
Classification: Public
Key Decision: No

Gravesham Borough Council

Report to: Cabinet

Date: 22 March 2021

Reporting officer: Planning Manager (Policy)

Subject: Housing Delivery Test

Purpose and summary of report: 
To update Cabinet on the Housing Delivery Test 2020 measurement for Gravesham 
published on 19 January 2021 and seek approval to publish the Housing Delivery Test Action 
Plan (Appendix 2).  

Recommendations:
1. Approve the Housing Delivery Test Action Plan (Appendix 2)
2. Give delegated authority to the Assistant Director (Planning) in consultation with the 

lead Member for the Strategic Environment to make minor alterations to the document 
prior to publication.

1. Background

1.1 The Housing Delivery Test was introduced by the Government in 2018, via:

 a revised National Planning Policy Framework (NPPF) (July 2018), 

 the Housing Delivery Test Measurement Rule Book (July 2018), and

 updated Planning Practice Guidance (PPG) (September 2018)
1.2 The National Planning Policy Framework and Planning Practice Guidance have 

been subsequently updated, however the Housing Delivery Test has been 
retained. The Housing Delivery Test measures the net additional dwellings built in 
a local authority's area against the number of dwellings required over the 
preceding three financial years. The Housing Delivery Test does not take into 
consideration the planning permissions granted by the local planning authority, 
nor does it take into account that the Council has no direct powers to force 
developers to deliver permitted planning applications. 

1.3 The Council’s only realistic option in relation to this is the compulsory acquisition 
of land. Once acquired the land can then be marketed for development. There 
are, of course, costs associated with a Compulsory Purchase Order. Usually the 
most significant cost is the market value element of the statutory compensation. 
This means that for any CPO the Council wishes to undertake, suitable budgetary 
provision would need to be made for the actual legal and administrative costs of 
making the CPO, and for those items of compensation in addition to the market 
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value of the land. As such undertaking a CPO can be prohibitive especially in a 
climate of budgetary pressures induced as a result of the pandemic and changes 
to local government funding made by Government. 

1.4 The aim of the Housing Delivery Test is to increase the delivery of housing in 
England and to meet the Government's delivery target of 300,000 dwellings per 
year by the mid-2020s. 

Figure 1: Summary of Annex 1 – National Planning Policy Framework, Housing Delivery 
Test transitional arrangements, Lichfields, 2018.

1.5 As illustrated by Figure 1, the Government implemented transitional arrangements 
when the Housing Delivery Test was introduced. The main difference relates to 
the threshold for when the presumption in favour of sustainable development is 
engaged. For the 2018 Housing Delivery Test measurement this threshold was 
set at 25%, for the 2019 Housing Delivery Test measurement it was set at 45% 
and for the 2020 Housing Delivery Test measurement and every subsequent year 
the threshold has been set at 75%. 

1.6 Table 1 sets out the results of the Housing Delivery Test measurement published 
by Government as they pertain to Gravesham. For 2018 and 2019 the 
measurement resulted in a 20% land buffer being applied to the Borough's five 
year land supply dwelling requirement and the need to have a Housing Delivery 
Test action plan in place. The outcome of the 2020 measurement for Gravesham 
is that:

 A Housing Delivery Test Action Plan is required

 A 20% land buffer has to be applied to the Borough's five year land supply 
dwelling requirement  

 For decision-taking on planning applications the presumption in favour of 
sustainable development applies. 

1.7 Due to the impact of the pandemic during the 2019/2020 measurement year and 
the first national lockdown, announced on 23 March 2020, the Government 
reduced the 'homes required' within the 2019/2020 year in the Housing Delivery 
Test by a month. The Government has advised that they are considering if further 



3

adjustments should be made for the 2020/2021 measurement year, although they 
recognise that the construction and housing sectors have continued to operate 
whilst other sectors of the economy have been severely impacted by subsequent 
lockdowns. 

