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Table 2.4.1 Summary of planned government support for affordable and private market housing investment in England, 2019/20-2023/24

Shared Ownership and Affordable Homes
Programme 

Additional SOAHP 2016 

Additional SOAHP 2017

Affordable Homes Guarantee Scheme 2020

Affordable Homes Programme after 2020/21

Removal of HRA borrowing caps

Right to buy pilot

Rent to Buy

Care and Support Specialised Housing Fund

Sub-total: Affordable Rent and low-cost
homeownership

Housing infrastructure fund

Accelerated construction

Help to Buy Equity Loan scheme
Extended scheme

Land Assembly fund

Small sites infrastructure and remediation

Help to Buy ISA 

Lifetime ISA 

Financial guarantees for private sector
housebuilding

Estates Regeneration Programme

Home Building  Fund

Ebbsfleet development

Land Release Fund

Housing Growth Partnership

Sub-total: private market, FTBs and
infrastructure 

Programme Period

2016/17-2020/21

2017/18-2020/21

2018/19-2020/21

2020 onwards

2021/22 onwards

2018/19-2023/24

2017/18-2020/21

2015/16-2020/21

2018/19-2020/21

2018/19-2023/24

2018/19-2020/21

2013/14-2020/21
2021/22-2022/23

2019/20-2020/21

2018/19-2020/21

2015/16 onwards

2017/18 onwards

2018/19 onwards

2016/17-2020/21

2016/17-2022/23

2016/17-2020/21

2018/19 onwards

Up to 2019/20

Grant 
(£m)

4,300 

1,400

2,000

–

2,000

–

200

200

228

10,328

5,473 

715

–
–

1,285

750

1,200

2,600

–

32

–

275

45

–

12,375

22,703

Loan 
(£m)

–

–

–

–

–

4,655

–

–

–

4,655

–

–

22,000
8.670

–

–

–

–

–

480

4,500

–

–

110

35,760

40,415

Guarantee 
(£m)

–

–

–

3,000

–

–

–

–

–

3,000

–

–

–
–

–

–

–

–

5,000

–

–

–

–

–

5,000

8,000

Notes

Current Homes England/GLA programme aimed at social rent, Affordable Rent and low-cost homeownership.

Additional funding to the SOAHP, announced in Autumn 2016, to deliver 40,000 extra starts by 2020/21.

Additional funding to the SOAHP, announced in Autumn 2017. 

New version of a previous scheme, announced in Spring Statement 2019, to support delivery of 30,000 homes.

Funding pledge to housing associations from 2022 onwards made by the then prime minister, Sept 2018.

Spending forecast from OBR Economic and Fiscal Outlook 2018; full impact 2018/19-2023/24. 

Housing association pilot scheme – extended in Autumn Budget 2017 with £70 million additional funding.

Support for intermediate rent homes let for a minimum 5-year term.

Delivery of specialist affordable housing on behalf of the Department of Health and Social Care; extension of previous scheme.

Sub-total = £17,983 (25%)

Aims to unlock new housing supply; part of National Productivity Investment Pipeline; scheme extended to 2023/24 in Budget 2018. 

Aims to speed up house building on public sector land through private sector partnerships. 

Equity loan support of up to 20% for homebuyers (in London up to 40%). From 2017/18, new loans are partly offset by receipts (not shown here).
Scheme extended for two years 2021/22 and 2022/23.

Funding revised in Budget 2018. 

Funding revised in Budget 2018.

Government house-purchase bonus of up to £3,000 per ISA held by FTBs. Figures based on revised OBR forecast to 2022/23. This is not included in
MHCLG budgets. 

Potential FTBs aged 18-40 can pay in £4,000 per year and receive 25% bonus. Figures based on OBR forecast to 2022/23. This is not included in
MHCLG budgets.

Government approved up to £8 billion in guarantee schemes, of which £3 billion is for affordable housing (see above).

Repayable loans to redevelop estates plus £32 million in grants. Can encompass affordable housing and private market sales. Funding as in Autumn
2017 Budget.

Loan funding for development costs and infrastructure finance. Autumn Budget 2017 added £1.5 billion for SMEs.

Funding for Ebbsfleet Garden City.

Announced in January 2017 white paper.  

Government share of joint loan fund with Lloyds, extended in Spring Statement 2018. 

Sub-total = £53,135 (75%)

Overall total = £71,118Overall total

Source: Compiled from Budget 2018, Spring Statement 2019 and other official sources, in consultation with MHCLG. Includes all programmes with spending in 2019/20 or later years, including pre-2019/20 spending where relevant.
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Public housing investment in England has increased since 2017, but promoting

the private market and homeownership are still the government’s biggest

priorities. In Scotland and Wales, the respective governments are about to enter the

final year of their ambitious affordable housing programmes. The same is true of

Northern Ireland, where both investment and wider policy development should

now be aided by the restoration of devolved government. 

Housing associations remain the key to affordable housebuilding in all four parts

of the UK, but the role of local authorities in new build is growing in England and

Wales and remains strong in Scotland. In England, the removal of caps on local

authority borrowing for council housing looks likely to raise output to at least

10,000 new homes per year in the next 2-3 years.

For the first time, this chapter aims to show the whole picture of housing

investment across the four administrations, showing the split between support for

affordable housing delivery and for the private market. Table 2.4.1 shows all forms

of government housing investment in England, covering support for both

affordable housing and the wider private market, with the latter discussed in the

previous chapter. Similar data are presented later in the chapter for Scotland and

Wales. Northern Ireland currently has no private market support programmes. 

