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CHAPTER 3

International Practice

INTRODUCTION

31  This chapter examines on the use ol density
as 3 planning tool in the United States and in
seven conrinental European countries. Uractice is
very varied, both between countries and wirhin
them, particularly in the USA with irs leng
tradirion of devolurion to suit local circumseances
As in Britain, practice is aor static; American
planners, for example, are contnually
experimenting with new rypes of zones and
development rights, and in France moo thers 150
live debate on the most appropriate way (0 Measure
and conteol huilding densiry.

THE USA

3.2  Land-use planning i the US is governed by
complex overlapping sysrems of federal, seace and
wunicipal legislation, ordinances and other Jocal
forms of nisance control 1. The sbundant supply
of land, rogether wirh a firm belief in the
inviolabalivy of privare properry rights and a largely
agrarian economy led mast municipalities to
conclude that they did not need a comprehensive
land-use plan to control the general scale and
location of development. lnstead, they adopred
lacal zoning ordinances which crubled residents to
determine whether or not lend could be sub-
divided and developed, and the nature of that
development.

33 Growing recopnition of the unsarisfactory
piecemeal nuture of this approach to development
control has focused atrention on the need lor, and
1wle of, comprehensive land-use planniog. This has
resuleed in the development of 'refined’ zoning
techniques and pracrices, ncluding the inrroduction
of a larger number of zones, greater flexibility in the
exercise of contral aver Floor Area Ratios (FAR)

and openspace/butlding ratios, and relared
perfurmance standards’. A growing number of states
Liave passed legislacion which reguires developers 1o
make 4 conmibution to the cost of infrastrctuse’.
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34  Some municipalitics are revising cheir aning
urdinances ro encourage more compact and
sustainable forms of development. Clusrer zoning is
being used 1 reguire the grouging of the prescribed
nurntber of dwelling units on a site 5o that tue rest
af the land can be laid out as amenity open space
The cluster optios allows site planning to be more
respansive o narural, man-made and histore
teatures by reducing the developable plot size rarher
than the averall density’. Intensiry zones, based on
environunental and design criteria, (c.g. open spae,
site coverage, densiey andfor FAR) are being
adopted to gnide new development ro sites which
are accessible and already passess basic
infrastructure. Local residents, however, have
r\:p:n:sscd concern ar the effectivencss of the new
comparibility criteria used ra ensure thar mixed-use

dr:wfiopmcm will nut have an adverse effect on
adjacent resudential properties’. In one
municipaliry, higher densities of 25 1w 30 dwellings
per acre (62 ro 72 dwellings per heerare), together
wirh tandem housing developments are heing
permiteed near the central sres to prevent further
arban sprawl®. The 2oning ondinances, hawever, age
still the main instrumenss thar are wed to coneral
the physical bulk and location of new developiient
prajecrs. These ordinances are sometimes very
complex and lengthy documenes which run w 800
pages and 1,000 pages respecrively in the case of
San Francisco and New York Ciry.

3.5 Residential sones usually specify minimum lor
size, the front, rear and side set backs, the number
ot dwelling units and, where appropriate, che
maximum permirted heighr of the buildings. The
specitication of minimum lot size for single-family
dwellings was the most common form of density
control and, indeed, it was somerimes wsed o
exclude people on the grounds of income, ethnic
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argin or uther criteria. Although exclusionary
zoning has not found favour in the coures, it has
been upheld when adopeed for health and sufety
reasons. The specification of lot sizes and number
of dwelling unirs is sometimes ‘relaxed’ o facilitate
the L'Iu"!t"!‘iﬂﬂ of dwellings in planned unir
developments {PLIDY), thus allowing greater
texibility in respect of layout when coping with
difficult terrain. Table 3.1 provides examples of the
type of densiry requiremenss char are specified in
zoning ordinances.

Table 3.1 Area, Yard and Bulk
Requirements in a Medium Density

Residential Zone, Jersey City, New Jersey

Requirement Detached Row/House
Dwelling

Mewe FAR M NAA

Mesx Site Coverage £0% 50%

KAIn Lot Width 25 feet 1B fset/unn

Min Lot Dapth 100 faat 100 fees

Min Lot Area 2.5C0 feest 1,000 leal?