Table 1: Housing Delivery Test Measurements for 2018, 2019 and 2020 – Gravesham only, MHCLG

Housing 
Delivery Test 
Measurement 
Year

Total 
number of 
homes 
required

Total number 
of homes 
delivered

Housing 
Delivery Test 
measurement

Housing Delivery 
Test outcome

2018 975 622 64% 20% land buffer and 
action plan

2019 975 734 75% 20% land buffer and 
action plan

2020 1,043 731 70% 20% land buffer, 
action plan and 
presumption in 
favour of 
sustainable 
development

Figure 2: Housing Delivery Test Measurement 2020, Kent, Source: Strutt & Parker



4

1.8 An overview of the position in Kent is provided at Figure 2, three other local 
authorities are in a similar position to Gravesham, and these are Sevenoaks, 
Medway and Thanet. 

2. Housing Delivery Test Action Plan

2.1 Local planning authorities are required by Government to produce a Housing 
Delivery Test action plan when the Housing Delivery Test measurement identifies 
that housing delivery is below 95% of their housing requirement. The purpose of 
such action plans is to identify the reasons for under delivery and to explore ways 
of addressing these matters in order to improve levels of housing delivery.

2.2 The Government identifies a number of areas that could be reviewed to analyse 
under-delivery, these are:

 barriers to early commencement after planning permission is granted and 
whether such sites are delivered within permitted timescales;

 barriers to delivery on sites identified as part of the 5 year land supply 
(such as land banking, scheme viability, affordable housing requirements, 
pre-commencement conditions, lengthy section 106 negotiations, 
infrastructure and utilities provision, involvement of statutory consultees 
etc.);

 whether sufficient planning permissions are being granted and whether 
they are determined within statutory time limits;

 whether the mix of sites identified is proving effective in delivering at the 
anticipated rate.

 whether proactive pre-planning application discussions are taking place to 
speed up determination periods;

 the level of ongoing engagement with key stakeholders (for example, 
landowners, developers, utility providers and statutory consultees), to 
identify more land and encourage an increased pace of delivery;

 whether particular issues, such as infrastructure or transport, could be 
addressed at a strategic level - within the authority, but also with 
neighbouring and upper tier authorities where applicable.

2.3 The Council over the recent past has undertaken a number of measures to 
improve the planning service, including addressing points raised by the LGA 
Corporate Peer Challenge (January 2020), a report on the latter was taken to 
Cabinet on 22 February 2021. 

2.4 The draft Housing Delivery Test action plan (2020) is available at Appendix 2, it is 
an evolution of the Council's previously adopted action plan. The Council has 
been actively working to improve the perception of the Borough and to capitalise 
on regeneration opportunities in and around Gravesend Town Centre. Reef Group 
has recently gained permission to bring forward residential development at The 
Charter, working on behalf of the Council's local authority trading company, 
Rosherville Ltd. The Council is also working on bringing forward development on a 
number of sites within its sphere of influence, these include:

 St Georges Phase 2
 Former Lord Street Car Park
 Parrock Street Car Park
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 Civic Centre / Woodville Halls
 Wickes, Stuart Road
 Milton Road, Gravesend

2.5 The Council's Housing Strategy and Development team are also tasked with 
bringing forward affordable housing within the Borough, a snapshot of some of 
their current schemes is provided below:

 Valley Drive (48 dwellings)

 Whitehill and Nansen Road (32 dwellings)

 Bishops Court, St Particks Gardens (23 dwellings)

 Arnold Avenue (1 wheelchair accessible bungalow)

 Constable Road (7 bungalows, including a wheelchair accessible 
bungalow with improvements to local amenity space and a children's 
playground)

 Barr Road (1 wheelchair accessible bungalow)

 Wilberforce Way (1 dwelling)
2.6 As a Council we have also been working proactively with developers and other 

parties such as the Ebbsfleet Development Corporation through the pre-
application and application process to bring forward develop that accords with the 
Borough's adopted Development Plan and other material considerations. 
Examples of this include:

