerable

achievement. (18,19)

This desire to increase space standards led to restrictions
on overcrowding in council housing. One effect of this was a tighter
control imposed by local authorities on their tenants taking lodgers.
As more people moved into council houses, so the number of lodgers, who
were usually single people, declined and accommodation for them became
more scarce.

Although at the end of the war the emphasis of housing policy
vas on building for families to meet the acute housing shortage, the
housing needs of other groups were appreciated.(20) In 1951 the newly
formed Ministry of Housing and Local Government (MOHLG) set up to take
over the responsibility for hdusinq from the Ministry of Health, set up
a sub-committee of the Central Housing Advisory Committee to update the
1944 Housing Manual.(21) The manual contained the Governments' official
advice to local authorities on the siting, design, construction and
equipment of their housing.(22) The committee had extended terms of
reference to include advice to local authorities on, ‘the erection of

houses of different sizes for different purposes'.(23) The sub-
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committees' report, Housing for Special Purposes, published as a
supplement to the 1949 Housing Manual, looked at specific groups of
people, including the old, the single and the disabled, whose housing
needs vwere not being adequately met.

Whilst acknowledging that it had no clear idea of the extent
of the housing needs of single people which was left to local
authorities to ascertain, the sub-committee recommended that, where
appropriate, hostels offering full board should be provided.(24,25)
Thus in 1951, whilst the extent of the housing problems of single
people were not known, the fact that single peoples’' housing needs were
not being adequately met was officially recognised. The design
recommendations for the accommodation proposed to meet this identified
need, full board hostels, were recommendations to increase the amount
of existing provision. They did not reflect the same increase in
design standards found in tecommendatioﬁs for general needs housing.
These recommendations were presented at a time when the predominant aim
vas to maximise the number of family houses being built.

Central government, mindful of the public discontent which
had led to widespread squatting in 1945/46, put pressure on local
authorities to meet housing targets.(26,27,28) The exchequer housing
subsidies to local authorities, introduced through the 1946 Housing
(Financial Provisions) Act, were weighted to encourage non-traditional
types of construction which, although more expensive, would, it was
hoped, offset the shortage of unskilled labour and reduce demand for
traditional building materials which had to be imported. Considering
these constraints, it is hardly surprising that local authorities'
compliance with the recommendations in the Housing for Special Purposes
supplement to the 1949 Housing Manual with regard to housing single

people was limited.
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2.4 Housing Policy; 1951-1964

In 1951 a Conservative government was elected following on
election promises of 300,000 house starts a year. When this target was
reached in 1953 it was mainly through public sector achievements
attained at the cost of lowering space standards.(29,30) However, the
importance of the effects of the relaxation of the private house
building licensing system cannot be ignored, especially since this
heralded a marked change in the emphasis of housing policy from public
sector to private sector housing provision. This was outlined in the
1953 White Paper; Housing, The Next sgep.(31) The main points of
particular relevance to housing provision for young single people in
this White Paper were the encouragement of both the private rented
sector and owner-occupation and the planned return to a residual role
for local authorities in the housing market, as mainly agents for slum
clearance and associated rehousing programmes.

Unfortunately the policy aims of the 1953 Housing ﬁhite Paper
appeared to overlook the interconnection between tenures of the housing
market. This impeded the success of the resulting legislation. The
Housing (Repairs and Rent) Act,1954 and the Rent Act,1954 were intended
to encourage private landlords to maintain and repair their properties
and to.provide an incentive to increase the supply of privately rented
accommodation by allowing the owner to increase rents on a change of
tenancy.(32) Not only did these Acts, in practice, result in some
tenants losing their occupancy rights and allow the situation to arise
vhereby the name of Rachman became notorious, but they failed in their
desired effect to increase the private rented sector because
simultaneous Government stimulation of owner-occupation, through, inter
alia, loans to Building Societies to encourage lending on pre-1919

housing, income tax incentives introduced in 1962, and a reduction of

stamp duty on less expensive dwellings helped to create a ready and
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profitable market for these properties.(33) An estimated 1.8 million
properties were lost from the private rented sector to owner-occupation
in this manner. (34)

The loss of a further 1.2 million dwellings from the private
rented sector can be attributed to the impact of the slum clearance and
rehousing programme carried out by local authorities under the impetus
of the 1956 Housing Subsidies Act.(35) This Act abolished all
subsidies for new mainstream public housing, except for subsidies on
dwellings to rehouse previous slum dwellers, which were designed to
encourage multi-storey building, and subsidies on one-bedroomed
dwellings for the elderly.(36) It was felt necessary to give priority
to the elderly in this way for a number of reasons, one being a
calculated effect of the 1957 Rent Act. By making investment in rented
property more attractive through allowing rents to‘rise, it followed
that these tenants,less able to compete in an open market,would
encounter difficulties. The elderly were recognised as such a group
and allowances vere made for public sector housing provision to
compensate for their displacement from the private rented sector.(37)

However, although the private rented sector had traditionally
been the main source of housing for young single people they were not
identified as a group less able to compete for housing in the
decontrolled private rented sector and no compensatory provision was
made for them.(38) A number of reasons for this can be proposed.
First, very little was known about the housing requirements of young
single people at this time.(39) Young single people had not yet been
recognised as a distinct group with particular housing needs. This may
be because the demand for young single person housing was probably less
then than it had been previously and is today. Available census data

indicates a drastic fall in the numbers of young single people (between

the ages of 15 and 29) from 1931 to 1951 with continual decline to
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1961.(40) Second, the Second World War not only caused the deaths of
many young men, and women, in this age group but also affected the age
of marriage for those surviving.(41) The nuclear family, (two adults
and two children) so important in propaganda during the war, became,
vith the 'Homes fit for Heroes' campaign, a reality for many more
people.(42,43) Third, in the 1950s, prior to the advent of the
‘teenage' phenomena the predominant lifestyle for many young single
people involved remaining in their parents' homes until they married,
and often into the early years of the marriage. Local authorities who
vere already hard pressed to meet existing housing commitments did not
vant to exacerbate their problems by extending these commitments, nor
did they wish to be seen to be encouraging the breakdown of the family.
Another factor which may help to account for the fact that no
conpensatory provision was made for young single people at this time is
that, in a time of relatively high employment, they were not on fixed

incomes, unlike the elderly, and were better able to compete for the

increased costs in the private rented sector.

2.5 Design Standards:; The Parker Morris Report

Thus during the immediate post-war period and through the
1950s the dominant theme in housing policy was one of quantity,
providing as many family homes as the economy could support, even
though, from 1951 onwards, this was achieved at the cost of reducing
standards. This decline in housing standards led to the formation of a

design committee whose report Homes for Today and Tomorrow, known as

the Parker Morris Report, was published in 1961.(44) The report
emphasised the need for improved housing standards, particularly
increased space and heating standards.(45) Although the Parker Morris
Report began by considering 'New Patterns of Living', this referred

mainly to the perceived activities which the members of the traditional
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nuclear family would wish to indulge in.(46,47) The report did include
reference to 'Homes for persons living alone', stating that with higher
standards of living a rise in the number of single people seeking self-
contained accommodation could be expected and suggested that self-
contained bed-sitting rooms would be appropriate to meet this

demand. (48)

Thus the Parker Morris Report substantially improved the
recommended appropriate provision for single people from the
recommendation for hostels providing full board in the 1949 Housing
Manual supplement, Housing for Special Purposes.(49) However, the
recommendations contained in the Parker Morris report were not made
mandatory and did not come into general use until 1967 when public
housing was required to be built to Parker Morris standards and
additional subsidy provided for this purpose through the introduction

of the Housing Cost Yardstick by the new Labour government.(50)