L

i Meax Dansity/Acrs 7.8 23
40 leet 40 feat

{ ]’;QUJ l'.p il

Maex ~aignt

Source: Wakeford, |
i

36 Mixed-use and non-residential development
conrrol have used a combination of measures such
ds unnimum lor size, maximum lot coverage and
heighr of buildings. The mast widely used form of
density concrol is still the Floor Area Rario {(FAR),
which calculares the rario of the permiteed
tloorspace to the area of the sire in question, In
New York Ciey, for example, the commercial FAR
ranges from 1:1 1o 15:1 depending an the diserice.
In Midtown Manhatran, Lower Manhattan and
Downtown Brooklyn, additional banuses are
penerally permirred, as-of-right, in return for
subway smprovements, public plazas, the
preservarion of landmark buildings and, where
appropriate, affordable housing. These bonuses can
result in a 20% increase in permicred floospace’,

3.7 More sophisticated wols are now being used by
some muricipalities in an attempt to ensura rthat new
development is accepeable from an aesthetic,
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econamic, environmental anud social point of view.
The most commanly used mechanisms are as fallows:

® Floating Zones — which stipulare the planning
requitements for an area without specifying
precisely where they have o be applisd. [t is up
= developers to demonstrate that their
proposals are ohserving these requirements;

o Spot Zones — which single our individual sices
for either special or preferential development.
_ This mechanism is sometimes used whete there
is no comprehensive Jand use plans

e Planned Unit Development {PUD) -
designares sreas which can accommodare a
range of differenr uses and densiries. It 1
essentially a planning and design ol which is
wsed for commercial, industrial, residencial and
mixed-use development, Samerimes it 15 ysed in
conjuncrian with cluster zoring and ir can alko
rake the form of a floanng zone;

e Transfer of Developmenr Righws {TDR) -
which allows a deweloper 1o wanster a porton
of the heighr, bulk or density trom one part ot
the area o another, in order w preserve a
historic landmark building or feature;

& [ncentive or Bonus Zanes — which entitle a
developer 1o extra flovespace in return [of
community benelits: and

® Mixed-Use Zanes and Special Districts - this
approach is becoming increasmgly popular
where major office developmenrs are likely o
mclude shops, restaurants, fast food malls,
entertainment facilirics and residential
accomimoedarian.

3.8 More flexible zoning provisions are sometimes
adopted ro meer the complex requiremenss of large-
scale development projects. The most common of
chese is a specific plan. While a specific plan is not
designed to increase the density, bulk or lot
coverdge, ir ¢an have that effecr. In essence. a
specific plan allows a developer to negoriate with
the local authoriry te determine the specificanions
that would usually be ser cut in the zoning code.
Under these circumstances the developer may be
allowed o develop ar a greater densiry in retumn for
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amenities that would not otherwise be required of
rhe development.

EUROPEAN PRACTICE: GENERAL

39 The prepararion of derailed land-use zoning
plans 15 a4 common feature of most European
plunning systems’. These plans include density
spandards which specify the number of dwellings
ar the amount of floorspace that will be permitted
ot each site. Municipal authorities sometunes
relax these standards to promote new
development and redevelopment in designated
arzas. In some countries {eg. Iraly and Spain)
residential density stanydards are prescribed in
national legislation and constitute the basis for
the exercise of public contral in the sbsence of a
detailed land-use plan.

3.10 The density provisions in these plans are
remforced by detailed regulations which prescribe
the height, bulk, siting and uses of buildings, the
spaces berween huildings, and any easements for
public urility services. In addition, environmental
performance srandards are often adopred because
it is considered that chey constitute a working
hhasis for upgrading the guality of life in general
and the improverent and rmansformation of the
urban environmenr in partcular®. Although each
counery has adopred an individual approach, rhese
environmental planning norms and standards are
being used to regulare “functional yoning, building
density in residential aveas and industrial gones, the
size of apen spaces, mcluding green areas, the number
and tpe of svcial amenities and facilities, the
organisatinn of transport, engingering installations in
settlements, frotecion of the environment, care of
butidings and places of hisiorvic and cultwral

importance, etc,"”

BELGIUM

311 The three regions of Belgium (Brussels,
Flinders and Wallonie) have devisad their own
planning systems. They have prepared 'strucrure
plans’ te conrral the locarion of new developent
ard are using ratios ro limie the amount of new
residential development thar will be permateed in
rua) areas. At present, 60% of all new dwellings
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have to be located in urbun areas, The municipal
discricts {and communes) are responsible for che
preparation of general structure plans (plan dy
schma des affectations), derailed land-use plans i plans
parnculiers d'affecrason du sol, PFAS), plot sub-
division plans for new development areas (plan de
lorissement) and the exercise of conrrol aver
development. Densiry standards are laid down in
rhe genersl and detailed land-use plans. The PPAS
specify the land use. site coverage, the number and
heighe of storeys, roof design, pitch and heighe,
space standards for balconies and temuces,
outbuildings and parking provision. The VT Ratio,
which represents the rario between site area and
total floorspace, is the main mechanian for
specitying and controlling densiry. Developers and
residents sumetimes promote amendmenrs o the
detailed plans in an azcempr ro raise or lower the
denzity standards. The Buitlding Regulatians
prescribe standards for gardens, the space berwesn
buildings and access to davlighr and sunlight. These
density and planning standards aim ra preserve the
character and envitonment of areas, to reduce
trattic and armospheric pollutian, ro presecve cpen
spaces and promore sustainable parrerns of activiey.
There 18 a preference for single-fanuly homes which
make provision for office-working at home.