 Former Gravesend And North Kent Hospital (M Block) (resolution to grant 
planning permission) 

 Clifton Slipways, West Street (Planning application permitted 4/12/2020)

 Albion Waterside (Planning application anticipated March 2021)

 Ebbsfleet Central (Northfleet Rise) / Thames Way
2.7 The Council also has a Development Sites Implementation Group, which works 

with stakeholders and developers to identify and overcome (where practicable) 
impediments to delivery, reducing the time between permission and build. To 
assist with this Full Council approved the restructure proposals put forward by the 
Chief Executive, which from the 1 April introduces the role of Assistant Director 
(Regeneration). This role will be specifically tasked with realising the benefits 
associated with the suite of already established development projects and, 
crucially, in delivering future inward investment into Gravesham in the shape of 
new development opportunities for the benefit of local residents and businesses.

2.8 As mentioned earlier, in early 2020, the UK encountered an exponential growth in 
the number of confirmed cases of people testing positive for Covid-19. Throughout 
2020 and during the early part of 2021, the Government has had to enact 
measures to reduce the spread of the virus. These measures have created socio-
economic and housing delivery issues that will need to be addressed moving 
forward. This not only affects Gravesham, but the wider sub-regional, regional and 
national economies. At present it is far too early to understand what the 
implications of the pandemic will be on the housing delivery sector moving 
forward. However, previous economic shocks, such as the 2008 global financial 
crisis impacted the delivery of housing for many years and still influences 
development within the Borough today. The impacts relate to both the supply and 
demand site of the housing delivery sector.



6

3. 20% Land Buffer and the Borough's Five Year Land Supply 

3.1 Local planning authorities are required by Government to produce a five year 
housing land supply statement to demonstrate that a supply of specific deliverable 
sites exists to provide five years' worth of housing (with an appropriate buffer 
applied) against a local planning authorities housing requirement/local housing 
need figure. Para. 73 of the Framework sets out that, "the supply of specific 
deliverable sites should include a buffer (moved forward from later in the plan 
period) of:

 5% to ensure choice and competition in the market for land; or

 10% where the local planning authority wishes to demonstrate a five year 
supply of deliverable sites through an annual position statement or recently 
adopted plan, to account for any fluctuations in the market during that 
year; or

 20% where there has been significant under delivery of housing over the 
previous three years, to improve the prospect of achieving the planned 
supply (as measured against the Housing Delivery Test)."

3.2 The Council's five year housing land supply statement is available on its website, 
the current edition is appended at Appendix 3. It shows that against a local 
housing need figure with a 20% buffer applied of 3,930 dwellings, the Council can 
only currently demonstrate a supply of 3,574 dwellings, which equates to a land 
supply of 3.27 years, and not 5 years. To meet the Government's requirement of 
ensuring up-to-date Local Plans are in place by 2023 and to address the land 
supply issues within the Borough, the Council is currently progressing work on its 
emerging Local Plan, which was the subject of a Regulation 18 Stage 2 
consultation between October-December 2020.

4. The Presumption in Favour of Sustainable Development

4.1 Paragraph 11 of the National Planning Policy Framework sets out the presumption 
in favour of sustainable development, which was brought in by the Government to 
significantly increase the amount of housing being delivered within England. This 
is to be achieved by limiting the scenarios through which residential development 
could be refused and to reduce the delays encountered in permitting residential 
development. Para. 10 identifies that it is at the heart of the Framework. For 
decision-taking on planning applications as set out in Para. 11 C and D, this 
means:

"Approving development proposals that accord with an up-to-date development 
plan without delay; or where there are no relevant development plan policies, or 
the policies which are most important for determining the application are out-of-
date1, granting permission unless:

11 This includes, for applications involving the provision of housing, situations where the local planning 
authority cannot demonstrate a five year supply of deliverable housing sites (with the appropriate 
buffer, as set out in paragraph 73); or where the Housing Delivery Test indicates that the delivery of 
housing was substantially below (less than 75% of) the housing requirement over the previous three 
years. Transitional arrangements for the Housing Delivery Test are set out in Annex 1 of the 
Framework.
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i. the application of policies in the Framework that protect areas or assets of 
particular importance provides a clear reason for refusing the development 
proposed2; or

ii. any adverse impacts of doing so would significantly and demonstrably 
outweigh the benefits, when assessed against the policies in the 
Framework taken as a whole."