2.6 Housing Policy; 1960s - 1970s

The main housing problems of housing shortage and scarcity of
resources did not disappear in the 1960s. For example, the 1963
Housing White Paper recommended, inter alia, the establishment of the
National Building Agency to investigate further development of
industrial building systems to supplement traditional building methods
and so increase provision.(51) Nevertheless a number of new themes did
begin to emerge in the housing field. One of the most obvious was the
radical change from the previous political polarisation of tenures
between the main political parties to a common acceptance that owner-
occupation was the ‘normal' form of tenure for the majority and that
‘the public sector would provide housing only for those with exceptional
needs as outlined in the Labour governmenfs 1965 White Paper.(52)

In addition, a succession of government advisory reports covering a
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wide range of areas of concern placed housing in a broader context,
highlighting a variety of housing needs which had previously been
given little or low priority.(53) The Seebohm Report and the
Cullingworth Report made recommendations of particular significance to
the provision of housing for young single people.(54,55)

In 1968 the Report of the Committee on Local Authority and
Allied Personal Social Services stated, inter alia, that housing was
one of the foundations upon which an effective family service must be
based. This concept of a comprehensive family service was proposed, a
key recommendation made by the committee. Their report stated that
local authorities should assist families whether in the council house
sector or not.(56) This, and other recommendations in the report, were
influential in the framing of new legislation which widened local
authorities' concept of housing need. Previously in the 1957 Housing
Act (Part V, Sections 76 and 91) a specific duty had been placed on
local authorities to consider local housing needs and to frame
appropriate proposals to meet these needs. Section 70 of the 1969
Housing Act extended these responsibilities by requiring local
authorities to seek out unsatisfactory housing conditions, as well as
deal with matters brought to their attention by outside agencies, as
described by West,1979.(57)

Although the Seebohm Report did not challenge the existing
emphasis in housing policy for the provision of family accommodation,
it was important because it attempted to integrate social services with
housing provision, so widening the context of local authorities'
understanding and response to housing need. In contrast the 1969
Cullingworth Report which was specifically concerned with housing
placed greater emphasis on the housing requirements of diverse groups,

including single people.
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The Cullingworth Report (the ninth report of the housing

management sub-committee of CHAC entitled Council Housing, Purposes,

Procedures and Priorities), recognised, inter alia, that increasing

numbers of single people were needing separate accommodation. It
referred to a survey by the Social Research Section of the MHLG, which
showed an overwhelming preference among single people in all income and
age groups for self-contained accommodation.(58) The Cullingworth
Report noted that there had been a marked decline in the numbers of
both small, ie; one or two bedroomed dwellings or bed-sitfing rooms,
and large, ie; four and five bedroomed dwellings, since 1911. The
report stated that if the supply of small houses did not expand, many
single people would be forced to shére and might compete with larger
households for family accommodakion.(59) The report considered the
most significant features of housing provision in Britain to be the
division between public and private sectors. It noted that major issues
facing each sector stemmed from policies desidned to deal with quite
different matters in other sectors. These points led the committee to
recommend that local authorities should give greater attention to the
housing needs of single people and accept responsibility for ensuring
that these needs were adequately met, not necessarily through the local
authorities themselves providing more dwellings for single people but

by working through other agencies to attain this end. (60)

2.7 Housing Associations

Housing associations were the main agencies local authorities
chose to utilise for this purpose. Traditionally referred to as the
voluntary housing movement because of their philanthropic origins,
housing associations, whilst playing a significant role in the
provision of housing for the homeless, the elderly and the disabled,

had only had a minor effect on the total housing market.(61,62)
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However, in the late 1950s and early 1960s, the Conservative government
was attempting to stimulate the private rented sector, and to this end,
allowed housing societies' loans at preferential interest rates.(63)
The government’s growing support for a ‘third arm' of the housing
market, halfway between owner occupation and local authority housing,
led to the formation of the Housing Corporation.(64) This was first
mentioned in 1963 in the outgoing Conservative government’s White
Paper; Housing .(65) The ideas proposed in this were incorporated
into the Labour government’s Housing Act 1964.(66) The Housing
Corporation was set up by this legislation to encourage the building of
publicity financed dwellings for rent, to help offset the decline in
the private rented sector, through the formation of housing societies
and associations.

Despite divided opinion about the effectiveness of the
Housing Corporation, the 1974 Housing Act increased the funding
available to housing associations registered with the Housing
Corporation, creating a new form of subsidy, Housing Association
Grant.(67) This could be given to housing projects designed to meet
housing needs which had been established by specific housing
associations in conjunction with the local authority.(68) The 1974
Housing Act outlined the broad priorities for housing association
activity which were: to improve housing conditions in areas of housing
stress, that is in Housing Action Areas or General Improvement Areas,
designated by local authorities using powers established in the Housing
Acts of 1969 and 1974 and to support the housing needs of special
groups such as the mentally ill, the physically handicapped and single
people. (69,70)

Thus, the Government advisory reports issued during the

1960s, particularly the Seebohm Report and the Cullingworth Report,

shoved an increasing awareness of the different housing needs of
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various groups within society, including those of single people of all
ages, not just single elderly people. This awareness in the 1960s led
to Government concern for these groups during the 1970s. This was
expressed in a number of ways, including a series of Design
Bulletins,in occasional legislation such as the 1974 Housing Act which,
inter alia, positively identified special housing needs groups for
priority,and circulars,for example DOE Circular 24\75 which highlighted
the need for single person housing provision.(71) Despite this
expressed concern there was no decisive financial policy to provide the
means for meeting the housing needs of non-family groups, such as young

single people.

2.8 Design Guidance

The Design Bulletins and occasional papers issued by the
Housing Development Directorate (HDD) of the Department of the
Environment (DOE), outlined detailed proposals for accommodation to
meet the housing needs of specific groups. In 1968 the first of these,

Some Aspects of Designing for 01d People was published.(72) Further

guides for housing the elderly, the disabled, and single people

followed.(73) Design Bulletin 23, Housing Single People 1; How they

live at present , published in 1971, confirmed that demand for single

person accommodation was increasing and distinguished two main groups
of single people, the lowv paid, middle aged and the relatively better
off working mobile young.(74) Design Bulletin 29, Housing Single

People 2; A design guide with a description of a scheme at Leicester ,

published in 1974 and Design Bulletin 33, Housing Single People 3 An

appraisal of a purpose built scheme, published in 1978, both discussed

a high rise block of single person accommodation which provided
bedsits, individual flats and shared accommodation that Leicester City

Council had built. A local authority housing initiative which was held
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as a model for other housing organisations to copy. Design Bulletin 29
stated that provision of accommodation for single people should not be
considered a special, peripheral activity but part of the overall
housing strategy, emphasising that local authorities now had a wider
role to play. It stated that:
New public sector building for these (single) people will
often release accommodation either in the private or public
sector for family use; so that, while being directly '
beneficial for single people and in keeping with local
authorities' wider role in attending to all aspects of
housing need in their areas this activity can result in
benefits for families also.(75)

Government concern for the housing needs of non-family groups
vas also expressed through a series of circulars. In these local
authorities and the Housing Corporation were encouraged to follow
Government guidelines by their dependency on Exchequer subsidies to
help finance building programmes. The main means of achieving this was
by the use of the Housing Cost Yardstick introduced in April 1967.(76)
The Housing Cost Yardstick was based on the concept of national
building costs per person and set the maximum cost of dwellings
eligible for Exchequer subsidy. Central Government weighted Housing
Cost Yardstick allowances according to where its priorities for housing
provision lay. For example in 1971 the Department of the Environment
placed the largest increases in Housing Cost Yardstick allowances on
low density schemes and dwellings specifically for old people, thus
encouraging local authorities to provide this type of housing.(77)

