
 

 

Updated Housing Trajectory - Oxford Local Plan 2036  

Introduction 

1. This updated housing trajectory and accompanying note provides information to the 
Planning Inspector in support as to how the Oxford City Council Local Plan 2036 has 
calculated the capacity based figure in the emerging Local Plan.  Since submission of the Plan 
in March 2019, the housing trajectory and Housing and Economic Land Availability 
Assessment (HELAA) have been updated in response to completions and commitments data 
to March 31 2019, in response to the changed definition of deliverable sites, changed 
guidance on windfall calculations and to reflect the confirmed nationally prescribed ratios of 
communal accommodation (student only households and other communal accommodation) 
set out in the Housing Delivery Test. The national ratios that have been introduced are 
different from that which has previously been applied in Oxford. This provides the most up to 
date position for the Inspectors prior to hearings.  

 

2. Extensive work has been undertaken in preparation of the housing trajectory and in reaching 

the capacity based figure in the emerging Oxford Local Plan to ensure the most accurate and 

up to date information has been included.  Contact has been made with relevant landowners 

(or their representatives) throughout development of the Plan. The majority of sites and 

information was identified during the Call for Sites at the Preferred Options 

stage.  Standardised forms were sent to the landowners or their representatives, as was the 

case in previous updates, and the information collated included development potential, site 

constraints, approximate time frames for site availability and indications of other factors that 

may inhibit development.   

Deliverable Sites according to the NPPF definition 

3. In response to changes to the definition of a deliverable site brought forward in the revised 

NPPF, landowners were asked to provide their own anticipated delivery rates for their sites 

based on realistic projections within the timeframe of the OLP. This further round of contact 

took place in spring 2019. The commentary in the trajectory notes where the landowner was 

able to provide sufficient evidence to assume deliverability of a site in the first 5 years. The 

commentary refers to trajectories provided by landowners. If the inspectors require it, copies 

of these could be sent confidentially to them.  

 

4. The completed housing trajectory provides capacity information for each of the sites and 

provides the most comprehensive assessment of overall housing provision in Oxford to date.     

 

5. The housing trajectory prepared by the City Council takes into full consideration the 

definition of a deliverable site, namely that there is a realistic prospect that housing will be 

delivered on the site within five years.   Some of the housing trajectories received were 

overly optimistic about delivery timescales.  In some cases officers considered it necessary to 

adjust the trajectory put forward by the developer. Where this happened it is explained in 

the commentary column of the housing trajectory. Changes were made based on officer 

knowledge of planning risks, the sites and standard delivery times across the city. Appendix E 

of the HELAA sets shows delivery rates in the city as a basis for determining whether what 



 

 

was put forward is realistic. This additional work with landowners and consideration given to 

the specifics of each site has given as accurate as possible picture of likely delivery across the 

Plan period.  

 

Students and Care Homes – Revised Ratios  

 

6. The Housing Trajectory as set out in Appendix A has adjusted the ratios for both student and 

extra care accommodation to reflect to most up to date ratios as reflected in the Housing 

Delivery Test.  Previously Oxford City applied a ratio of 1:5 for student rooms. Guidance for 

the Housing Delivery Test1 states that the Government will apply the national ratio of 1:2.5 to 

estimate the number of net dwellings that would be freed up from the net additional student 

communal bedspaces. As the City Council is identifying a capacity-based housing target that 

in future years its delivery of housing will be measured against, it is considered essential that 

the identified capacity uses the same ratio. Therefore, it has been applied to student 

accommodation schemes in the trajectory, including completions. The new ratio for other 

communal bedspaces is 1:1.8, which has also been applied where applicable. This replaces 

the previous assumption applied in Oxford of 1:1.  

Windfalls 

7. The annual windfall allowance now included in the updated HELAA is 136 units per annum 

(see Table 1 below). This is higher than the previous two versions of the HELAA, when it was 

60 dwellings per annum. The previous two versions of the HELAA had a lower estimate of 

windfalls than historic assessments of housing land because development on garden land was 

excluded to ensure compliance with the NPPF. The NPPF has since been amended again and 

no longer suggests that windfalls on garden land must be excluded from calculations of 

windfall rates. The City Council does not have any policies preventing development on garden 

land and the policy framework in relation to development on garden land has not altered 

over this time. Garden land has been a continuous source of windfalls and should be included 

in the calculation of windfall rates.  Housing will continue to come forward on garden land 

and the policy approach in the Oxford Local Plan 2036 has not resulted in any changes which 

will restrict this supply. Furthermore, windfalls rates previously looked at sites of 1-4 units. 

Because Table A of the HELAA includes sites of 0.25 hectares and the trajectory includes sites 

over 10 it was considered robust to also include a windfall rate for sites 5-9 as this might not 

be picked up elsewhere.  