4.2 In locations where the presumption of sustainable development applies, such as 
Gravesham, the 'tilted balance' in favour of sustainable residential development 
must be taken into consideration when determining planning applications. In short, 
this means that development proposals in-line with up-to-date policies in a 
Development Plan should be granted without delay. Where this is not the case, 
they should be granted without delay unless, the Framework provides a clear 
reason for refusal in terms of areas or assets of particular importance or unless it 
can be clearly demonstrated that the adverse impacts of the proposal significantly 
outweigh its benefits, when considered against the Framework taken as a whole. 

4.3 The use of the ‘tilted balance’ can be demonstrated by a recent planning 
application (APP/W4705/V/18/3208020) dealt with by the Secretary of State for 
Housing, Communities and Local Government, rather than the local planning 
authority (the City of Bradford Metropolitan District Council). The secretary of state 
agreed with the inspector that green belt land would be needed to meet identified 
housing requirements in the City of Bradford and that the site could be developed 
without harm to the integrity of the wider green belt in maintaining separation 
between settlements. On this basis, he found exceptional circumstances for 
permitting housing development in the green belt, finding that the site was well 
related to a growth settlement. The secretary of state accepted that a poor 
housing supply position engaged the tilted balance in favour of development in 
national policy.

4.4 In another recent example, the ‘tilted balance’ was applied in Bromley by the 
Planning Inspectorate when considering a planning application at a former Bowls 
Club (appeal reference APP/G5180/W/20/3249202). Whilst the proposal was on 
open space, the Planning Inspector determining the appeal concluded that the 
tilted balance as set out in the Framework had to be applied in favour of 
sustainable development in the light of a shortfall in housing supply including care 
home accommodation and that this outweighed the identified conflict with the 
development plan arising from only moderate harm from the loss of a protected 
open space.

4.5 It should be noted that the Housing Delivery Test is not the only test for invoking 
the presumption in favour of sustainable development. Another test set out within 
the National Planning Policy Framework is the ability of a local planning authority 
to demonstrate a five-year supply of deliverable housing sites. If this cannot be 
demonstrated, this in itself invokes the presumption in favour of sustainable 
development. 

2 The policies referred to are those in the Framework (rather than those in development plans) relating 
to: habitats sites (and those sites listed in paragraph 176) and/or designated as Sites of Special 
Scientific Interest; land designated as Green Belt, Local Green Space, an Area of Outstanding Natural 
Beauty, a National Park (or within the Broads Authority) or defined as Heritage Coast; irreplaceable 
habitats; designated heritage assets (and other heritage assets of archaeological interest referred to 
in footnote 63); and areas at risk of flooding or coastal change.
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4.6 Until such a time that the Council is able to demonstrate a five year land supply for 
the provision of housing and until developers deliver more than 75% of the 
Borough's housing land supply (averaged over a preceding three year period), the 
Council will continue to have the presumption in favour of sustainable 
development imposed on decision-taking for planning applications.

4.7 The Borough's Planning Committee have been aware for some time that the 
Council cannot demonstrate a five year land supply for the provision of housing 
and the need to apply the presumption in favour of sustainable development. 

4.8 For example for planning application 20171245 (Site of Battle of Britain, 
Coldharbour Road, Northfleet). This planning application came forward in 
controversial circumstances due to the unauthorised demolition of the Battle of 
Britain public house (PH) around 11 October 2016, whilst the Prior Notification of 
Proposed Demolition Application was under consideration by the Council. The 
Council refused this prior notification application. However, the subsequent 
application for residential development had to be considered on its own merits and 
in terms of planning matters only i.e. the Development Plan and material planning 
considerations such as the Framework.