In 1974 a cost yardstick allowance was introduced for the
provision of shared accommodation for single working people along the
lines and standards set out in Design Bulletin 29.(78) A similar cost
yardstick was later extended to housing associations. Housing
Association Grant became available for single person hostel

accommodation, though its use was not encouraged, as the circular

considered that the provision of hostel accommodation should remain the
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responsibility of the social services.(79) This circular outlined in
detail six categories of projects which would be given descending
priority for Housing Association Grant. As previously noted, projects
providing special needs housing ie; housing designed for the elderly,
disabled or single, were placed second in priority to projects in
Housing Action Areas or General Imﬁrovement Areas. With increasing
financial constraints these priorities became rigidly adhered to and,
as financial constraints tightened during the 1970s and into the 1980s,
only projects with top priority were able to proceed, as described by
Balchin,1977.(80)

In 1975, DOE Circular 24/75, Housing Needs and Action,

emphasised the need for greater attention to be given by local
authorities to the needs of smaller households, both by making improved
use of existing housing stock and by devoting a larger proportion of
new building to the provision of smaller dwellings.(81) This reflected
current independent housing research which indicated that whilst the
number of small, ie; one and tvo person households, was increasing, the
stock of smaller dwellings was declining.(82) Later the same year, DOE
Circular 61/75 included a new cost allowance for smaller dwellings. In

addition the HDD publication The Need for Smaller Homes, following the

policy emphasis of circular 24/75, considered alternative means of
building low cost housing in the private sector.(83)

This growing emphasis on the provision of smaller dwellings
was orientated towards providing a first home for young couples and for
couples who were at, or near, retirement age and no longer required
family accommodation.(84) This new development in housing policy was
not primarily intended to improve the housing situation of single

people.
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2.9 Homelessness_and the 1977 Housing (Homeless Persons) Act

The emphasis on the social aspects of housing provision in
housing policy, which began in the 1960s, gradually increased in
political importance during the decade. Partly due to the publicity
generated in 1966 by the television documentary Cathy Come Home and the
formation of Shelter, the national campaign for the homeless,
homelessness became an important housing issue.(85) A number of
research initiatives investigated the problems of homelessness and, in
particular, the problems facing single homeless people, for example
work by the Community Relations Commission, the Office of Population
Census and Surveys and the Department of Health and Social
§ervices.(86,87,88) However, despite considerable parliamentary
concern the 1977 Housing (Homeless Persons) Act did not include
provision to house single homeless people.(89,90) Richards charts the
change in political climate during the formation of the Housing
(Homeless Persons) Act and shows how the growing fear of ‘queue
jumpers' and ‘home leavers' ie; encouraging young single people to
leave home unnecessarily,contributed to restrict the bill, (91)

Although single homeless people were not given a statutory
right to housing under the 1977 Housing (Homeless Persons) Act, the
Code of Guidance vhichkaccompanied the Act attempted to mitigate the
effects of this exclusion.(92) The Code of Guidance recommended that
young single people who were at risk of sexual or financial
exploitation should be considered vulnerable under the Act and
therefore eligible for housing. However, the recommendations in the
Code of Guidance were not mandatory and local authorities’
implementation of the Act has varied considerably.(93) Single homeless
people have not benefited from the protection which this Act extended
to other groups in housing need. 1In addition a recent judgement by the
House of Lords concerning the 1977 Housing (Homeless Persons) Act,
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Puholfer v London Borough of Hillingdon, threatened to undermine the
intentions of the Act to provide homeless people with permanent
accommodation.(94) Lord Brightman stated that the 1977 Housing
(Homeless Persons) Act ‘'is not an Act which imposes any duty upon a
local authority to house the homeless ... It is an Act to assist
persons who are homeless, not an Act to provide them with homes'. (95)
This interpretation of the Act severely reduces the extent of local
authorities' responsibility to all homeless people. Fortunately this
ruling has since been overturned but the fact that it was made
indicates the vulnerability of the homeless.

The exclusion of single people from the 1977 Housing
(Homeless Persons) Act was a considerable set back to the housing
prospects of all single people. This exclusion was not, however,
unexpected. The Green Paper published the same year reiterated the
Governments main housing policy commitment.(96) The Green Paper
stated:

The Government believes that all families should be able to

obtain a decent home at a price within their means. This has

been the dominant theme of post war housing policy. Although

the emphasis has changed from time to time the objective has

remained the same.(97)

However, the public debate which accompanied the progress of the
Housing (Homeless Persons) Act focused attention on the increasing
demand for single person housing and the need for positive action in
order to meet this housing need. Central Government responded in a
number of ways. In January 1976 a Housing Cosf Yardstick allowance for
dwellings designed for single working people, on lines recommended in
Design Bulletin 29,was introduced in DOE Circular 12/76.(98) At the
same time the Housing Corporation increased the finance available for
‘special needs housing', ie; dwellings designed to accommodate such
groups as the young, single, handicapped, elderly or one parent
families. In April 1976 the government announced further initiatives to

encourage the provision of housing for single people, aimed
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particularly at helping young single people. The rapid growth of
Further Education during the late 1960s and 1970s, documented ' in
detail elsewhere, for example, Evans created pressures for

student accommodation which the education establishments alone could
not meet.(99) In order to help ease the situation government grants
were made available to both local authorities and housing associations
providing student accommodation, through schemes providing
accommodation for a mix of students and other young single people were
encouraged, providing the dwellings contributed either directly or
indirectly to meeting the general housing needs of the area.(100) Two
points need to be noted here. First, by not differentiating between
the housing needs of young single people and the housing needs of
students, the provision of temporary short-term accommodation, required
by students, is not questioned for young single people. Second, the
stated use of the process of fiitering down, which Merrett refers to as
‘that recurrent rationalisation of inegalitarian housing pr#ctices'.
vhereby, when a household moves, the vacant property is filled by a
household of lower socio-economic status and the dwelling is said to
have filtered down the income scale.(101) One reason for utilising
this process of filtering down was the general con~ensus that the
housing needs of young single people were not so pressing as those of
other groups in housing need. Unfortunately, justifying such
expenditure in this way serves to legitimise and to further reinforce
the original values or norms, making it more difficult to challengeA
such views. For further discussion of this social process see, for

example, Leslie et.al.,or Worsley (Ed.).(102)

2.10 Housing Finance
Another important aspect of housing policy during the 1970s

was the reform of housing finance due, in part, to high inflation and
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increased interest rates on government subsidies in both the public and
the private sector.(103) The 1972 Housing Finance Act instigated a
number of radical changes of which all but the rebate scheme (whereby
housing subsidies to tenants became means tested) were repealed by the
1974 Housing Act, introduced by the new Labour Government. A
conprehensive review of Housing Finance was presented in the 1977 Green
Paper on Housing policy which, inter alia, outlined the proposed
Housing Investment Programme. This presented a major change in the
allocation of Exchequer subsidies, since funds would now be allocated
according to central governments concept of housing need. Local
authorities were asked to justify their housing programmes according to
the shortfall in private sector provision, thus presenting public
housing as the residual, rather than the normal, tenure. The proposals
in the 1977 Green Paper were incorporated in the 1979 Housing Bill,
Although this fell with the Labour government it is worth noting that
the Bill made no reference to housing for single people or other
disadvantaged groups.(104) The change of government in May 1979
brought a major change in emphasis in a new Housing Bill. The 1980
Housing Act moved from the position in the past Government's proposed
Housing Bill which aimed to strengthen the role of local authority
housing through increased tenant involvement and security, to a

provision which reduced its importance through increased privatisation.