FRANCE

312 There is growing concemn in France about the
need to prevent further urkan sprawl and the likely
secieral consequences of prescribing higher
residential densities and wore compace building
forms. Different methods are used 1o caleulate and
conerol building bulk {eg. sice coverage, number of
storeys and height resrricrions) and the intensicy of
occupation (eg. the number of residencs and
wurkers per hecrare ). Plot ratio (coefficient
d'accupanion du sol, COS) is widely used to control
building bulk, irrespective of land use. COS
represents the ratio of ner flaorspace (surface hors
azxvre nette, SHON} 1o the ner siee ares excludiog
raads, SHHON, which excludes cellars, attcs,
operational plant and open land used for parking
and amenuey space, is used for planning purposes,
wcluding the grantng of building permirs, and
property tax purposes. Reservarions have been
expressed abour the use of COS o conral the form
and qualicy of urban development. A recent densicy
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study has tecommended thar the following formuls
should be used ro control building densicy:

Building density=site caverage x number of swreys

toral sive ures

Anather approach is the use of SHOB (surface hors
neweTe bruze) which includes all floorspace,
basements, attics, operarional plane, building
superstructure, and outside access, parking and
amenity 'open space’. It is considered rhar SHOB
provides a better prediction of the likely building
(orn and its impacr on the street scene. The use of
SHON for planning and property tax purposes,
howewver, makes it difficult eo introduce new
methoxds of measuring densiry.

GERMANY

3.13 The Gernan Federal Government estabiishes
the narional planning framework which is then
articulated spatislly by the Lander, Kreise and
municipalities. These latter bodies prepare tieir cwn
lanwl-use plans {Flachennuerungsplan) which conmain
zeneral guidance on densities. Specific density
standards and refared planning standards are laid
down i the advisory sectoral plans {Sektorale or
Teraumliche Evruicldwngspline), in urban design
statements {Sudeehauliche), and in the dewiled land-
use plans (Bebumamysplane) which have rhe full force
of law. Residenrial and non-residential densiries ase
usually specified in terms of the maximum plot catio
thar will be permitted in an area. Further derailed
purdance on daylight and sunlight standards, heighes,
minimunn set back from roads and neighbouring
buildings is zet our in the building regulations. This
guidunce 15 reflected in the demiled land-use plans,
Environmental and ecological objectives are now
deerned as impartant as rraditional land-use goals.
As a consequence, the rationale for density standards
has shifred from health and safety issues to embrace
sustaanability (eg, mising densiries in the suburks.
promoring public transport, protecring apen land
and rewstating natural soil for ecological ressons).
Ax the distrier leve] the land-use plans

( Bebawmgspline) and the landscape plans

( Landschafspléine ) require careful ca-ordination.
Deensity standards play an important role in
mainmining and improving existing urban structure
as well as preserving the character of particulsr
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districes. In some cities, higher densities are being
permirted in exchange for mare open space and

woadland.

3.14 In Berlin the land-use plans

{ Flachermarzungsplane) specifies six plot ratio
density sones (Tahle 3.2) with a view 10

preserving the rraditional pattern of street blocks
with their uniform building heights. Densitics

will he raised, where it is deemed feasible and
appropriate, t encourage compact forms of mixed-
use developmenr.

[able 3.2 Approved Density Zones in

Berlin, 1994

Mixed Use;
M1 Certra Anca High Dansitias
M2 Town Cantres Medium Densities

Residential Density Plot Ratio Zones

W1 above 1,001
Wz up 1o 1.5
W3 up to .87
Wi un 0 0.4

1.15 The Ciry of Munich has adopted a compact
green framework o guide long-term development.
A study of the ciry's morpholegy has resulted in the
designarion of possible locations for mixed-use
development and high rise buildings. The criteria
used for designacing these areas include access to
public rranspen nodes, tratfic generarion aml
compatibility with adjacent land uses, and the
existence of high-rise buildings and open space.
Plor rario standards, ranging from 0.9:1 to 2.4:1
have been adopted for the areas which ate deemed
suitable for redevelopment and restrucruring,
including sites within a radius of 150 tw 600 metres
of underground and fast regional train stations.