The timeframe of Table 2.4.1 has shifted forward by a year to begin with measures

that apply in 2019/20 and covering the five years to 2023/24. Despite a growth in

overall support compared with last year’s figures, the balance of government

investment still heavily favours intervention in the private market, with support 

for affordable housing forming just 25 per cent of total investment over the

period. In contrast, Scotland and Wales both put strong emphasis on affordable

housing: Scotland is devoting 85 per cent of capital support to affordable housing

(Figure 2.4.5); in Wales it is 74 per cent (Figure 2.4.7) and in Northern Ireland

100 per cent.

Affordable housing investment in England
The government’s main support for affordable housing is through the Shared

Ownership and Affordable Homes Programme (SOAHP) 2016-21. The Review

focuses on what is planned and what progress is being made in this programme.

As Table 2.4.1 shows, there are some other affordable housing programmes, the

most important of which are referred to later.

Shared Ownership and Affordable Homes Programme 2016-21 

The current SOAHP, which has not been increased since 2017, now stands at £7.7

billion in total, together with some funding carried forward from earlier

programmes by the GLA. An extra £2 billion in funding announced by the then

prime minister in Autumn 2018, shown in Table 2.4.1, does not commence until

2021/22 and is effectively a down payment on the next phase of the programme.

In May 2018 the government announced that £400 million to fund the removal

and replacement of dangerous cladding in the existing stock will come from the

SOAHP, reducing the sum available for new investment. To provide longer-term

certainty, £400 million is ‘coming back into’ the programme in 2021/22, although

of course it will be difficult to verify this.

When it began, the SOAHP was intended to achieve ‘a decisive shift’ towards low-

cost homeownership, but the emphasis later moved back towards rented housing:

first for Affordable Rent and then (in the Autumn Budget 2017) provision for

social rented homes. The most recent funding has been split equally between the

GLA (for London) and Homes England (for the rest of the country). Tables 2.4.2

and 2.4.3 on the next page bring together and summarise the commitments so far,

and their intended outcomes. It can be seen that the SOAHP is so far committed

to producing just over 200,000 new homes across England against a target of

250,000, and that committed funding by Homes England and the GLA together

has reached almost £7.8 billion. 

Outside London, Homes England now has a £4.25 billion share of the SOAHP,

with a target of starting to build at least 130,000 ‘affordable’ homes of all kinds by

the end of March 2022, including at least 12,500 homes for social rent ‘in areas

where homes are least affordable’. By September 2019, it had committed £3.85

billion in funding to support building of 130,488 units, of which a quarter will be

built without grant. The programme’s initial emphasis on homeownership has

swung back somewhat towards rent: of commitments other than through strategic
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partnerships, 56 per cent of units will be rented and over 3,500 units will

specifically be for social rent. Table 2.4.3 shows that HE grant costs are markedly

higher for social rent units, as would be expected, but that the difference is not

large. Overall, the average unit cost of a new unit supported under the HE

programme is £167,271, including ‘nil grant’ units, of which £144,306 comes from

the provider via surpluses or private borrowing.

The GLA’s equivalent of the SOAHP is its programme Homes for Londoners 

2016-22. The headline figure for the programme brings in other funding besides 

SOAHP and totals £4.82 billion, with a target to start at least 116,000 ‘affordable’

homes of all kinds in the period from April 2015 to March 2022. Committed

funding had reached almost £3.91 billion by the end of 2019 covering over 

70,000 units. In terms of the Mayor’s overall target for 116,000 starts, the

programme’s first two years produced just over 14,500 starts. The aim for 2017/18

was to start 12,500-16,500 units, and this was just achieved with 12,555 units. 

Table 2.4.2 Shared Ownership and Affordable Homes Programme 2016-21: committed output by operating area

Operating region Grant Units – social rent/ Units – Units – Total units (including those Total
(£ million) London Affordable Rent Affordable Rent Affordable homeownership with tenure unspecified)

Grant funded Nil grant Grant funded Nil grant Grant funded Nil grant Grant funded Nil grant

London 3,909.7 24,554 6,161 2,031 3,913 24,797 5,760 51,716 19,117 70,833

Midlands 428.4 531 26 6,327 2,213 5,122 738 11,980 2,977 14,957

North East, Yorkshire and The Humber 394.1 81 11 6,049 1,723 4,950 520 11,080 2,254 13,334

North West 551.1 789 148 7,546 1,183 7,040 477 15,375 1,808 17,183

South East 393.0 823 60 2,650 10,928 7,410 6,998 10,883 17,986 28,869

South West 307.6 748 366 2,395 6,033 5,082 1,356 8,225 7,755 15,980

Homes England strategic partnerships 1,770.8 – – – – – – – – 40,165

TOTAL 7,754.7 27,526 6,772 26,998 25,993 54,401 15,849 109,259 51,897 201,321

Source: Homes England SOAHP summary, September 2019; GLA Homes for Londoners 2016-22 summary, December 2019.
Note: London totals include some units whose tenure is not yet decided so they do not appear in the other columns. The London total grant figure includes funding approved for strategic providers, some of whose schemes are not yet
specified in terms of nos./types of unit so are not included in the remaining columns. For Homes England strategic partnerships, only total spend and total committed units are known.