2.11  Summary

Thus a number of distinctive themes of particular
significance to the current housing conditions of young single people
can be traced through housing policy since 1945. The most urgent
matter for successive governments was the need for high levels of house
construction and the prevailing concern was with the numbers of

families béinq housed. During the 1960s and into the 1970s this focus
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of housing policy moved away from the number of houses being built to
consider housing provision in the wider social context. Housing policy
expanded from a predominant concern for general need, family dwellings,
to include other housing needs, such as those of the elderly, the
disabled, one parent families and single people. However, the need for
reform in housing finance dominated the 1970s, coinciding with strict
financial controls by central government and the concern expressed in

- the 1960s and early 1970s could not develop fully through lack of
finance.

The changes in policy emphasis towards the three main tenures
of the housing market influenced the relative decline or growth of
these tenures and radically changed the housing market profile during
this period.

The impact of these themes in housing policy on the current
housing conditions of young single people and the effect of housing
policies in the late 1970s and early 1980s on this provision will be

discussed in the next chapter.
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CHAPTER 3

3.1.  Introduction

The previous chapter traced, inter alia, two important
themes in housing policy from 1945 until the late 1970s which have
affected the curient housing situation of young single people. The
first was the changing balance between the level of public and private
sector provision and the second was.the dominant need, due to an
overall housing shortage, for family housing provision which, it was
argued, obscured the housing needs of other user groups to a large
extent. This chapter discusses the relevant housing policies
introduced in the late 1970s, in particular the reduction of the public
housing programme, the fall in housing construction overall and the
prominent emphasis placed on home ownership enshrined in the 1980
Housing Act. The effects of these, and subsequent policies, on the
current housing situation of young people will be investigated. 1In
addition the profile of housing tenure, namely private rented
accommodation, public rented housing provision and home ownership will

be considered.

3.2 The Public Sector Housing Programme in the 1970s

The reduction since the late 1970s in the public housing
programme has had a major impact on the housing conditions of young
single people. By the 1970s for the first time since the Second World
War there'was no longer an absolute national housing shortage. 1In 1976
government figures indicated 500,000 more houses than households. (1)
However, it is important to recognise that national statistics of
demand and supply may hide local patterns of shortfall and conceal the
numbers of houses in unsatisfactory condition. In addition such
statistics also fail to take accouht of those people, such as young
single people who would like but have not been able, for various
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reasons, to form a separate household. (2) _The 1977 Housing Green Paper
recognised these problems and stated that a substantial level of new
housebuilding would be necessary to meet the needs of households who
were sharing involuntarily and to cope with the projected increase in
household formation. (3)

Unfortunately although the housing needs of young single
people were recognised, changes in circumstances since 1977 meant that
these aims were not realised. In the late 1970s a national economic
crisis necessitated a loan from the International Monetary Fund. The
loan was conditional on cutbacks in public expenditure, which were to a
considerable extent made mainly in the public housing ptogramme.(l) The
Conservative Party, increasingly opposed to the traditional concept of
public housing, have, since elected to Government in 1979, fur@her cut
public housing expenditure. In 1979/80 public housing expenditure was
estimated at f_S.Sbillion. This had dréstically fallen to ‘£3.5billion
in 1985/6.(5) The changes in the level of public expenditure on
housing are reflected in public sector housing starts. Figure 3.1
shows the decline in public sector housing starts from the late 1970s.
It should be noted that these figures include those dwellings built in
the public sector for sale under the various nev initiatives,
introduced since 1980, which are discussed in detail later in the
section on home ownership.

The second main theme in housing policy in recent years
relevant to the housing provision for young single people has been,
and is currently, the dominant emphasis on home ownership. The 1980
Housing Act shattered the previous political congensus on housing
tenure, incorporating policies designed to strongly encourage home
ownership and reduce public housing to a residual form of tenure. The
Right to Buy clause allowed most public sector tenants in most types of

accommodation to purchase their property at considerable discounts, 33%
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Figure 3,1 Permanent Dwellings started by type of authority and sector:
Great Britain

Figures in 000s

Total Total Total
Local New Housing Government Public Private Dwellings
Authorities Towns Associations Departments Sector Sector Started
1976 124 15 29 2 170 155 325
1977 92 11 28 1 132 135 267
1978 77 10 20 1 107 157 264
1979 56 8 16 - ) 80 144 224
1980 35 7 15 - 57 100 157
1981 24 2 11 - 37 117 154
1982 33 2 18 - 53 141 194
1983 32 2 13 - 47 170 217
1984 25 1 13 - 39 154 193

Source: Housing and Construction Statistics 1974-84
Government Statistical Service, HMSO 1985 p.54




for tenants of three years, rising to 50% discount for tenants of
twenty years. At the same time the Conservative Government embarked on
a revision of the subsidy system. Government subsidies to council
house tenants were reduced to levels well below those going to average
home owners with mortgages. The 1984 Housing and Building Control Act
extended the Right to Buy scheme and introduced the concept of Right to
Shared Ownership where secure tenants can purchase at least part of the
dwelling if they cannot afford the full Right to Buy. Such policies
have contributed to the dramatic change in the housing tenure profile,

in particular the increase of home ownership.

3.3 Changes in Housing Tenure

The Labour Governments 1977 Housing Green Paper was widely
criticised for being a weak document not only for continuing the
promotion of owner occupation and the devaluation of counci; housing,
instigated by the previous Conservative Government, but also for
failing to redress the imbalance of financial advantages bestowed on
home ownership.(6) Whilst a number of reports, including the recent

Inquiry into British Housing, chaired by the Duke of Edinburgh(7) have

called for similar changes in housing finance, the radical change in
the profile of housing tenure resulting in the current domination of
the market by private ownership renders such action a potential
political disaster. An understanding of the factors involved can be
gained from Figure 3.2 which outlines the changing profile of the
housing market by tenure.

Three main trends can be identified from Figure 3.2. First
the continued drastic decline of the private rented sector from
approximately 90% of the housing market in 1914 to a mere 13% in 1981.
Second the gradual increase in the proportion of public rented housing

(including local authority, housing association and new town
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Figure 3.2: Housing Tenure in Britain

home ownership
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public rented sector

private rented sector

SY6T
1561 4
0961
TL61
¥861. |

Sources: Trends in Housing Construction
National Building Agency August 1976, p.32

Housing and Construction Statistics 1974-1984 (Creat Britain
Department of the Environment, Scottish Development
Department and Welsh Office, HMSO 1985 Table 9.3
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corporation dwellings) from 12% of the housing market in 1947 to
approximately 37% in 1981. The recent decline in this sector reflects
the marked change the Conservative Governments 1980 Housing Act has
brought to the housing market. Similarly the third important trend in
tenure profile is the increase, dramatic in recent years, of home
ownership. From comprising a relatively insignificant proportion of
the housing market in 1914,home ownership accounted for 61% of the
market in 1984.

The changes in housing tenure profile are the result of a
number of interrelated factors which are discussed elsewhere and are
not the subject of this research.(8) However, the changes in the
amounts of private rented, public rented and owner occupied
accommodation influence the current and future housing prospects of
young single people. It is not only the amount of accommodation
available in each of the housing tenures which affects their prospects,
but also the condition of the accommodation available in eaéh tenure
‘and the access young single people have to this,often in competition

with the population as a whole.