ITALY

116 An Imalian government decree passed in 1968
prescribed national density standards whach srill
have to be ahserved today”. Ir specified the building
densiry, building height and the space between

[ ]
»

buildings for the mairy rerritorial sones, ie hisroric,
urhan, scheduled for development, industry,
agriculture, public services and areas schieduled for
development. In wsidennal areas at least 18 square
metres of land per resident has to be ser aside for
communsl use. Standards have been sec tor the
allocation of this land between competing uses such
as public open space {30%), education {25%),
parking (14%) and public secvices (11%), Buildiny
density (densitd fondioria) is measured in terms of the
rutia of its volume to site area minus the land which
has to be ser aside for community use {superficie
fondioria), There 5 2 growing preference for ploc
zatio because ir provides a maore accurare picture of
the intensity of use thar results, '

3.17 In 1977 rhe regional authorities were granted
extensive planning powers which included the
preparation of advisary regonal plans {Pian
Inercommunali), the layving down of standards for
the provision of roads and services, and the nght ©
modify some of the land-use allocation matics
described it the 1968 decree. The general land-use
masterplans {Piani Regolatori Genevali) prepared by
municipal authorities sre mainly concemed wich
the formularion of a leng-rerm development and
zuning stratepy. Local densicy standards are
teformulated in the detailed land-use plans (Pian
Particolarreggiat} prepared by municipaliries and the
amplementauon plans (Piani Lomyzanme) prepared
hy developers. Although these plans must observe
the prescribed national and regional density
seandards, there is some scope 1o modify thear
impact (o reflect local ciscumstances. In residential
areas the maximum density tor new buildings must
nor exceed 30% of the average existing density,
noe must it exceed the prescribed national srandard
of 3m* of accommodation for each square metre of
the site iy question, Where land is in short supply
the mumicipal authority can determine the amount
and location of the land thar has to be set aside ta
meet the service requirements of residents. The
rapid pace of urban development, however,

has resulted in the construction of large areuas

of housing which lack basic services and
communal faciliries.



NETHERLANDS

1.18 Durch planning policies, including guidance
on density, are formulated at nacional and
provincial levels (Sreekplannen]. The primary aims
of chese palicies and guidance are to foster urban
concentration snd saome di:;:wr&t;i CONCEnTrarian,
with a view to saving land, reducing pollution and
protecring rhe envircnment. Particular importance
is attached to protecring the vpen land ac the
centre of the Randstad from the development
pressures exerted by Amsteedam, Urrechr,
Dordrecht, Rotterdam, rhe Hague and Hasrlem

312 The ABC policies, which nriginate from the
national planning guidelines, seek to march the
mohility needs of activities wirk the accessibility

® characceristics of locations. Location and
accessibility profiles are assignied using the
fallowing criteria:

® work intensity (ie. gross floorspace (m?) per
emploves or worker):

® visitor intensicy {ie. gross floemspace {m') per
visitor);

® car dependence (ie. the percentage of
employeesfworkers dependent on a car for
journey-ro-work purposes); and

® rcad {reight intensicy {ie. the level of
dependence of ruad freight to the husiness).

3.20 Residential and non-residential Jensities sre
laid down in rhe detailed land-use plans
{Besternmingsplan} prepared by municipsl
authoriries. These density standards are
complemented by the building laws which conrmol
the design and layout of new huildings, Residential
densities are expressed in terms of the number of
L‘!‘r‘t’i‘“i(‘lgs petr hectare. Plor-tatio is used o control
commercial and industnial tloarspace provision.

I the suburbs, residential densities have been raised
from an average of 10 w0 12 dwellings per acre

{23 ro 30 dwellings per heceare} in the 1980 to an
average of 16 dwellings per acre (40 dwellings per
hectare} in the 1990s ro prevenr further urban
sprawl, b the historic cenrre of Rotrerda m, the
existing resudential density iy as high as 81 dwellings
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per acre {200 dwellirgs per hectare), whereas on the
oueskirts of the ciry the average permicred density is
12 1o 14 dwellings per acre {30 ma 35 dwellings per
hectare). Densities ranging from £ to 24 dwellings
per acre (10 co 60 dwellings per hectare) are
permirresd when lurge sites are heing developed

SPAIN

3.21 Spain's |7 Auronomous Cotmunitics, which
uperate at a strategic level, are empowered o adope
their own densiry standards within the paramerers
defined in national legislarion. Individual
municipalines are likewise empowered o adope
their own densiry standards whilst observing the
weneral tramework established by the Autonomous
Communiries. The standards vary quite
considerably and are often very specific, as the
exaumiples in Table 3.3 below shows.