Table 2.4.3 SOAHP 2016-21 average funding per home by operating area 
Average funding (£ per unit)

Operating region Social rent Affordable Affordable All programme 
& London rent homeownership average

Affordable Rent

London See text

Midlands 48,895 38,148 31,661 35,762

North East, Yorkshire and The Humber 36,901 38,973 33,838 35,572

North West 52,097 38,204 31,495 35,845

South East 62,141 36,735 32,992 36,108

South West 57,469 37,262 34,512 37,400

Average (England excluding London) 54,887 37,646 32,808 36,047

Source: Homes England SOAHP summary, September 2019.
Note: Excludes nil grant homes.
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The Mayor then aimed for 14,000-19,000 affordable starts in 2018/19 and achieved

14,544. The challenge now is to raise performance significantly so as to achieve

almost 25,000 starts annually for each of the remaining three years. So far, in the

first half of 2019/20, there were 4,874 affordable starts. Although delivery can be

expected to accelerate sharply as the programme nears its end, the gap between

actual delivery and the 2022 target remains large. 

The Mayor intends one-third of output to be at close to ‘target’ rents (i.e. ‘London

Affordable Rent’) and since March 2017 about a quarter of starts have been of this

type. This percentage should increase, however, as the most recent funding (called

‘Building Council Homes for Londoners’) has higher grant levels (£100,000 per

unit) aimed at helping London boroughs build units ‘based on social rent levels.’

Most funding is now being allocated at fixed grant levels, with only a minority of

approvals varying from these. Hence it is no longer possible to produce GLA figures

for table 2.4.3 which are comparable to those for Homes England. The GLA’s

current grant levels were set out in table 2.4.4 in last year’s Review. 

Affordable Homes Programme after 2021

As noted in Table 2.4.1, the government has provisionally allocated £2 billion for

the next phase of the AHP and was reported to be contemplating a programme

worth £3 billion in total before the 2019 election. Homes England’s strategic plan

extends to 2023 but it does not set out a requirement for new government funding

beyond the current SOAHP. The GLA has published a scoping study for a new

programme to provide 325,000 new affordable homes (32,500 a year) in London,

running from 2022/23 until 2031/32, with a split of 70 per cent social rent, 20 per

cent shared ownership, and 10 per cent intermediate rent. The GLA estimates that

this would require grant of £4.9 billion annually, covering 48 per cent of the cost of

new build where units are not funded by developer contributions.1 Clearly there is

a considerable gap between this ambition and the Johnson government’s apparent

intentions, which (according to the Queen’s speech) are to ‘renew’ the AHP.

Affordable Housing Guarantee Scheme 2020

The government’s Spring Statement in March 2019 announced a new version of the

previously successful Affordable Homes Guarantee Scheme, which ended in 2016.

The new scheme, labelled AHGS 2020, is due to provide £3 billion of guarantees

to support delivery of 30,000 new homes. The earlier scheme gave guarantees

worth £3.2 billion, enabling development of 33,000 units using bond issues and

loans from the European Investment Bank, at an average cost of funds of below

2.5 per cent. While there has been considerable appetite for a revived guarantee

scheme, there are also concerns that where new development relies on cross-

subsidy from market sales or housing association surpluses, rather than (or only

partly on) grant, the limits of what are achievable are close to being reached given

the current state of the market (see Contemporary Issues Chapter 2). There is a

growing undercurrent of worry about the amount of investment needed for

remedial works to address fire safety issues: the G15 currently put the cost of this

alone at £6.9 billion covering some 1,145 high-rise buildings owned by their

member associations.2 The cost of these works will inevitably crowd out some

investment in new build.

Output of recent and current programmes in England
The previous government made various statements imply a rolling target of 50,000

new ‘affordable’ homes annually. In assessing progress, the government uses

figures for gross affordable housing supply, including homes generated from social

landlords’ own resources. Output of the AHP and related programmes, shown in

last year’s Review in Table 2.4.5, is now included in the new Compendium Tables

20a and 20b, which cover all ‘affordable’ output. They show that, after a peak in

completions at the end of the previous Affordable Homes Programme in 2014/15,

numbers fell sharply but then grew steadily again. In 2018/19, they reached

57,485 completions, higher than the 47,124 in the previous year and above the

target level. Within the total, especially as a result of the GLA’s programme, social

rent output appears to have stabilised. 

The NHF’s quarterly monitoring of housing association output shows rather lower

figures.3 Associations’ affordable output (i.e. excluding open market units) totalled

38,717 in 2018/19, an increase of 3,200 on 2017/18. The difference can be partly

explained by the omission of output by local authorities and for-profit providers

from the NHF figures. So far in 2019/20 completions are shown by NHF as

running at similar levels to 2018/19.



Commentary

72

A vital contribution to affordable housing is provided by ‘planning gain’ (or

‘section 106’), the developer contributions that are linked to private housing

development. In 2018/19, slightly more than 28,000 of affordable homes

delivered came via planning gain, of which 3,600 were for social rent. This was 48

per cent of total affordable output, mostly without grant, similar to the figure for

the previous year. The NHF survey of housing association output shows an even

higher proportion (54 per cent) attributable to planning gain, emphasising its

continuing importance. At the same time the LGA has pointed out that the growth

in numbers of conversions of commercial buildings, which are often classed as

‘permitted development’ and are therefore not subject to planning permission and

section 106 requirements, means that 13,500 affordable homes have been ‘lost’

over the past four years. They have called for tightening of the rules to ensure that

schemes can be required to include affordable housing.4

Impacts of Affordable Rents in England on stock, rents and lettings
The stock of dwellings let at Affordable Rents by housing associations was 245,137

at April 2019, of which just under half (116,243) resulted from conversions of

(mainly) social rented properties to AR and the rest from new build. Numbers of

conversions have fallen markedly since their peak in 2014. At April 2019 local

authorities held 21,878 newly built or acquired AR units.5 Over the seven years

April 2012-19, the net loss of social rented stock across the sector for various

reasons reached 181,000 units, despite the building of over 60,000 new social

rented homes over the same period.6

The effects so far of the SOAHP 2016-21 on rent levels for new dwellings are

shown in Table 2.4.4, with AR rents as a proportion of market rents in London

remaining relatively low while outside London they are close to the 80 per cent

maximum specified by Homes England. 