3.4 The Condition of the Housing Stock

A superficial examination of the evidence might suggest
that the most unsatisfactory housing conditions are concentrated in the
oider private housing stock. In 1981 the English House Condition
Ssurvey found that 75% of dwellings in need 6f repairs of ;{2500 or more
were in the private sector, and, of these, 50% were owner occupied.(9)
This concentration of unsatisfactory housing in the private sector has
been attributed to the intrinsic nature of private tenure and/or the
lifestyle of the occupants.(10) In the private rented sector it has
long been recognised that it is rarely in the financial interests of

landlords to improve their rented properties due to the scarcity of
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supply of this type of accommodation and the rent controls imposed on
it. The increasing number of unsatisfactory owner occupied properties
has been attributed to a number of factors, including the owners'
practical inability to undertake repair work, due to their age, lack of
technical understanding and poverty despite the availablity of
improvement grants.(11)

During the past twenty years concern about the deterioration
of private sector housing has produced a number of innovations aimed at
encouraging the improvement of this housing, including the offer of
improvement grants, and the creation of Housing Action Areas, Genefal
Improvement Areas, and Housing Improvement Zones.{12,13,14)

In addition, a number of agencies have developed initiatives, for.
example, Anchor Housing Trust have recently developed ‘Staying Put’
initiatives. These are aimed at enabling elderly owner occupiers to
improve their deteriorating properties so that they are able to remain
in their own homes.(15) Although all these measures have had some
impact on the problem of deteriorating private sector housing, much
still needs to be done.

The focusing of attention on the high proportion of
unsatisfactory dwellings in the private sector could imply that public
sector housing provision is relatively satisfactory. This view could
be further encouraged by the fact that repair and maintenance work is
more systematic in the public sector and that generally public housing
is of more recent construction. However, if the age of property within
the tenures is taken into account,as shown in Figure 3.3 it becomes
clear that whilst private rented property is less well maintained than
other tenures, there is little difference in the condition of pre-1919
housing in the public rented and owner occupied sectors, whilst inter-
war and post-war council housing is in a worse state of repair than

owner occupied property. Henderson and others have argued that
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Figure 3.3 Percentage of Dwellings in Need of Repairs over £2500 (1981)

Owmer Public Private
Date House built Occupied Rented Rented
Pre 1919 49 46 56
1919-1944 17 21 33
1945+ 3 8 3

Source: English House Condition Survey 1981
Part I Report of the Physical Condition Survey
Housing Survey Report No 12 HMSO 1982, Table 21
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rather than the poorer housing stock being concentrated in the private
sector the real division is between rented and owner occupied property,
with the public rented sector beginning to show signs of lack of
investment and proper maintenance which for years has characterised the
private rented sector.(16) This is relevant to the following discussion
which considers the access young single people have to housing and

vhere young single people live at present.

3.5 The Current Range of Accommodation for Young Single People
Figure 3.4 lists the different types of housing to which
young single people have varying degrees of access. Each type of
housing provision will be considered in turn, taking into account
recent legislation affecting different types of housing provision and
the access young single people have to the accommodation. In Figure 3.4
the public and private sector are shdwn connected since a number of new
initiatives, including for example, the Right to Buy clause in the 1980
Housing Act and the Right to Shared Ownership clause in the 1984
Housing and Building Control Act have linked the tenures to some
extent.(17,18) However, for the purposes of this research such

initiatives are included in the discussion of the public sector where

the impetus for their development usually originates.

3.5.1 Access to Private Rented Accommodation

The extent and characteristics of private rented
accommodation are difficult to identify. Many statistical sources do
not distinguish between furnished and unfurnished accommodation yet
this distinction radically affects the occupancy rights of the
tenant.(19) Private rented accommodation is not readily identifiable
nor does it exist in large concentrations unlike council housing

estates or owner occupied estates.(20) 1In addition official statistics
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Figure 3.4

The Range of Housing for Young Single People
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have a tendency not only to obscure considerable local vari#tions, but
also to underestimate both the numbers of people living in this sector
and the extent of overcrowding and shared amenities. This
underestimation can occur in two main ways, first, through landlords
supplying false information due to tax evasion and second, because the
so called 'normal' definitions of household found in official

statistics, which relate household to a separate dwelling unit, are
inappropriate for shared accommodation. (21)

Private rented accommodation is very diverse, including
furnished and unfurnished flats and houses, bedsits, shared housing,
tied accommodation, hostels and ‘bed and breakfast' establishments.
Private landlords range from owner occupiers with a single lodger to
large companies with many properties.(22) Single people have
traditionally looked to the private rented sector for
accommodation. (23) In 1971 35% of all private furnished rented
accommodation was occupied by single people below pensionablé age.(24)
The fall in supply of private rented housing, outliped in Figure 3.2
has made this form of tenure expensive and access to it very
competitive. In addition there is evidence that some private rental
agencies deliberately discriminate against single people in favour of
parried couples.(25) However other landlords appear to prefer single
people since they can get higher rental income from four adults sharing
than from a family of four, either directly or via Housing Benefit
payments.

The private rented sector is generally perceived as the
residual sector of the housing market despite the recent attempts by
the Conservative Government to residualise council housing. This image
of the private rented sector is due, in part, to the poor quality of
much of this housing stock, the relatively high rents that unregistered

properties can command due to the shortage of such accommodation and
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the lack of security of tenure in this sector. 1In addition, for many
private rented sector tenants, particularly young single people, home
ownership or public rented accommodation may not be viable
alternatives.

A number of studies have distinguished two main categories of
private sector tenants.(26) First are those people residing
temporarily in private rented accommodation. This group consists
mainly of students, young single people,and recently married couples
who intend to buy a home and use the private rented sector as a
necessary phase in their housing career.(27) The second category
includes low income, middle-aged small households and elderly long term
residents, all of whom may aspire to other forms of tenure but lack the
resources to move. The common factor between these two categories of
private rented sector tenant is their wish to move on to another form
of housing tenure.

As previously noted the decline of the private rented
sector has been attributed, in part, to the problems of first, rent
control which makes it difficult for a landlord to obtain a viable
return on the property, and second, security of tenure, which makes it
difficult to evict an unwanted tenant. Policies designed to alleviate
this inevitable conflict between landlord and tenant have been
implemented. For example, a formula designed to calculate rents
agreeable to both parties, known as Fair Rents,has been produced and,
in addition, security of tenure whilst allowing the landlord right of
access has been established.(28,29) Despite these measures, few Fair
Rents have been registered and tenancies are frequently outside the
provision of the Rent Acts. For example, a study of Accommodation
Agencies in London found that only 12% of the agencies claimed to ever

offer protected tenancies, whilst 44% of the agencies only dealt in

lettings that avoided the Rent Acts such as licences, holiday lets and
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company lets. (30)

The 1977 Green Paper on housing policy, whilst identifying
the decline of the private rented sector as one of the major
limitations on young single peoples' access to housing stated that the
reduction in the number of privately rented dwellings need not give
cause for concern.(31) This statement has been criticised by
organisations concerned with homelessness as showing a lack of
awvareness of the extent to which the private rented sector is still the
sole source of housing for many single people.(32) When young single
people have to compete with other private sector consumers such as
childless couples with two incomes who can more easily afford the large
deposits and rents, their chances of obtaining accommodation
recede.(33) Despite the complacency of the 1977 Green Paper, further
attempts to stimulate the private rented sector were included in the
1980 Housing Act.

Firstly, the 1980 Housing Act introduced Shorthold and
Assured tenencies.(34) Shorthold tenancies are designed to encourage
landlords to let their property by guaranteeing repossession after a
fixed period. Assured tenancies were intended to increase the amount
of private rented housing by allowing approved landlords to build
| accomnodation for rent at market prices. Initial interest in the scheme
was minimal. Only 5000 shorthold tenancies had been created by November
1981 and by Febuary 1982 only six bodies had applied for
approval.(35,36) Inorder to stimulate the creation of assﬁred tenancies
under the ammended Finance Act 1982 some capital allowances were
designated for the construction of such rented accommodation for an
experimental period of five years.(37) By April 1986 188 bodies had
been approved, of which only 25% had built 609 assured tenancies.(38)

However the Housing and Planning Act 1986 extended the scheme to

include empty dwellings that had been substantially improved or
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converted. This may increase the number of assured tenancies although
Shelter, the national organisation concerned with homelessness has
stated that one effect of these new forms of tenancy may be that more
tenants will become homeless or be too scared of eviction to ask for
essential repairs and maintenance. (39)

The second way in which the 1980 Housing Act attempted to
stimulate the private rented sector was by reducing the period for Fair
Rent reassessment from three to two years, thus enabling rents to rise
more frequently and encouraging more Fair Rents to be registered.
However, in 1982 the Environmental Committee identified the central
problem of the private rented sector as that of tenants being unable to
pay sufficiently high rents to give landlords a rate of return on their
investment which would act as an inéucement for them to continue
letting or even provide new accommodation to let.(40) The Committee
suggested that increased rent allowances combined with a campaign to
encourage private sector tenants to claim rent allowances might help
stimulate the private rented sector by allowing rents to rise.