4.9 The planning application for residential development at the site of the Battle of 
Britain public house, was considered by Members at Planning Committee 
(formerly Regulatory Board) on 8 January 2020. Both Cllrs C Rolles and S 
Mochrie-Cox spoke at the meeting, reflecting the views of their ward residents 
who considered the former public house to be a local landmark that was worthy of 
retention, and raised concerns regarding the proposal in terms of:

 the design, scale and bulk of the proposal

 overlooking/loss of privacy of the school

 delivery of affordable housing and community facilities

 increased congestion and local parking pressures

 rewarding developers who break the rules
4.10 A robust debate was held at the meeting, with the officer's report which sets out 

the planning legislation, policies, material considerations and stakeholder views 
being considered. The case officer's report, included a recommendation based on 
their professional planning judgement, this was that the application be permitted 
subject to conditions and the completion of a s106 legal agreement. Paras 6.30-
6.35 of the report set out that the Council is unable to demonstrate a five year 
housing land supply and, due to this, the presumption in favour of sustainable 
development in engaged, and that the proposal did not fall within Para 11(d) of the 
Framework when considered against limb i. or ii. As such the officer contended, 
that para 11(c) of the Framework was engaged, and that the proposal should be 
approved without delay as it accorded with up-to-date development plan policies. 

4.11 The consideration of the tilted balance in terms of sustainable development is not 
unique to the above application. For example, for planning application 20200478 
(100c Wrotham Road, Gravesend, Kent), the tilted balance was considered by 
Members. The proposal was for 2 new dwellings; the case officer advised 
Members that these additional dwellings should be afforded some weight, but that 
the proposal was contrary to para 11(c) of the Framework and engaged para 
11(d) and limb ii of the Framework.  As such, the proposal was contrary to the 
adopted Development Plan and the Framework, in terms of the latter, this was in 
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reference 127, 130 and 132 of the Framework, which relate to achieving well-
designed places. 

4.12 The tilted balance has not been extensively referred to in major planning 
applications for residential development. This is mainly due to those planning 
applications falling within para 11(c) of the Framework i.e. the proposals have 
been in general conformity to the Borough's adopted Development Plan or refused 
utilising up-to-date policies from the Development Plan.  

4.13 To further increase the supply of housing, the Government has recently consulted 
upon a proposed new permitted development right for the change of use from 
Commercial, Business and Service use to residential to create new homes via the 
prior approval process. If enacted as consulted upon, these changes would mean 
that the following matters could not be taken into consideration and addressed:

 Decent room or flat sizes (but this is promised)

 Privacy

 Outlook

 Amenity space

 Car parking

 Refuse facilities
 Cycle Storage

 Safe access 

 Delivery of affordable Housing 

5. BACKGROUND PAPERS

5.1 Planning Committee – Wednesday 8 January 2020

5.2 Cabinet – Monday 22 February 2021

5.3 Council – Tuesday 23 February 2021

5.4 Government Consultation - Supporting housing delivery and public service 
infrastructure - https://www.gov.uk/government/consultations/supporting-housing-
delivery-and-public-service-infrastructure/supporting-housing-delivery-and-public-
service-infrastructure 

Anyone wishing to inspect background papers should, in the first place, be directed to 
Committee & Electoral Services who will make the necessary arrangements.

https://www.gov.uk/government/consultations/supporting-housing-delivery-and-public-service-infrastructure/supporting-housing-delivery-and-public-service-infrastructure
https://www.gov.uk/government/consultations/supporting-housing-delivery-and-public-service-infrastructure/supporting-housing-delivery-and-public-service-infrastructure
https://www.gov.uk/government/consultations/supporting-housing-delivery-and-public-service-infrastructure/supporting-housing-delivery-and-public-service-infrastructure