CORE returns7 show a different pattern of Affordable Rent levels for new general

needs lettings across the stock. Mean Affordable Rents on new lettings had

increased to 71 per cent of market rents over the three years to 2013/14, while

median rents had increased to 81 per cent of market levels by 2014/15. Since then

rents have moved downwards, however, to 63 and 71 per cent respectively,

probably as a result of landlord restraint, the effects of welfare reform and the

impact of the government’s one per cent annual reduction in rent levels. These

figures are not directly comparable with those in Table 2.4.4, partly because they

include lettings converted to AR (as well as newly built units) and also because

they are based on net rents (i.e. excluding service charges). 

In London, the Mayor’s policy of prioritising ‘London Affordable Rents’ aims to

adapt AR to produce rents at close to social rent levels. As reported in last year’s

Review, there is mixed evidence on whether this will be achieved, with some

councils building only for LAR and others either mixing their output or in some

cases only building for social rent. Current evidence suggests that, for an average

two-bed unit, LAR results in a rent about £60 p.w. (or 58 per cent) above council

housing rent levels.8

One element of housing costs that tends to be sidelined by rents policy is service

charges. The London Tenants Federation points out that all London councils with

housing stock have ‘depooled’ their service charges which means they now impose

Table 2.4.4 Average proposed Affordable Rents under SOAHP 2016-21
compared with market rents   

Operating region Average weekly rent (AR) Average rent as a % of market rent

London £189 56%

Midlands £121 78%

North East, Yorkshire and The Humber £117 80%

North West £115 79%

South East £158 73%

South West £155 76%

Average (England excluding London) £139 76%

Source: Homes England SOAHP summary, September 2019; GLA Homes for Londoners 2016-22 summary,
December 2019.
Note: Rents shown are average gross rents, including service charges. GLA figures are from a limited database of
‘other Affordable Rent’ approvals and do not include all units.
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specific charges at estate level. This has led to substantial increases as well as 

wide variations between adjoining boroughs: for example, average charges in

Islington are over £18 p.w. whereas in neighbouring Camden they are £10 lower 

at £8 per week.9

CORE returns also provide some evidence of whether AR lettings are being made

to tenants who are likely to be able to afford them. In 2018/19, some 48 per cent

of new AR general needs lettings went to tenants in full- or part-time work,

compared with 38 per cent of general needs properties let at social rents (the same

proportions as in 2017/18). The overall proportions of tenants in new lettings who

were eligible for housing benefit is similar for both, and is falling as the figures do

not include universal credit recipients. Overall, therefore, while more tenants

getting AR lettings are in-work, in many cases their incomes still qualify them for

some housing benefit support. 

Other affordable housing investment by local authorities in England
Direct investment by local authorities in new and existing stock is an increasingly

important contributor to affordable homes investment. Overall capital expenditure

by local authorities on housing reached a low point in 2011/12 of just £3.3 billion.

But it then climbed to £5.7 billion in 2017/18 before falling slightly to £5.4

billion in 2018/19 (see Compendium Table 64). This reflects the investment

capacity resulting from the self-financing of council housing from 2012 onwards,

although also includes small amounts of non-HRA capital spending as well as

spending by the GLA (the latter is 17 per cent of the total). Investment capacity

appears to have been somewhat affected by the compulsory reductions in HRA

rents that began in April 2016 and ends in 2020. Compendium Table 70 gives a

picture of local authorities’ Housing Revenue Accounts since 2013. This also

reflects the downturn in rental income just mentioned, with income and

expenditure at lower levels in 2016/17 and 2017/18, although budgeted figures for

2018/19 suggest it may have recovered. 

In the past two years the government has taken significant steps to raise councils’

new build output. The most important was the 2018 announcement that

borrowing caps would be abolished, releasing councils to borrow prudentially

within their HRAs. Government expects this to result in their new build output

rising to around 10,000 units annually. From April 2020, councils and housing

associations will be able to make annual rent increases of up to CPI +1%. Various

surveys indicate that the government’s projection may therefore soon be met or

even exceeded, including a recent joint report by CIH with the National Federation

of ALMOs and ARCH (Association for Retained Council Housing).10

However, the CIH-NFA-ARCH study reported on the obstacles which councils still

face. The most important are: 

• the pressures of right to buy and restrictions on use of RTB receipts

• scheme viability and the need for more grant funding 

• land shortages and planning constraints

• building industry constraints

• shortages of skilled staff11

• competing priorities for resources, such as investment in existing stock.

Councils also urge the government to ensure continuity of policy (especially on

rents) over a longer run of years. One recent change which potentially affects

investment is a rise in rates charged by the PWLB for local authority debt: some

councils have reported this as affecting their programmes while others have said

the change is within their provision for contingencies, albeit tightening their

margins if they face other financial challenges.

Scotland’s affordable housing investment
For the first time, the Review publishes an assessment of overall government

support for housing investment in Scotland which compares support for

affordable housing supply with that for the private market. Table 2.4.5 on the 

next page is not as detailed as the equivalent tables for England and Wales 

(Tables 2.4.1 and 2.4.7), but nevertheless gives a good indication of the weight of

assistance for affordable housing over a five-year period: it forms 85 per cent of 

the total. 
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The Scottish Government has an ambitious target of delivering 50,000 affordable

homes over the five years to 2020/21, of which 35,000 will be for social rent. The

scale of the challenge can be seen from Table 2.4.6, which shows that completions

have so far fallen below the required 10,000 annual rate to meet the overall target,

although the margin in 2018/19 was small. Effectively the first three years of the

period have seen half the target achieved, meaning that the remaining half must be

delivered in just two years. 