However, the report stressed that the private rented sector would
require a vast increase in public subsidy in order to survive and
questioned whether this would be the best use of limited public
expenditure. (41)

Unfortunately, rent allowances, now Housing Benefit since
the 1982 Social Security and Housing Benefit Act, have not increased
sufficiently to act as an incentive to increase the amount of private
rented accommodation. One development, however, as Franey
details in a local case study, is that the system of paying social
security and housing benefit has encouraged unscrupulous landlords to
either overcrowd the existing accommodation, or merely provide a home

address for homeless people in return for financial gain.(42) Such

accommodation is referred to as ‘houses in multiple occupation' (HMOs).
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The Institute of Environmental Health Officers define HMOs
as ‘any house which is occupied by persons who do not form a single
household, and in addition includes a house which is intended to be so
occupied’.(43) The Institute estimates that 80% of 180,000 recognised
HEMOs are in unsatisfactory condition. The racketeering bed and
breakfast hotel establishment and lodging houses mentioned previously
cause most concern. The residents of HMOs are mainly people referred
by local authorities under the Housing (Homeless Persons) Act. As
already noted in Chapter 1, very few single people are accepted as
homeless under this Act. In 1983 a private members bill was introduced
to Parliament to try and pass legislation to enforce safety controls
and standards in HMOs. Unfortunately the bill failed.

The third main way the 1980 Housing Act attempted to
stimulate the privaté rented sector was by allowing local authority
tenants to take lodgers.(44) This approach has been criticised on two
main grounds. First, statistics indicate that lodging is the least
desirable form of accommodation, apart from hostels. A recent study by
Buchanan found that only 1% of the sample of 300 single people
cited hostels as their preferred type of accommodation, whilst only 2%
preferred lodgings or 'digs'.(45) Second, research has shown that those
people who might benefit from living in an established home as lodgers,
such as ex-psychiatric patients or young offenders, are not considered
*desirable' tenants.(46) Whilst local initiatives such as the RAFT
Scheme in Canterbury which provides 'Rented Accommodation For
Teenagers', a cross between fostering and lodgings, may £ill a gap in
the social service provision for vulnerable young single people it will
not provide for the majority of young single people.(47) Despite these
strong objections to lodgings the recent Inquiry into British Housing,
suggested, inter alia, that owner occupiers should be encouraged to let

spare rooms by being exempt from tax on market rents.(48)
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Thus although recent legislation attempts in a number of
ways to stimulate the private rented sector the indicators are that it
will continue to decline. First, most existing tenants are too poor to
pay the sort of rents which would produce a high enough return to
encourage investment in this sector. Second, those that can afford to
pay such rents would be better off financially and obtain more security
by becoming owner occupiers.(49) Even if successful, it is questionable
whether these policies will result in an increase in the type of
accommodation required by user groups. In addition it is debatable as
to whether the vast increase in public subsidy required in order to
stimulate the private rented sector is, or would be, an appropriate use
of limited public resources, especially cons;dering the difficulties of
safeguarding such ‘public investment. The decline of the private rented
sector particularly affects young single people who have traditionally
looked to this sector for accommodation. In future it seems they will
have little choice other than to seek accommodation in either the
public rented sector or through home ownership. This raises the
question to what extent do young single people have access to these

forms of tenure.

3.5.2 Access to Home Ownership

The significant increase in home ownership in recent years
(Figure 3.2) can be attributed to a favourable tax/subsidy system for
those taking on a mortgage at a time when subsidies to public rented
housing are being withdrawn and central Government policies actively
encourage the sale of such housing, and when the private rented sector
cannot meet demand. Kilroy, among others, has argued that the
present government subsidies available to home owners, which

artificially increase the attractiveness of ownership, can

65



directly undermine the private rented sector at the same time. (50)
Owner-occupiers neither pay tax on current benefits from their
investment nor on capital gains from the sale of their home, if it is
sold in order to replace it. In contrast, someone who buys a house to
let to others pays both investment income tax on current receipts and
pays capital gains tax on any money released from the sale of the
asset. (51)

The key factor determining access to home ownership is
income, although household structure, ethnic origin, gender and the
type of property being considered, have also been shown to influence a
persoﬁs access to mortgage finance.(52) Whereas in the private rented
sector single people can share accommodation in order to raise their
total household income to a level which will meet the rent, it has
usually not been possible to make similar arrangements to share the
purchase of a house. Building societies, the main source of mortgage
finance, and local authorities,have traditionally been opposed to
giving joint mortgages to unrelated single people. Although some
owner-occupiers may meet their mortgage commitments by taking tenants,
this usually contravenes building society regulations.(53) With only
one income, particularly in areas of high property prices, many single
people can only afford the cheapest properties, usually the oldest.
Boddy, amongst others, has documented building societies’
unwillingness to lend on such properties.(54)

In recent years building societies’ tfaditionally
conservative attitudes to both the types of people and properties
considered eligible for mortgage finance have changed. This is partly
due to government encouragement, for example local authorities
guaranteeing mortgages on ‘down market' lending, and the entry of banks
into the mortgage market.(55,56) A survey carried out by the

Nationwide Building Society found that in 1983,23.9% of all borrowers
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vere single people, of all ages. However, only 7.6% were single women
compared with 16.3% single men.(57) 1In addition there is evidence
suggesting that members of ethnic minorities may find it difficult to
obtain a mortgage. Clarke considered Asian owner occupiers in

the West Midlands.(58) His research indicated that only 22% of Asian
first time buyers received Building Society mortgages compared with 76%
of all first time buyers, whilst 23% of Asian first time buyers had to
obtain finance from banks or private loans compared with only 6% of
first time buyers as a whole. Whilst access to mortgage finance for
home ownership has changgd in recent years, it has not become easier
for everyone.

Income is still the main factor influencing building
societies mortgage advances and thus access to home ownership.A small
number of single people may purchase a house using finance in the form
of an intergenerational loan or gift sometimes inconjunction with a
small mortgage. Increasingly two or more single people are purchasing a
house together, both having mortgages for a share of the property.
Although applications may be made by three or more prospective sharers
the larger lending institutions prefer to lend to no more than two
people on such a ‘multiple purchase'.(59) Whilst more single people may
be purchasing property in this way, this form of housing is still
restricted to avsmall proportion.

Since 1979 the Governments main housing policy thrust has
been to increase home ownership. This has been achieved by, inter
alia, increasing the supply of lov cost housing and providing subsidies
to offset deposits and monthly repayments. In the same period
investment in public sector housing has been cut and the decline in the
availability of private rented accommodation has continued.(60) The
entry of the larger volume private building firms into this market

through their development of ‘Starter Homes', minimum dwellings which

67



are often sold fully furnished, .indicates that the demand for single
person units exists. Such developments have extended the choice
available and given the opportunity to many people, including younger
single people, who would otherwise not have considered this form of
tenure to become owner occupiers.