Table 3.3 Residential Density Standards
Adopted by 3 Autonomous Communities
In Spain
Aulonomous Source Residential
Community Density Standards
Calcis Lecallad  Moxcdenzity 75 deelingata
|
Act, 1885 130 acrs). Max plan orea \
110 metres® per owaling.
Special cases max density
of 100 aaelings! Ha
“iacr) with 2 maamun
Imit of 82% site conerage,
Navsms lemtarv and  Sopusilion of e 25 000

Tersm Mex denety 50 awilings/
Plarring Act  Ha (2000w o 55% aite
1594 COVECAQE.

Popuaton 2,000 -
25,000 Max donsity

43 dwalingeHa (* &z
ar 45% site coverags
ther ercaa;

Miax dersity 35 owaalings/
Ha (1 4/acne]

Sy dubon Max derany ot 75
ot Urban cteardinggsiHa (30 acrs),
Dewwlopmact Mo incresss 0 ste

l Axt, 13868

Wiaancia

chvErane sermitteg
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3.22 The focus is sull on aveiding over-
development. Some 15% of all land brought forward
for development must be ceded o the municipaliry
{ur the benefit of the communicy. Landowners must
310 meet the cost of any additional infrastructure
and oifer addirional planning gain.

SWEDEN

123 Density standards are no longer specitied in

Swedish planning legislation. The current natonal

CLI
planning legistation, enacred in 1987, requires that
rhe quality of new development should be
‘scceptable’. Muricipal authoritics are empowered
derermine the range of densities that are deemed
sporopriate in the light of local circumstances. Table
3.4 shows rhe ranges applied by one municipaliry.
Residential density is messured in terms of che ratic
of wial floorspace to the total site area (meluding
half the width of adjoining roads) [Tis rario is
sometimes converted into habitable rooms per
hectare. The most impartant environmental design
parameter in Nordic countrics s access ra winter
Jdaylight and sunlight. Hebitable rocms end ameniry
open spaces should experience at least 4 10 5 hours
sunlight at the suremn squinox. During the 1970s
and 198Cs an open space standard of 100m’ per
[ D0 of residential accommodation was adopted,
but it was nat enforced 1 high density nner oiry

honsing schernes.

3.24 A currenc study of the rypolagy of Swedish
urban development is invesngating the density, site
coverage and average height of buildings m 150
residential escates. Examples of two high-densicy
residential projects in Stockholm are presented in
Tuble 3.5. A number of the tesidents of the Sodrm
Srarion development, especially famulies with
children, have complained about the lack of
ameniry and pf-’i\' space, az'l;‘ldt‘quat«: natural
liphting, the high cost of living in rhe estate arul
central arca, arcl are maving to other disericts

Table 3.4 Residential Density Standards
Adopted by the Municipality of Rubli

{Cataluna)

Residential Residential Residentiat
Zone A Zone B Zone C
Medium tTo  (Medium {isolated
High Density) Density) Developmants)
She max B1% ik 457 max 28%
Corasrace
Density frsas B0 k0l 35 max of 18

gwelrgs/Ha  dwelingsHa  dvelinga’Hz

(2afaca) S d/mere B/ers
| Laro dincaten
roads and
oarking 5% ZE% 25%
correnunity
buldings 15% 0% 5%
gpen 4pace 10% 10% 1015
FrieEis use S0 B5% GI%

NiE: The site coverage elandsards am also applied o
nom-rasidential density ss follows: Zone A 75%; "Zone
B: 60, Zone ©: 30%

Table 3.5 High Density Housing Schemes

in Stockhaolm

Sodra Hammerly
Station Slbstad
Incaption Dsta T9B5-1530 19055

Skm from ihe

Cenira Aca

Location Central Area

Censty OBG rooms/ 740 rooma!
nectars heCtara
Flot Ralic 2.8:1 1.8:1

o

Builoing Height 7-9 storays 7 storeys

28 metres’/
dwealirg

17 metresy
ciwalling

Open Space

Standarn




SUMMARY

3,13 Cur review of intemarional practice has
shown that densicy scandards are widely used to
control residential and non-residential
developmenr. In the case of residencial
development, the density standards specify either
the number of dwellings or the amount of
flootspace (or accasionally bach) thar will be
permitted on each sire. Plot-rato, or variants
thereof such as the floor area ratio, are widely used
to control non-residential development. Sometimes
these numerical standards are complemented by
height and site coverage resericrions.

3.26 There are variations, however, concerning
the perceived role of density standards. In some
cauntries, including Britain, densicy is being re-
appraised as a possible ral for use in the new drive
for sustainahility and protection of the finite land
resource — this is particularly true in Germany, and
o same excent in Belgium, France and Holland.
Other European countries scill regard dengity
control prncipally as a device to avoid over-
development and its unarrmcrive side-effects; this
s notably the case in Spain and France.