 

8. Windfall sites are sites which have not been specifically identified as available in the Local 

Plan process. They normally comprise previously-developed sites that have unexpectedly 

become available or have not been identified because they are too small. Guidance states 

that a windfall allowance may be justified in the five-year supply if a local planning authority 

has compelling evidence as set out in paragraph 70 of the National Planning Policy 
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https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file
/779782/HDT_technical_note.pdf  

http://planningguidance.communities.gov.uk/blog/policy/achieving-sustainable-development/delivering-sustainable-development/6-delivering-a-wide-choice-of-high-quality-homes/#paragraph_48
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/779782/HDT_technical_note.pdf
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/779782/HDT_technical_note.pdf


 

 

Framework. The role of windfall in a HELAA is to therefore to provide an allowance for sites 

which contribute to future housing supply through an analysis of past trends. Using past 

trends and extrapolating forward means that there is some evidence and certainty that this 

source of supply will continue forward over the local plan period. 

 

 

9. Table 1 below shows the past windfall housing completion trends; it shows that windfalls on 

sites of 1-9 units have provided a consistent source of housing over time.  It looks back over 

the previous eight years, to 2011, which is the start date of the Sites and Housing Plan, the 

most current adopted local plan document containing general housing policies. This approach 

indicates there is still a supply which is reflected in the windfall rates calculation.   

 Table 1: Windfall housing completion trends: 

          

Site size- 
no. units 

2011-
12 

2012-
13 

2013-
14 

2014-
15 

2015-
16 

2016-
17 

2017-
18 

2018-
19 

Average 
per year 

1-4 139 83 57 96 93 215 31 69 98 

5-9 43 53 13 34 37 62 21 41 38   

Total windfall over 8 years: 1,087 

Average windfall per year 136 

 

10. The table shows an average annual windfall figure of 136 units, which includes garden land 

and sites under 10 units. Sites delivering more than 10 units are identified in Table A of the 

HELAA. Larger windfalls do come forward in the city. These have largely been from 

employment sites which have received prior approval to change to housing sites under 

national policy and also student accommodation that has come forward on unidentified sites. 

Analysis of employment sites coming forward suggests that these are now suppressed by the 

existence of the Article 4 direction (see below). Draft policies concerning future student 

accommodation are more restrictive about their suitable locations and occupiers and 

extensive work has taken place to understand the needs and intentions of the universities 

and to identify sites; therefore there are not expected to be significant numbers of student 

accommodation schemes coming forward on sites that are not identified and this stream of 

windfalls is not included in the trends analysis.  

 

11. Windfall housing has not been counted for three years ahead, i.e. for 2019/20, 20/2021 or 

2021/22. This in order to avoid double counting with existing commitments. It has also not 

been added for the completed years of the HEELA, ie 2016/17 and 2017/18 and 2018/19. 

Therefore, an allowance has been included for windfalls for years 7-20, giving a total 

anticipated windfall over the plan period of 1,904 units. This is justified because the data 

shows an ongoing significant contribution to the housing supply across all wards. There is no 

expectation that this trend would change over the next 20 years and therefore Oxford City 

Council are confident that this is a windfall source that will continue and should be included 

in the HELAA figures.  In any event, the windfall figures coming forward will be closely 

monitored and if they fall short of, or exceed the estimates provided in this HELAA, they will 

be revised in future land assessments. 

 



 

 

Commitments 

 

12.  A comprehensive assessment has been undertaken of all extant permission (small sites 1-9 

dwellings), which have not yet been completed.  There are 303 dwellings from commitments 

added into the trajectory, which have been averaged over 2019/20, 2020/21 and 2021/22.   

Employment sites 

13. Over recent years Oxford has dealt with a number of prior approval applications (B56 

applications) whereby the developer has to seek approval from the local planning authority 

that specified elements of the development are acceptable before work can proceed, without 

requiring full planning permission. This includes a change of use from employment to a 

residential use. A local planning authority cannot consider any other matters when 

determining a prior approval application. The pressure caused by this loss of employment 

land resulted in the City Council seeking an Article 4 Direction.   An assessment in February 

2014 showed that there had been prior approval applications received on ten employment 

sites, resulting in the loss of 10,386m2 (111,800ft2 ) of employment floorspace to other uses. 

Since February 2014 a further 62,300m2 (670,592ft2) has been lost to other uses from 

employment, as a result of B56 applications. The table 2 below shows the number of 

residential units that have resulted from prior approval applications since 1 April 2013. 