The social rent target shows a slightly less favourable picture, with just under

16,500 completions in the first three years, meaning that some 18,500 units have

to be built in the remaining two years. An encouraging note, however, is that both

housing associations and councils have made a step-change in social rent delivery

in the past year, whereas the 2019 edition of the Review indicated that councils’

output appeared to have stalled. On another optimistic note, approvals under the

Table 2.4.5 Summary of planned government support for affordable 
and private market housing investment in Scotland, 2016/17-2020/21
£ million

Budget category 2016/17 2017/18 2018/19 2019/20 2020/21 Total Percentage 

2016/17- split

2020/21

Affordable Housing 

Supply Programme 572 591 756 827 843 3,589 85%

Private market supply 

support programmes 113 105 80 111 210 619 15%

Totals 685 696 836 938 1,053 4,208 100%

Source: Scottish Government Budgets, including the 2020/21 Budget, 6 February 2020. 
Note: Spending on the Affordable Housing Supply Programme (AHSP) includes the Transfer of Management of
Development Funding (TMDF) in the local government budget, which funds the AHSP in Edinburgh and
Glasgow. Private market support Includes programmes such as Help to Buy (Scotland), the Housing
Infrastructure Fund, and the First Home Fund.

Table 2.4.6 Scottish Government Affordable Housing Supply
Programme: completions 2014-2019

Type of AHSP activity 2014/15 2015/16 2016/17 2017/18 2018/19 Total
(5 years)

RENT
Social rent
Housing association rent New build 2,808 2,124 2,568 2,991 3,994 14,485

Rehab 89 266 389 575 261 1,580
Council house rent New build 1,088 1,128 1,106 1,187 1,672 6,181

Rehab 27 169 196 154 54 600
HA/Council Off the shelf 172 86 279 346 551 1,434 
Home Owner Support Fund

(rent) Off the shelf 192 80 65 39 32 408

Total social rent 4,376 3,853 4,603 5,292 6,564 24,688

Affordable rent
Other affordable rent New build 945 948 750 974 964 4,581

Off the shelf 46 20 126 117 2 311
Rehab 86 22 14 42 1 165

Total affordable rent 1,077 990 890 1,133 967 5,057

AFFORDABLE HOMEOWNERSHIP
New supply – shared equity 

and shared ownership New build 256 196 183 165 212 1,012
Off the shelf 0 0 0 0 0 0
Rehab 0 0 0 0 0 0

Other affordable homeownership New build 300 22 30 17 14 383
Off the shelf 0 0 0 0 0 0
Rehab 22 0 0 187 0 209

Open Market Shared Equity (OMSE) Off the shelf 1,030 1,456 1,653 1,766 1,797 7,702
New Supply Shared Equity 

(developers) New build 0 0 0 0 0 0
Home Owner Support Fund 

(shared equity) Off the shelf 8 1 0 0 0 9

Total affordable homeownership 1,616 1,675 1,866 2,135 2,023 9,315

TOTAL AFFORDABLE HOUSING SUPPLY 7,069 6,518 7,359 8,560 9,554 39,060

Source: Scottish Government Affordable Housing Supply Programme summary tables.
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Affordable Housing Supply Programme (AHSP) have been running at or above the

required levels to meet the target, i.e. 10,276 approvals in 2016/17, 11,677 in

2017/18 and 11,130 in 2018/19. Social rent approvals in 2018/19 for the first time

exceeded the 7,000 required annually to meet the 35,000 target. With a little more

than a year of the target period remaining, it therefore seems likely that the overall

affordable housing target is attainable, although the social rent target looks to be

rather more at risk. 

Over the five years of the current programme, £3.3 billion was promised for

affordable housing, or over £600 million per year. In 2019/20 the budget rose to

£827 million; the budget for the final year, 2020/21, will be £843 million, meaning

that the five-year total will exceed what was originally planned. Most of the budget

consists of grant to providers and grant subsidy benchmarks remain unchanged

(although flexibility exists to exceed above benchmark levels for some higher-cost

schemes). The benchmark levels were set out in this chapter of the 

UK Housing Review 2017. 

The current programme shows the Scottish Government’s willingness to make a

significant increase in affordable housing investment, but of course extra money

alone does not tackle other constraints on boosting output, such as land availability

and having the materials and skilled labour for construction. Audit Scotland is

working on an assessment of the AHSP target and its delivery, and identifying

opportunities for improvements in delivering affordable housing in 

the longer term. CIH Scotland is also undertaking research into the scale of

programme that will be required from 2021/22 onwards. Both reports are 

expected later in 2020.

The Scottish Government is also engaging in consultation under the banner

‘Housing to 2040’, a programme of work to develop a vision for how Scotland’s

homes and communities should look and feel 20 years hence. It published a

detailed summary of stakeholder engagement in May 2019 and its draft vision for

2040 and supporting principles in July 2019.12 A further round of engagement began

in December 2019. The government promises its '...vision for Housing to 2040, and

a route map showing how we will get there’ in summer 2020, and in the meantime

has allocated a provisional £300 million for affordable investment in 2021/22.