3.27 Most countries recognise the important rale
of densicy standards in promoring urban
development. American practice varies so widely
thae it is difficult to generalise — in some towns,
there is now interest in density concrol as nne of
the raols for promoting concentration and avoiding
sprawl, but nationwide 1t iz not a very important
issue. One parcicularly interesting aspece of US
practice is the plannens’ invenriveness in devising
techniques and mechanisms for balancing
economic, aesthetic and sacial abjectives within
the decision process. Attention is being focused
increasingly (notably in Australia, Canada and the
United Staces) on the role of density standards in
promoting more compact, energy-efficient forms of
development which make fewer demands on
expensive urban infrasteucture™.
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CHAPTER 4

A Review of Current Practice

INTRODUCTION

41 This chapter reviews how English planning
aurthorities use densicy st different stages of the
planniog and development process & nd far different
PUIPOSES,

tthe

4.2 The review is based on an analysis o

levelopment plans, background papers anud
supplementary planrung guidance ol a sample of

1 authariries, listed overleat, followed by a more in-
depth examunarion of the pracrice and experience
This second layer of

forward planning

of 9 of these authorities.
analvsis involved inferviews with
and development control officers, us well as sice
visits 1o recently complered developments. in
addition we undertasok g seties of interviews with
professional institutions and other representatives
of users of the planning system.

Diat tatio was used to control the develsoment of this oifica
daveloprrant an Gragl West Read which is new tha Europman
1403 of the pharmacseuiical company Simith Kline Qescham, The
pictt ratio i3 approximately 1:1.3

The prﬁctica review shows that

| authorities use'density in two different,

but overlapping” wayS' first, as a general

policy expressmn; and second, as a

plannlng tool. E Lep

Ava pnuqr crp*emnn dlr- main findings are:

®  (he main foous s&j dewsiry policies is residennial
development:

o  densicy policies stk 10 fulfil « wide variery of

purfaases;

. kcwemilﬁ'-uunlﬁi dessios polictes dre preferred
W specific nwrwm Fstancards; and
. AT
& density _p:s'r e i varely the key factor in
planning decisions and appeals.

As o plannung tool the man findings dre:

®  duwellingsfaveais by far the most commonly-
used measwre, Excepi in London where
hakeeable rooms [ avea is preferred;

& density assumptions filfil an importans role in
estimasing develnpment fand requairemenits/site
capacinies, but practice Varies betiem

* authoities;

®  there is variasiont in practice in the way
m.wiognnm' demsities are calculieed;

®  other '.ir.sz’gn standards are mare importang than
densits at the lavel of mdividual sites; bue

o density provides a wseful and muellipible
shorthand for the jorm and type of
deselopment.




THE MAIN FOCUS OF DENSITY POLICIES
IS RESIDENTIAL DEVELOPMENT

4.3 The vast majority of density policies are
concermned with residential develapment. Very few
autharities have a specific policy on the density of
cotunercial development beyond a general policy
such as that “new development should relare well
to its surroundings in rerms of scale”

4.4 Only one of the authorities we looked at
the Londen Borough of Hounslow — has, and srill
applies, a development plan palicy on the density
ot non-residenrial development.

4.5 The Leeds Central Business Area District
Plan (1982}, which remains pare of the staturory
development plan, includes a plot ratio policy
relating o office development, bur this is no longer
applied and, in practice, has been replaced by a
townscapefdesign-led approach. A similar approach
is now also used by Camden, whao dropped their use
of plot ratio in 1992, partly on design grounds, but
also nating the criticisms made of the approach in
the Inspector’s report 1o the City of Londons UDP,
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1. Salby Borough Council

. Leeds City Councif

. Krklsas MBC

3. Manchester City Councs

4. Nottingham City Council

5. Cambridgssnira County Courcil
. ondan Borough of Barnet

A Review of Cuntenr Practice

Sample Authorities
Case Swdy Authorities

Sundedand City Council
Leicestarsnirs County Council
Sandwell MBC

Badiced Borough Council
Thamescown Borough Councl
Londan Borough of Camden
—ondan Boraugh of Hounslow
Phynouth City Councl

L.ondon Borough of Baxloy

Wastrminstar City Counail
London Borough of Richmona Upan Thames] |

- Bansingstoke and Deane Berough Council
. Bristol City Council

. Hampshire Courty Council

2. Hastings Borough Coune
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DENSITY POLICIES SEEK TO FULFIL A
WIDE VARIETY OF PURPOSES

46 The purposes identified for having a
resulential densiey pulicy are wide ranging and in
some cases guite different.

4,7 Dy far the most COMMON reason is 1o
maintain cthe character of existing residential areas
— identified by more than half of our sample
authonities — but ather purposes include reducing
the need to tavel, making efficient use of land
rezources, and promoting affordable housing by
encouraging the development of smaller mote
affordable dwellings.