Although the most successful element of the Governmenég lov
cost home ownership initiatives has been the'Right to Buy; encouraged
by discounts introduced in the 1980 Housing Act, which were increased
under the 1984 Housing and Building Control Act, this policy has not
helped house young single people. The sitting tenant purchasers of
council housing have tended to be middle aged with a grown up family
and in skilled manual work.(61) During the first four years of fhis
policy, 10% of all council housing stock was sold, usually the better
quality housing in suburban areas.(62)

After the Right to Buy the home ownership policies which have
made the most impact on extending home ownership are those of local
authority land disposal for Starter Home building under licence.(63)
Due to the unpopularity of the proposal, the 1980 Local Government and
Planning Act made it compulsory for local authorities to maintain a
register of vacant sites and gave the Secretary of State power to
enforce disposals.(64) Murie et al found that where there were
no local restrictions placed on the purchasers of Starter Homes, about
15% of purchasers were young (under 35), single people. (65)

In comparison with the two schemes outlined above other
low cost home ownership initiatives have had little impact. The 1980
Housing Act introduced, inter alia, Shared Ownership.(66) Generally a
25%, 50% or 75% equity is purchased, primarily by first time buyers,
with rent payable on the non purchased portion. The agreement includes

the right to purchase further shares at a later date. From 1983 Do It

[}
Yourself Shared Ownership (DIYSO) became available for individuals to
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purchase specified properties through nominated housing associations.
The 1984 Housing and Building Control Act introduced, inter alia, an
‘Open Door' Index Linked Shared Ownership scheme, almost entirely
financed by the Nationwide Building Society and extended public sector
tenants' right to include the right to shared ownership.(67) A recent
survey of Shared Ownership Schemes by the Department of the Environment
found that people entering into shared ownership were noticably older
than first time buyers in general and less likely to be single

people. (68) The small contribution to extending home ownership that
shared ownership schemes make does not significanfly benefit young
single people.

The public sector New Initiatives, such as Shared Ownership,
and the private sector Starter Home provision have been criticised on
the grounds that people are being encouraged to buy property of low
standard which they cannot afford. The low space standards pf Starter
Homes, which are encouraged by Government pressure on local
authorities to relax the standards they would normally adopt in order
to develop Starter Home schemes, the problems associated with their
resale, and the complexity of Shared Ownership schemes, have all been
cited as indications that such policies are likely to create serious
problems in the future.(69,70,71)

However, despite these openings in the home ownership market
the proportion of young single people for whom owner occupation is a
viable form of tenure remains small. A recent survey by the Department
of the Environment considered a small sample of purchasers of dwellings
provided by English local authorities, new towns and private developers
under these new initiatives. The survey found three-quarters of new
initiatives purchasers were existing married or cohabiting households.

Only 19% were single people between the ages of 16-59.(72)
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Having considered the access young single people have to
current housing provision in the private sector, through both renting
and home ownership, the focus here is on public sector housing
provision and young single peoples access to it. The two main forms
of public sector housing provision, that is, housing association and
local authority provision will be considered in detail. Reference will

also be made to housing provided by New Town Development Corporationms.

3.5.3 Access to Public Sector Housing Provision

3.5.3.1 Access to Local Authority Accommodation

In an attempt to ration a scarce resource of unequal
quality, local authorities allocate their housing through a number of
different systems which categorise housing need ;nd give priority to
predetermined groups. According to Karn it is difficult to make
an accurate assessment of the impact that the allocation policies of
local authorities' housing departments have upon households that do not
conform to the prevalent ideas of what constitutes a conventional
family.(73) As with any large bureaucracy, housing departments do not
respond quickly: Considerable changes have occurred in the size and
form of households in recent years. Housing stock is relatively static
in that often its design prohibits significant alterations and, even if
these are possible, financial constraints may curtail redevelopment
programmes. In contrast alterations to the housing allocation policies
are comparatively inexpensive, but face the practically unsurmountable
probler of changing the existing attitudes and assumptions, not only of -
the providers but also those requiring housing, some of whom may have
been waiting for housing for many years.

Since 1978/1979 local authorities have presented their annual
Housing Investment Programme (HIP) to the Government. The Governments

allocation of resources to local authorities to meet this need is,
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however, based on factors other than local assessment of need. These
factors include, the General Needs Index (GNI), the level of capital
receipts each authority has acquired through land and house sales and
the discretion of the Department of the EnQironment (DOE) which is
based on each authoritys past performance. The GNI introduced in
1982/83 uses a number of indices such as homeless households and houses
needing improvement. The indices are multiplied by various weighting
factors to reflect the relative importance of each local authoritys
need. The GNI is used, not to identify absolute need, but to force
local authorities to compete against each other for limited finances
allocated on the basis of relative need. The GNI uses a narrow
interpretation of the factors determining housing need. It does not,
for example, refer to the influence of insecurity §f tenure, bad
design, housing costs versus income, unemployment or divorce rates
which have been suggested as critical to an adequate assessment of
housing need. (74)

If a local authoritys estimate of housing need does not
consider all the pertinent sources of information, then categories of
housing need may be overlooked. Local authority housing waiting lists
have traditionally been used ;s a means of projecting housing need.
However, a comprehensive study by Venn found that 79% of
authorities imposed either age, residence or present housing condition
restrictions on single people's eligibility to register on the waiting
list.(75) Projections based on waiting list statistics will
drastically underestimate single persons' housing need. The 1980
Tenants' Rights (Scotland) Act made such restrictions illegal for
applicants over the age of 18. Unfortunately no similar legislation
exists for England or Wales.

Even if young single people are allowed to register on a

local authority waiting list, their access to housing may be further
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restricted by the method the local authority uses to determine priority
between applicants. Under the 1980 Housing Act both housing
associations and local authorities are required to publish details of
their allocation rules.(76) This provision was intended to make,
through public scrutiny, allocations policies more responsive to the
needs of the community.

There are four main systems for determining priorities
between applicants. The first, date order schemes, operate on first-
come, first-served basis and take no account of housing need. The
second, merit schemes, which are based on personal knowledge of the
applicant, are impracticable for large organisations. The third, group
schemes, consider applicants with a common denominator, for example,
type of accommodation requifed or household composition. These may be
used in conjunction with the fourth system, points schemes, which are
the most common method of priority assessment. Points schemes allow a
variety of factors to be weighed against one another in order to
reflect housing need. The Campaign for Single Homeless People (CHAR -
formerly the Campaign for the Homeless and Rootless) considers that
allocation through a points system will be most likely to reflect
housing need, though may still not fairly treat the particular needs of
single people.(77)

There is a growing recognition by the most progressive local
authorities that they must respond to the needs of the single as well
as families; an indication of this changing attitude is reflected by
the number of local authority publications on this subject.(78)
However, local authorities are hampered, to some extent, in their
ability to respond by the fact that existing responsibility for housing
the single is split betwen a number of local and central government

departments and agencies. These include the Housing and Social

Services Departments in DOE and DHSS as well as the education
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probation services and health authorities. This division of
responsibilty has evolved because the housing requirements of special
needs groups, such as ex-offender or ex-psychiatric patients were
recognised before the housing needs of young single people in general,
and resources vwere provided by different Government departments for
different special needs housing. Unfortunately the special needs
criteria have frequently been used to draw inappropriate conclusions
about the nature and quality of the housing requirements of all single
people. Organisations providing housing for single people without
special needs other than the fact that they are single, find that
finance is not readily available since finance is linked to the special
needs categorisation. (79)

In addition,local authorities are hindered in their ability
to respond to changing local needs, in particular the growing need for
young single person accommodation, by the fact that there is a mismatch
between dwelling size and household requirements. Having coﬂsistently
built housing for nuclear families, local authority housing stock
consists predominantly of larger dwellings. Figure 3.5 shows that in
1985 nearly 80% of local authority dwellings had two or more
bedroons. Three bedroomed dwellings alone count for 43% of the total
housing stock.(80) Although in 1985 nearly 21% of local authority
dwellings had one bedroom most of these were not in fact available to
young single people. The National Building Agency states that the
increasing numbers of small dwellings can be attributed to a
significant trend in local authority house construction towards a
‘preponderance of one bedroomed dwellings for the elderly'.(81)

Altpouqh these are national figures and may hide local
shortages, the fact that a large proportion of local authority

dvellings are three bedroomed makes it more difficult for both smaller

households, such as single people, and larger households, particularly
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Figure 3.5

Local Authority Housing Stock: Size of Dwellings

1 Bedrooms
2 Bedroom
3 Bedroom
4+ Bedroom

Other

TOTAL

Figures in 000s from responding Local Authorities only.