The Scottish Housing Regulator (SHR) continues to affirm the financial soundness

of the social sector, whose borrowing this year reached a record £6 billion.13 SHR

has repeated earlier warnings about rent increases that exceed inflation, with social

landlords having raised rents on average by 3.7 per cent in 2018/19 compared with

2.4 per cent in the previous year, the highest uplift since current monitoring began

in 2013. The average housing association rent is now £4,510. The SHR’s National

Panel of Tenants and Service Users found that over a third of panel members have

had difficulties in affording their rent. The problems are reflected in a four per cent

growth in arrears. At the same time there are various drivers behind the rent

increases; for example, subsidy only covers around half the cost of new build, 

with significant pressure to deliver the 50,000 homes target, at the same time as

major investment is needed to improve the quality of existing homes to meet

government targets. Social landlords are also putting additional resources into rent

collection to deal with the challenges of welfare reform. 

While the main AHSP is the principal source of funding for affordable housing,

Scotland has some further funding streams: 

• The National Housing Trust – a guarantee-based scheme for housing – has

delivered 477 new homes as part of the AHSP over the three years 2016/17-

2018/19.14

• The Local Affordable Rented Housing Trust, a charity to provide long-term mid-

market rented housing launched in 2015, is funded by a £55 million Scottish

Government loan with £65 million of private finance. Output counts towards

the AHSP and so far it has over 650 homes occupied, under construction or in

the planning process. 

• Places for People MMR Fund, for which £47.5 million of SG loan funding was

agreed in 2018, and which is expected to attract about a further £90 million of

private investment, aims to deliver 1,000 mid-market rent homes within the

AHSP and taken on its first completed schemes in the past year. 

• The Rural and Islands Housing Funds were launched in 2016 to deliver affordable

housing of all tenures within the AHSP and have a total budget of £30 million

over the period 2016 to 2021. Only small numbers have been delivered to date,

however, and there has been criticism of the process required to obtain access

to the funds.15 



Commentary

76

Affordable housing is also delivered through other sources such as developer

contributions, although statistics are not collected at a national level.

The Scottish Housing Quality Standard (SHQS) remains the basic standard for the

social rented stock. Landlord reports to the SHR show that 94 per cent of their

stock meets the standard, a similar level to the last two years. Recent data from the

Scottish House Condition Survey (SHCS) reported much lower levels of

compliance with the SHQS: according to the 2018 survey, 36 per cent of social

stock (not allowing for abeyances and exemptions), was non-compliant; mainly

because of energy-efficiency issues (see Compendium Table 26c). However, these

figures are not directly comparable; the SHCS may, for example, undercount the

extent of cavity wall insulation. 

The Energy Efficiency Standard in Social Housing (EESSH) sets a minimum

energy-efficiency rating according to property and fuel type. Social landlords have

until December 2020 to meet the first milestone for the EESSH and landlord

reports to the SHR indicate that 85 per cent of homes within the scope of the

standard now meet it, an improvement of five percentage points over the year.16

A new post-2020 standard (EESSH2) has been confirmed, which is highly

ambitious: for all social housing to meet, or be treated as meeting, EPC Band B, or

to be as energy efficient as practically possible by the end of December 2032

(within the limits of cost, technology and necessary consent).

Affordable housing investment in Wales
The range of initiatives contributing to both affordable and private market housing

in Wales is summarised in Table 2.4.7. The total being made available over the

two-year period covered is £1,039 million, divided between 74 per cent for

affordable housing and 26 per cent for the private market (programmes

supporting the private market are referred to in Commentary Chapter 3.) The

Welsh Government commissioned an Independent Review of Affordable Housing

Supply (IRAHS) which reported in April 2019 (see below). One of its conclusions

is that Wales has a proliferation of small funding streams for housing, contained

within the headline figures in Table 2.4.7, and that several of these should be

consolidated.

Table 2.4.7 Summary of planned government support for affordable 
and private market housing investment in Wales, 2019/20-2020/21

Programme

Social Housing Grant

Major Repairs Allowance
& Dowry Funding

Integrated Care Fund

Land for Housing

Housing Finance Grant

Sub-total: social housing

Help to Buy Wales

Regeneration

Sub-total: private market
support

Total support for housing
capital investment

Grant/loan
amounts 

(£ million)
2019/20 

208

108

33

10

13

372

97

56

153

525

Grant/loan
amounts

(£ million)
2020/21

223

108

42

10

13

396

66

52

118

514

Notes

Includes Social Housing Grant plus
several other smaller items such as
Rent to Own

Support for investment in existing
stock

Funding to integrate health, housing
and social services

Loan funding for land acquisition

Revenue support for HA capital
investment

Sub-total = £768 million (74%)

Equity loan scheme for house
purchase

Aimed at regeneration generally so
only part directed to housing

Sub-total = £271 million (26%)

Total = £1,039 Million (100%)

Source: Welsh Government. 

Programmes aimed primarily at delivering housing at social rent, plus Rent to Own 

and some low-cost homeownership

Programmes aimed primarily at supporting the private housing market
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The Welsh Government’s target for its five-year assembly term is to deliver 20,000

additional affordable homes and meet the Welsh Housing Quality Standard in its

social housing stock, set out in its national strategy Prosperity for All. The bulk of

the total – 13,500 units – will fall under the traditional definition of affordable

homes; 6,000 will be for homeownership via Help to Buy – Wales and a further

1,000 for Rent to Own and other shared-ownership schemes.

The Welsh Government promises affordable housing investment of £1.7 billion

over the five-year assembly term. The main item in the budget is social housing

grant for housing associations, at a promised £528 million. The first and second

years of the new programme (2016/17 and 2017/18) saw £98 million and £89

million allocated to grant funding. In 2018/19 provision rose to £198.6 million

and the allocation for 2019/20 has now reached £208.2 million. The draft budget

allocation for 2020/21 has been set at £223.2 million.