4.8 It is notable thar rwo authonites -
Manchester and Sandwell - identify very different
reasars for their density policy. While Sandwells
policy is concemned with “Ioosening the urhan
fabric™ by encoumaging lower-densicy development,
Manchester's City Cenrre Design Strategy secks to
create 3 greater sense of urbanity through highes-
density development

49 At a broader level a distinetion can be drawn
between, on the one hand, strucoure plans/UTDP
Pare 1s which emphasise strategic concerns about
reducing the need 1o travel, making etficient use of
land and matching dwelling sizes w Qexibilicy,
falling household size and affordabiliry concerns,
and on the other, local plansfUDP Part Ils, which
tend to place more emphasis on the ohjectives of
mantaining existing character, achieving pood
design and presecving open space.

GENERALLY-WORDED DENSITY POLICIES
ARE PREFERRED TO SPECIFIC NUMERIC
STANDARDS

4.10 There is widespread agreement chat the
diversity of circumsrances and the range of housing
needs within an area make it impractical to apply
an aurthority-wide densiry standand, and that more
generally-worded policies provide the necessary
nesds. Baroughs also inrerpret the standard
difterently. For example, Bamner's maximum densiry
is close to the bottom of LPACS range, while
(amden define different density mnges for different
types of housing in different parts of the Borough.

Law
L)

4.11 Asule from the London authoriries, che
Cambridgeshire Suucrure Mlan aiws for 2 general
density of 25-30 dwellings per hectare on
greenfield sites and above this in urban areas.
The guudelines of 2330 dph s based on typical
greenfield develupments containing a
prepondenince of avemge tamily-size housing and
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i considered ra the consistent with energy-
efficient land use.

4.12 In mosr cases, however, the wording of
density pulicies is much more general, typically
requining the density of new residenrial
development ro “be comparible with the character
of the local area” or to “huve regard 1o prevailing
densities”. The Leicestershire Structure Plar, for
example, states simply that new residential
development should be ac the highest density
possible cansistent with rhe other policies nf

the plan,

DENSITY IS RARELY A KEY FACTOR IN
PLANNING DECISIONS AND APPEALS

#13 Berween 1990 and 1995 “overdevelopment”
or “cramped development” was a material
consideration i just under 4,000 appeals ~ around
45% of appeals decided during the period.

4.14  Authorities very rarely refuse plannang
pertnission on density grounds alone. More
penerally formulated reasons, such as
“overdevelopment”, which rely on 2 range nf
considerations such as impacr on established
characrer, scale, privacy, noise, and avershadowing,
were considered more robust. This view is
supported by an analysis of planning appeal
dectsions.

to sappore :

T
PRIz oeady
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Mixed or

Density Zone  Family Housing Non-family

housing
Habitable roons  Habitable rooms
hectare "isclars

A Hamaostead

a0 Highgae 88 o 173 99 10 173

E Rest of tha

Barauith 73t 210 173 to 247

C Cenrral Area 201 to 617 247 to 817 ‘

The Camaan UOP species differsnt dengity ranges 10f diffarmnt
nousing types and for diffsrant parts of the Boreugh. The ranges
specilies reflsct exiating densitios cased an sia BUrvEys and
CANEUE SNelysis &f new and axisting mesidential greas.

15 A review of 150 appeal decision lerrers issued
hetween 1942 and 1995 shows thac:

® che most important consideration in the
majonty of cases was the likely impact on
adjacent propertics or the characrer of the
surrounding area;

® little importance was artached to the
observance of numerical density standards,
which were viewed only us providing a general
puide; hur

® :ome Inspectors were critical of aurthorites’
tatlure to adopt mumerical density standards or
to provide rechnical densicy calculations tn
support their views an what constinred
overdevelopment; and

¢ the view of Inspectors varied over the
legitimacy of local authority concerns ahour the
adequacy of internal and external space
standards; some considered these marker
judgmenss for developers, others legitimate
planning considerarions,
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DWELLINGS PER AREA IS THE MOST
COMMONLY USED MEASURE, EXCEPT IN
LONDON

4,16 By far the most commonly used density
measure is DPH/A. Cnly the Londoen Botoughs
{who use habiteble rooms) and Manchester (who
use bedspaces) use different measures.,

4.17 The London Boroughs use HRH, partly (or
historical reasons and partly because habitable
rooms is considered o be a more refined measure in
densecly-developed arcas and where a lange
proportion of new housing is flats. However, even
in London, housing land allocations and indicative
site capacities rend 1o be calculated and expressed
i termis of dwelling numbers,

DENSITY ASSUMPTIONS FULFIL AN
IMPORTANT ROLE IN ESTIMATING
HOUSING LAND REQUIREMENTS

4,15 Density assumptions are widely used in
assessing development land and particularly
housing land requitements, While the essence
of the approach is strayghtforward - a site area
or dwelling requitement is divaded by a densicy
assumption o produce ither an estimate of
capacity or & development land requurement —
in practice the approach depends on dermled
assumprions about site areas and assumed
Jevelopment densiries.