England and Wales excluding New Towns

Houses
5,299
548,143
1,680,125
113,851

149,660

Flats Bungalows
195,591 183,845
592,809 114,343
177,149 7.879

TOTAL

884,735
1,255,295

1,865,153

4,268,694

Approximately 89% of total Local Authority housing stock

From Chartered Institute of Public Finance and Accountancy (CIPFA)
Housing Rent Statistics at April 1985
Reeds 1985, p.>
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extended families often of Asian origin, to obtain council housing.

The problems of smaller households are compounded by local authorities'
traditional reluctance‘to under-occupy a dwelling, by the problens
housing managements associate with non-traditional forms of tenancy
agreements and also, for younger single people under the age of 18, the
question of legal responsibility.(82,83,84)

‘Hard to let' housing has in some cases provided a source of
public housing for young single people. During the late 1970s the
increasing social problems associated with high-rise estates led to
Government advice not to let high-rise flats to families with
children. (85) In order not to aggravate the problems on such estates by
leaving large pockets of empty property the local authorities
devel oped policies of allocating these properties to young single
people.(86) This approach was extended to other properties which for
various reasons, including poor quality or undesirable location, the
council found ‘Hard to let'. These ad hoc policies of utilising
undesirable housing stock were criticised by CHAR as token
acknowledgement of the housing needs of young single people. (86)
However, the change in Government housing policy emphasis from 1979
towards the private sector has curtailed even this meagre source of
accommodation for young single people. ‘Hard to let' stock is being
allocated to families again and is no longer readily available for
young single people. (88)

| The statutory responsibility placed on local authorities to
provide decent accommodation for those with housing need can be
fulfilled through the local authority encouraging other agencies, such
as housing associations, or, increasingly, by entering into joint
schemes with the private sector. Such new initiatives which might
directly benefit young single people's housing circumsfances include

shared ownership, selling local authority land for the private

15



development of starter homes, and encouraging downmarket lending by
Building Societies, through local authority mortgage guarantees. This
last scheme frequently provides the finance for the sale of local
authority unimproved homes for improvement by the purchaser, known as
‘Homesteading'.

A number of these new initiatives were described earlier when
discussing the private sector. Whilst they may extend the opportunity
of home ownership to a few young single people, they do not affect the
majority of young single people who require rented accommodation. The
growing realisation that young single people had a housing need that
was not being met through existing housing provision and allocations
policies has led some local authorities to develop purpose built
accommodation for this group. Such accommodation, based on an
innovative scheme which Leicester City Council built in the early
1970s, makes up the majority of local authority housing provision for
young single people. It is this form of purpose built accommodation
for young single people provided not only by Local Ruthorities but also
by New Town Development Corporations and housing associations, which

forms the focus of this research.

3.5.3.2 Access To New Town Development Corporation Accommadation,

Both the profile of the housing stock and the allocatioms
procedures of New Town Development Corporations and local authorities
differ significantly from each other. These differences are due, in
part, to the different historic origins of each form of provision,
which affected both finances and management. In order to understand
this it is necessary to consider how New Towns have developed their
housing provision for young single people.

The development of New Towns originated from the 1946 New

Towns Act which itself was largely based on the ideas of Ebenezer

76



Howard and the Garden City Movement.(89) New Towns can be divided into
four broad categories. Of the earlier New Towns, those designated
between 1946 and 1950, half were an attempt to decentralise the growth
of London, such as Hemel Hempstead and Crawley, and the others were
intended to stimulate particularly depressed areas designated for
development, such as East Kilbride and Peterlee. The New Towns
designated in the 1960s and early 1970s were an attempt to decentralise
from other major urban centres. The greenfield policies of the early
19608 which, for example, produced Livingston and Telford, were
replaced by less ambitious policies to expand existing towns. These,
for example, resulted in Peterborough and Milton Keynes.(90)

Each New Town developed under the control of a Development
Corporation which was responsible not only for the construction of
housing but also for attracting industry to the town, the creation of
the social fabric, in fact all factors which combine to produce a
thriving community. One way in which New Towns tried to attract
industry was by the creation of a skilled pool of labour. To this end
housing allocation policies, unlike those of local authorities, were
weighted towards incoming workers,ie households moving into the area to
commence pre arranged employment. New Town Development Corporations did
not in general have restrictions on under-occupation and were willing
and able to allocate properties to single incoming workers, unlike
local authorities.

Despite such differences many sources do not distinguish
between New Town Development Corporation and local authority
dwellings.(91) This is due,inter alia’to the 1976 New Town (Amendment)
Act which legislated for the effective transfer of New Town properties
to local authority and other agencies for management. The differences

in tenant profile, attributable to the New Towns, allocation policies

which the local authorities inherited, has encouraged a number of local
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authorities to reevaluate their allocations policies. For example a
local authority whose policy to exclude single people under 60 from the
vaiting list but inherits young single tenants from a New Town transfer
is clearly in a contradictory position.

As previously stated, in order to meet their statutory
housing responsibilities to respond to housing needs local authorities
can encourage and utilise other housing agencies. Housing assocations
appear ideally suited to provide accommodation for young single
people, given their traditional emphasis on developing new forms of

tenure.

3.5.3.3 Access to Housing Association Accommodation

Housing Trusts or Societies have been in existence since the
last century when many were established with charitable money from
vwealthy benefactors, such as the Peabody orGuinnessfrusts.(SZ) These
origins account for the term ‘Voluntary Housing Sector' which is often
used to refer to housing association, housing trust and co-operative
housing provision. Government subsidies have been available since 1964
to registered housing associations to try new forms of tenure such as
co-operative housing or equity sharing (now Shared Ownership).(93)
Bowever, most housing association provision has been to meet the
housing need of people who did not, at the time, qualify for local
authority housing, such as the elderly, single or one-parent families
or those who were prevented from purchasing by the soaring house prices
of 1971-73 and the mortgage rationing in 1973.(94) Until the early
1970s the effect of Housing Associations on total housing provision was
comparatively small., By 1973 housing association stock was
approximatély 250,000 dvellings, about 1.3% of the total national

housing stock. (95)
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The majority of housing association development has occurred
since the 1974 Housing Act endowed the Housing Corporation the power to
grant Housing Association Grant (HAG) to registered housing
associations providing dwellings to let at Fair Rents. It is worth
noting that whilst the Conservative Government drafted the Housing
Bill, the incoming 1974 Labour Government passed the legislation with
little alteration, reflecting the bi-partisan public/private status of
this form of tenure.

Housing associations have been able to provide accommcdation
for young single people in a number of ways because of their ability to
develop new forms of tenure. Some Housing Association innovations have
since been adopted by local authorities, for example, equity sharing
and co-ownership schemes which developed into shared ownership. For
the purpose of this research, such schemes were considered in the
discussion of home ownership. 'Short-life Housing: however, is one form
of provision which is still mainly organised by housing associations
and forms a source of potential accommodation for young single people.

Short-life housing is accommodation, often arranged through a
housing association, for a short term