In addition to social housing grant, the Welsh Government also provides Housing

Finance Grant, a scheme of ongoing revenue subsidy to assist Welsh HAs with the

repayment of private finance, as an alternative to capital grant. The aim is to boost

capital investment by £250 million in total, and revenue provision to support this

rose to £11.4 million in 2018/19 and to £13.1 million in 2019/20. There are no

plans to incorporate revenue support as a permanent feature, but the experience

has provided lessons about revenue funding which led to a report by CIH asking

the government in England to consider its use as an adjunct to capital grant.17

Figure 2.4.1 shows that 2018/19 was one of the best recent years for affordable

housing output, after delivery fell slightly in 2017/18. Housing associations

contributed 90 per cent of the year’s total and their output rose by about 400 units

compared with the previous year. Can output now reach the levels required to

meet the 13,500 target by March 2021? Local authorities are forecasting the

completion of 3,569 units in their areas in 2019/20: if this is achieved, when

added to previous years’ output the four-year total would just exceed 11,000 units,

leaving around 2,500 to be delivered in the final year. The target therefore looks

achievable, although a caveat is that authorities’ forecasts of output for a current

year often prove over-optimistic. 

Over 80 per cent of housing association output is for letting at social rents, with

the remainder for intermediate rent or shared ownership (see Compendium

Table 20c). Because Welsh social landlords have not experienced the recent rent

cuts that applied in England, social rents have become noticeably higher than

those in the north and Midlands of England (see the UK Housing Review Briefing

Paper 2019, p.18). After a rents policy review in July, a policy announcement on

rents for the five-year period from 2020/21 has now prescribed maximum

increases of CPI + one per cent, with the proviso that CPI must fall within a

certain range. Social landlords have some flexibility over individual rents within

this overall envelope.

Local authorities committed to contributing 1,000 new homes over the five-year

period, although their output fell slightly to 205 units in 2018/19. If (as

predicted) they raise it substantially in the current year their overall target looks

achievable. In the past year three authorities, Cardiff, Carmarthenshire and

Flintshire, contributed three-quarters of total output. Swansea has announced

plans to build 1,000 homes through its HRA over the next decade. 
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Source: Affordable Housing Provision data collection, Welsh Government.

Figure 2.4.1 Additional affordable housing delivered in Wales 
2012-2019
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Within the overall programme, local planning authorities delivered 604 new

affordable units via planning obligations in 2018/19, well below the 932 units in

2016/17, the highest since figures began to be collected in 2007/08. The numbers

included in new planning approvals are running at around 1,800 per year,

however, which suggests that planning gain (or ‘section 106’) will continue to be

an important contributor to output.

The Welsh Government’s Independent Review of Affordable Housing Supply

(IRAHS) aimed to set ‘even more stretching targets in the future, in response to a

range of housing needs’.18 Its main recommendations on investment include

developing a five-year Affordable Housing Supply Partnerships model which

combines grant funding certainty and flexibility whilst testing the value for money

of grant funding. The review recommended that the model should consider the

use of both grant and equity funding interchangeably within the overall capital

investment pot, to get maximum value from grant funding. Consideration should

be given to developing a housing infrastructure and regeneration fund to help

unlock larger more complex sites. Local authorities, it argued, should receive the

same incentives as housing associations to invest in new stock.

The contribution of local authorities to housing capital investment in Wales rose

from a slightly lower level in the previous year to £337 million in 2018/19 (see

Figure 2.4.2). With an important qualification (see below), in April 2015 Welsh

council housing became ‘self-financing’, giving all eleven stock-retaining councils

full control over their rental income and business plans and enabling several to

develop new build programmes. Councils also no longer have caps imposed on

their HRA borrowing as these have been lifted in Wales as they have in England. 

Councils’ main use of capital investment is, however, in their existing stock and

the drive to meet the Welsh Housing Quality Standard (WHQS) by the target date

of the end of 2020, as required by legislation. By March 2019, all but three

councils had met the WHQS, with 92 per cent of council housing compliant

overall (subject to disregarding ‘acceptable failures’ to meet the standard). This

compares with 99 per cent compliance with the standard by housing associations

(with their generally newer stock). Stock-retaining councils continue to get revenue

funding (the Major Repairs Allowance) to assist towards the costs of meeting the

WHQS; housing associations formed through stock transfers from councils get

dowry gap funding to underpin their investment generally. Recommendations in

the IRAHS include a review of the future of both kinds of funding, which total

£108 million in 2019/20.

A parallel report to the IRAHS on decarbonisation of the housing stock called for a

target of achieving ‘net zero’ carbon emissions from housing by 2050.19 It called

for the Welsh Government to set ambitious housing targets, which will clearly

include both new and existing stock in the social sector. Ministers have accepted in

principle all of the report’s recommendations but called for more work to give

clarity on the costs involved. As in Scotland (see above), taking this forward would

imply setting milestones for the social sector to achieve ‘net zero’ progressively as

part of a 30-year plan. Wales has created an imperative for action by adopting the

Well-being of Future Generations (Wales) Act 2015, which obliges public bodies to

weigh the long-term consequences of their activities.

Figure 2.4.2 Welsh housing capital expenditure 2000-2019
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Affordable housing investment in Northern Ireland
The three-year political stalemate in Northern Ireland ended in January 2020, with

the main parties agreeing a new power-sharing arrangement which enabled the

Northern Ireland Assembly to resume work. It has much to do and the ‘deal’

agreed between the UK and Irish governments says that housing will be a ‘specific

priority.’20

Investment in affordable housing has continued, but several important decisions

that affect investment now need to be addressed. The draft Programme for

Government for the five-year period to 2020/21 was never formally approved, and

the Outcomes Delivery Plan for 2018/19 has not yet been followed by one for

2019/20. However, the deal to restored devolved government now promises

specifically both to ‘enhance investment and agree a target for new social and

affordable home starts.’