Table 2: Residential units resulting from prior approval applications since 1 April 2013 

Year C3 units delivered 

13/14 230 

14/15 43 

15/16 15 

16/17 141 

17/18 6 

18/19 0 

Total 435 

 

14. The City Council has considered the delivery of housing from previous employment land 

through prior approvals. The figures show that there is no clear trend. However, the 

implementation of the Article 4 Direction came into force on 28th March 2015, does appear to 

have suppressed the numbers of these applications significantly. The rate is generally very 

low.   The increase in the number of residential units in 2016/2017 resulted from the prior 

approval application for Nielsen House to 134 residential units.  Nielsen House was an 

allocation in the Sites and Housing Plan for housing and employment, which meant it was no 

longer a key protected employment site. The very specific circumstances around this site 

meant that the prior approval could apply, which distorts the figures in this table but is not 

reflective of general trend.  

 

15. There is a possibility that some employment sites will come forward as housing through the 

standard planning process. A few employment sites have been put forward by landowners 



 

 

during development of the HELAA and preparation of the Local Plan. In the previous version 

of the HELAA some employment sites were included in Table B as potential housing sites. 

These would not have been compliant with the Core Strategy but were included because of 

the proposed change of approach to employment sites in the Local Plan. However, now 

Policy E1 is drafted, whilst it does allow the possibility for some employment sites to be 

opened up for other uses, there are also a number of criteria to be met, including that 

marketing takes place over a specified time period. Where there is no certainty that can be 

provided that these criteria could be met, employment sites are not now included as 

potential residential sites in the HELAA or trajectory.   

 

16. Therefore, because of the generally low numbers of prior approvals and the existence of the 

Article 4 direction, an allowance for employment sites has not been added to the windfalls. 

This will be reviewed and reconsidered if employment sites become a more significant source 

of housing supply in future years. Employment sites have only been included in the Housing 

Trajectory if they already have permission to provide housing or if there is enough evidence 

that a policy compliant application that delivers housing is likely to be possible.  

Revising the Housing target and Policy H1 

17. The updates to the HELAA to ensure compliance with changes to Government guidance (for 

example changes to the student ratio and windfall calculations) has led to a changed capacity 

figure for the city. The submission version of the Local Plan contains a housing target it Policy 

H1. An addition major modification is suggested to H1 to reflect the changes to the calculated 

capacity, as follows: 

Provision will be made for at least 10,884 8620 new homes to be built in Oxford over the 
plan period 2016-2036. This equates to a delivery of 431 dwellings per annum.  To reflect 
anticipated delivery over the plan period the housing target per annum reflects a stepped 
trajectory, as follows: 
 
2016/17- 2022/23 415 dpa 
2023/24-2035/36 614 dpa 

 
This will be achieved by: 

a) Making site allocations in this Plan (see Chapter 9 site allocations) 
b) Promoting the efficient use and development of land/sites, including higher 
c) Ensuring that all new housing developments contribute to the creation and/or 

maintenance of mixed and balanced communities.  
Housing will be delivered from the following sources: 

Deliverable sites from the HELAA……………….7,600 

Windfalls 60pax17 = ………………………………….1,020 

Total 2016-2036…………………………………………8,620 

 

 

18. In addition, a further additional major modification to paragraph 3.8 is proposed to replace 

the diagram 3 showing the housing trajectory with the following updated graph: 



 

 

 
19. Achieving a five year housing land supply is a vital requirement of Local Plans. If at any point a 

five year housing land supply cannot be identified then paragraph 49 of the NPPF will come 

into effect such that relevant policies for the supply of housing would not be considered up-

to-date. To have a recently adopted plan which already had policies that were out of date 

would undermine the plan and does not seem a sensible policy to propose. Many policies of 

the Local Plan 2036 are designed to promote housing delivery, as outlined in BGP.3. Before 

these come into effect it might be expected that housing delivery would be lower. It is clear 

from the trajectory that delivery over the first few years of the Plan will not be as high as 544, 

which would be the annual housing target if the total capacity of 10,844 were to be averaged 

across the years.  

 

20. The City Council is proposing a capacity based housing target based on the capacity identified 

in the trajectory. All identified site are included in the capacity calculation and every effort 

has been made to identify sites.   Therefore, the City Council does not and will not have the 

option of drawing in additional sites in order to help deliver the housing requirement. The 

updated trajectory shows a five year housing land supply of 4.0 years in 2019-2020 and 4.9 

years in 2020/212. The net completed dwellings from 2015/16-2018/19 are shown in Table 3 

below. Meeting the housing delivery test will very much depend on the sites that have been 

identified being delivered and, with an annualised target, the housing delivery test is not met 

until 2022/23.  Thus introducing a stepped trajectory, based on what is considered to be 

deliverable, is considered to be a logical approach to reflecting likely delivery over time. It will 

ensure that, assuming adoption of the Plan in 2020 (or later) a 5 year housing land supply can 

be demonstrated on adoption of the Plan.  