IMPLICATIONS APPENDIX 1
     

Legal Paragraph 75 of the National Planning Policy Framework (2019) provides that 
"where the Housing Delivery Test indicates that delivery has fallen below 95% of 
the local planning authority's housing requirement over the previous three years, 
the authority should prepare an action plan in line with national planning guidance, 
to assess the causes of under delivery and identify actions to increase delivery in 
future years". The Council has not met its target for 2015-18 and as such has 
triggered the need to prepare an action plan. 
The Planning Practice Guidance (PPG) states that "any area may wish to produce 
an action plan as a matter of good practice or to identify processes to exceed 
housing requirements and support delivery". 
The Housing Delivery Action Plan is not a statutory document and therefore does 
not require independent examination or formal approval. 
There is no legal obligation to publicly consult on the Housing Delivery Action Plan. 

The Housing Delivery Action Plan may be considered a material consideration in 
the determination of planning applications.

Finance and Value 
for Money 

Upon publication of the Housing Delivery Action Plan officer time will be required to 
continue with the actions identified in the document, including delivery and 
monitoring of the aims, objectives and actions as well as the publication of the 
document on the website. Associated staff time and costs will be managed within 
the current establishment and existing service budgets. 
Any costs resulting from delivering the Housing Delivery Action Plan will be funded 
from existing services and budgets. This includes any annual updates in line with 
national planning policy as outlined in the National Planning Policy Framework 
(NPPF) and Planning Practice Guidance (PPG).

Risk Assessment There is no requirement to get a Housing Delivery Action Plan checked or "signed 
off" in any way, nor to submit it to the government. Councils just need to publish 
them, with appropriate signposting, on their own website.

A data protection impact assessment (DPIA) should be carried out at the start of 
any major project involving the use of personal data or if you are making a 
significant change to an existing process. 

a. Does the project/change being recommended through this paper involve the 
processing of personal data or special category data or criminal offence data? 
A definition of each type of data can be found on the Information 
Commissioner's Office website via the above links.

b. If yes to question a, have you completed and attached a DPIA including Data 
Protection Officer advice?
N/A - the answer to question a. is 'No.'     

Data Protection 
Impact Assessment

c. If no to question b, please seek advice from your nominated DPIA assessor or 
the Information Governance Team at gdpr@medway.gov.uk.
     

Equality Impact 
Assessment

a. Does the decision being made or recommended through this paper have 
potential to cause adverse impact or discriminate against different groups in the 
community? If yes, please explain answer.

https://ico.org.uk/for-organisations/guide-to-the-general-data-protection-regulation-gdpr/key-definitions/what-is-personal-data/
https://ico.org.uk/for-organisations/guide-to-the-general-data-protection-regulation-gdpr/lawful-basis-for-processing/special-category-data/
https://ico.org.uk/for-organisations/guide-to-the-general-data-protection-regulation-gdpr/lawful-basis-for-processing/criminal-offence-data/
mailto:gdpr@medway.gov.uk
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No

b. Does the decision being made or recommended through this paper make a 
positive contribution to promoting equality? If yes, please explain answer.
Yes – Delivery of homes meet the housing requirements of the Borough's 
residents including BME, LGBTQ and other groups.

In submitting this report, the Chief Officer doing so is confirming that they have 
given due regard to the equality impacts of the decision being considered, as noted 
in the table above

Corporate Plan #1 People – Quality of living – Deliver an ambitious and diverse programme of 
building
#2 Place – Vibrant economy – Positively promote sustainable development

Climate Change There are no Climate Change considerations pertaining to this report, although the 
delivery of homes does have Climate Change impacts which are addressed 
through other measures such as the adopted Development Plan and emerging 
Local Plan.

Crime and Disorder There are no Crime and Disorder considerations pertaining to this report.

Digital and website 
implications

Subject to approval the Council's website will be updated with the Housing Delivery 
Test Action Plan (Appendix 2)

Safeguarding 
children and 
vulnerable adults

There are no "safeguarding children and vulnerable adults" implications pertaining 
to this report.