A key commitment was to build an extra 9,600 social homes over the five-year

period, an average of 1,920 per year (together with a further 750 annually for

shared equity). The Outcomes Delivery Plan reduced the working target for new

social units to 7,600 or 1,520 per year, although it still aspires to build the higher

number. A modest increase in output under the Social Housing Development

Programme, from 1,507 completions in 2017/18 to 1,682 in 2018/19, means that

the new target is now being met (Table 2.4.8). It has been helped substantially by

‘off-the-shelf’ and other purchases, which account for 23 per cent of the 2018/19

total. While the latest figure meets the reduced target, it would of course mean

some 5,000 completions being achieved in the next two years if the original 9,600

target were to be met, which is now very unlikely. 

The Department for Communities (DfC) sets targets in terms of social housing

starts: 2,000 were originally targeted for 2017/18 and 2,200 for 2018/19, but they

were reduced to 1,750 and 1,850 respectively following the collapse of devolved

government. Performance has fallen short in the second year, with fewer than

1,800 starts. In the first six months of 2019/20 there were only 61 starts, although

low numbers in the first half of the year are not unusual; there were 713 new

completions in the same period.

Previous editions of the Review have reported on the issues raised by the UK-wide

decisions made by the Office for National Statistics in 2015 and 2016 to reallocate

housing association borrowing to the public sector. Northern Ireland is the only

part of the UK where this reclassification has not been reversed. One issue is the

future of the house sales scheme (Northern Ireland’s equivalent of the right to

buy): this is because enforced sales by associations were one of the reasons behind

the original ONS decision. The relevant legislation is ready to be tabled and the

deal promises that it will now go ahead. The draft includes ending the house sales

scheme for the Housing Executive as well as for housing associations, for equality

reasons, after a transition period. The Treasury has agreed temporary arrangements

until March 2020 which allow Northern Ireland associations to continue to use

private finance until the ONS decision is reversed. 

Housing investment is also affected by another timetable issue with a ‘cliff edge’ of

31 March 2020: the mitigation payments being made which avoid the impact of

the bedroom tax and benefits cap (discussed in the Review’s Autumn Briefing Paper

in October 2019). The deal promised both to ‘extend’ these measures beyond

March 2020 and to ‘review’ them, having new measures in place by then. So far,

only continued mitigation payments for the bedroom tax have been agreed.

Table 2.4.8 Northern Ireland Social Housing Development Programme –
completions 2014-19 

Type of provision 2014/15 2015/16 2016/17 2017/18 2018/19 Totals

New build 1,192 822 955 1,146 1,259 5,374

Off-the-shelf 133 160 202 159 225 879

Existing satisfactory purchase 216 104 136 129 170 755

Rehabilitation 78 72 46 22 16 234

Reimprovement 39 51 48 51 12 201

Totals 1,658 1,209 1,387 1,507 1,682 7,443

Source: Department for Communities, Northern Ireland Housing Statistics Table 1.9.
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Table 2.4.9 shows that the capital provision for housing within the Northern

Ireland Budget has steadily increased, reaching £124 million this year (net of

receipts). The gross capital budget for this year has now reached £182 million, of

which £145.9 (80%) is for the SHDP, £34.8 million is for intermediate tenure 

(co-ownership) housing and £1.3 million is for housing-led regeneration. Unlike

England, Scotland and Wales, therefore, 100 per cent of Northern Ireland’s capital

provision for new supply is for affordable housing.

In addition to new build, the DfC’s budget supports investment in the existing

social stock of over 85,000 units held by the Northern Ireland Housing Executive,

which has traditionally been heavily dependent on the Housing Executive’s capital

receipts from sales. Investment in capital improvements to the stock rose from

£8.3 million in 2013/14 to £36 million in 2017/18 and £44 million in 2018/19;

but in the current year it will fall again to £33 million. At the same time the

Housing Executive has not been allowed to raise rents to provide more income,

although this may change for 2020/21.

The state of the social housing stock is one of the key issues waiting to be 

resolved after the recent political vacuum, as investment remains well below 

what is required (the stock is judged to need £7.1 billion of investment over 30

years at 2018 prices).21 The most pressing question is the future of the Housing

Executive’s 33 tower blocks. An action plan approved in 2018 was subject to 

public consultation and finally agreed by the NIHE Board in March 2019. 

It recommends that nearly half the blocks be demolished or sold within five years,

but a decision is still awaited on how to take the plan forward. The deal to restart

the Northern Ireland Assembly promises to tackle the maintenance backlog for

NIHE properties and that the Northern Ireland Executive will examine options to

remove historical debt from the NIHE, exclude it from having to pay corporation

tax and agree a long-term trajectory for its rents.
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Table 2.4.9 Net housing capital investment in Northern Ireland
£ million

2012/13 2013/14 2014/15 2015/16 2016/17 2017/18 2018/19 2019/20

NI Housing Executive - 32.9 - 38.6 - 17.8
89.9 96.5 97.5 106.9 124.3

Housing associations 121.7 112.6 113.6

Total 88.8 74.0 95.8 89.9 96.5 97.5 106.9 124.3

Source: Department for Communities.
Note: Net capital is budgeted expenditure minus receipts. It excludes Financial Transactions Capital (FTC)
funding allocated by the UK Government. FTC can be used as loans or equity investment for capital projects
delivered by private sector bodies. Figures are initial allocations before any additions made during the year.
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