Table 3: Net housing completions 

Year Dwellings Completed (net) 

2015/16 383 

2016/17 373 
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 This is an indicative 5yhls applying a 20% buffer as suggested in the PPG as a worst case scenario owing to 

under delivery of housing against current housing target of 746 (Government’s OAN calculation using the 
standard method).   



 

 

2017/18 282 

2018/19 351 

 

21. The trajectory shows clearly that a greater number of houses per annum are expected to be 

delivered in the latter years of the trajectory, partly reflecting risks on allocated sites and the 

need for new policies to become applicable. 22/23 has a better delivery of sites against an 

annualised target and it is the first year that the housing delivery test would be exceeded if it 

were to be based on an annualised target on adoption of the Local Plan (and assuming 

adoption of the Plan in 19/20). However, delivery in this year is still expected to be below the 

annualised target. From 23/24-28/29 it is expected to be above the annualised target and 

from then on below the annualised target. The lower delivery at the end of the period might 

be expected given that sites and are not always identified 10+ years into the future. 

Furthermore, demonstrating a 5 year housing land supply is not to be expected as a 5 year 

requirement is measured against supply of less than five years (because the latter years are 

outside of the Plan period). Therefore, the following stepped trajectory is proposed, based on 

what is considered to be deliverable without undue risk that the Housing Delivery Target and 

5 year housing land supply requirement will not be met: 

2016/17- 2022/23 415 dpa 

2023/24-2035/36 614 dpa 

22. The lower target for the first 7 years of the Plan reflects the relatively low delivery that has 

already taken place over the last few years as well as the fact that new policies will only come 

into effect towards the end of this period. Following adoption of the plan, assuming sites with 

higher risk such as Green Belt sites are allocated, there will be a period of uncertainty over 

delivery of these sites, as landowners carry out feasibility work, apply for planning permission 

and commence work on site. Therefore, the housing target is stepped from 2023/4 -2035/36, 

and is lower before that time to account for this uncertainty. The effects of this stepped 

trajectory are shown on version 2 of the Trajectory. Although a 5 year housing land supply is 

still not demonstrated at the end of the Plan period, this does not affect the ability to deliver 

the level of housing set in the housing target over the Plan period.   

Implications of changes to the housing trajectory 

23. The trajectory now shows potential for 10,884 dwellings rather than 8,620. Much of the 

increase is in relation to the changed ratio being applied to student accommodation.  

The sources of supply over the plan period are summaries in Table 4 below: 

Table 4: Sources of supply over the plan period: 2016 – 2036 (net number of homes) 

Completions (2016-2019)   1160 

Commitments(extant permissions, not yet 

completed) 

    303 

C2 (student accommodation)    (1840) 



 

 

C3  

Site Allocations and Trajectory Sites (no 

allocation) 

 

  (6514) 

   8354 

Windfalls (136pa x 14 years)   1904 

Total Supply over Plan Period 11721 

Total Supply over Plan Period (minus 10% 

buffer 

10884 

 

24. This table shows that over 20% of delivery is expected to be from student accommodation, 

which will not deliver any on-site affordable housing. Although the city’s capacity has 

increased, it still does not meet the housing needs identified for Oxford.   When this total 

capacity is annualised over the Plan period the “capacity-based” housing target is 544. This is 

below the housing need identified for Oxford in the standard method calculation, which is 

746. The capacity based housing target of 544  is below the mid-point figure of 1,400 agreed 

by all authorities as the appropriate housing need figure for Oxford based on the 2014 SHMA 

and to be used as the basis for the apportionment of Oxford’s unmet housing need. This 

figure was based on the aspiration to meet affordable housing need in full, at 50% onsite 

delivery, but reduced down to ensure an achievable growth rate of 2% per annum. The 

affordable housing need calculated in the Objectively Assessed Need Update (HOU.5) is 678, 

which would require delivery of 1,356 dwellings with a 50% onsite affordable housing policy 

(although as clearly shown by Table 4 this g.  A significant unmet need still exists.  

 

25. The Memorandum of Understanding agrees on a working figure of unmet need for Oxford of 

15,000. The unmet need was apportioned as set out in Table 5 below: 

Table 5: The apportionment of Oxford’s unmet housing need 

District Apportionment (2011-2031) 

Cherwell 4,400 

Oxford 550 

South Oxfordshire 4,950* 

Vale of White Horse 2,200 

West Oxfordshire 2,750 

Total 14,850 

*South Oxfordshire did not sign the Memorandum of Cooperation although this figure is 

now incorporated within the Submission South Oxfordshire Local Plan 2034 

 

26. The increased capacity identified in the updated housing trajectory, alongside the 

apportioned need and the 1,371 units delivered in 2011/12-2015/16 mean that the housing 



 

 

need of 28,000 identified for Oxford in the 2014 SHMA is close to being met across 

Oxfordshire (27,105).  

June 2019 