4.19 The most detailed assessments are made at
rhe district level, when estimating site capacities s
an input t the structure plan process snd
subsequently in allocating housing land ta meet 4
structure plan housing carget, Where there is nor a
firm indicarion of capacity (e.g. from a planning
applicstion or master plan}, the most common
approach is to use the density of recently
completed schemes as a benchmark.

420 The density assumpticns way be sn authoricy-
wide average ar be related to a particular area, but
in mose cases they are hased on net housing
densities. The King’s Lynn and West Norfolk Local
Plan uses a working assumption of 1C dwellings per
acre (.23 DPH), while the Leeds LIDP assigns

densities to sites by reference ro densities achueved
an sites of comparable qualicy.

221 in contrast the Hampshire Structure Plan
Review, in seeking to estimate the housing capacity
of u number of potential large-seale development
areas, uses 4 groas density assumprion of 12DPH.
This includes employment, community and open
space uses as well as housing, and is based on a
review of average densicy of new settlement
proposals {see DoE 1992 pp §3-93).

427 These different approaches to the use of
densiry assumptions cleariy reflect different purposes
and scales of analysis and development. They also
reise questions about the relationship between
housing developmenr (and is density) and the need
far other supporting facilities and land uses.

THERE IS A VARIATION IN PRACTICE IN
THE WAY DEVELOPMENT DENSITIES
ARE CALCULATED

4,23 There are minor, bur significant, vanations
berween authotities in the way development
densities are caleulated and expressed. The main
difference is in how site areas are defined for
density purposes — whether net or gross arcas have
been used, and which elemenrs have been excluded
or included in the calculation. Adjeining roads,
Iandscape and open space, in particular, are areds
olten subject to differenr approaches, These
differences are often compourwded by rhe lack of a
clear explanation of how densities are or should

he calculated.

4,24 These differences of definition can have
significant implicarions for the value of sites, and
can result in anomalies and unintended effects,
such as where the inclusion of adjoining roads
mnilates a site arca for density purposes, or where
undevelopable areas within a site have beer
included in calculating the net site ares.
Pracritioners and users consulved agreed rhat a
common approzch 1o the measurement and
expression of density would be helpful. The
digeram helow summarises the approach adopred
by Leeds City Caunctl i using densiry ro estimate
site capaciny.
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IN CONSIDERING DEVELOPMENT
PROPOSALS OTHER DESIGN STANDARDS
ARE CONSIDERED MORE IMPORTANT THAN
DENSITY

4.15 There was widespread scepticism among
authorities about the usefulness of density in
considening development propesals, in particular
where ir is used in isolation fror other standards.

4.26 Almost wirhout excepuon, authariries
regarded other development standards such as car
parking, privacy, and gurden size as mom LLpOrtant.
Indeed, & commenly-held view among develapment
control officers was that densiry s derived trom che
application of other planning scandards,

4.27 While density tends only ro be a secondary
concermn in officers apprasal of applicarions.
clected members often view density gs an
important standard which provides a pond
indication of the inrensity of development and iss
acceprahilicy.

4.28 While this is the general picture, there were 4
number of circumstances where densiey had been
an impnrant ool in considening the acceptabilicy
and implicarions of developmenr. Pracuce

cxamples ranged from wing the number of child
bedspaces as an indication of potential demand for
children’s play. w estimaring rhe additional
demands of new commerciul development on
congested underground starions. More generally,

Y

L

Hounslow, as we have noted, consider plot ratic o
provide an effective means of controlling the scale
ot cammercial development.

DENSITY PROVIDES A USEFUL AND
INTELLIGIBLE SHORTHAND FOR THE
FORM AND TYPE OF DEVELOPMENT

4.29 Densiry is often seen us a useful shorthand for
the form of developmenr and type of housing an
authoriry is seeking either in a development plan or
in site briefing. This may relate to individual sites,
which an authority may identify as suitable for
“higher densicy” development becaose of their
proximity to public eransporr or a town centre; or it
may relare ro different areas within a larger site
where the authority is seeking a range of house
types and/or helieves particular areas of the site are
suired 1o different densities.

4.30 Often briefs stare an average ner densiry, a
densiry range for the development, and give an
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indication of how different densities are to be
distribured. However, in very fow, if indeed any
cases, is an explanation offered on how densirities
should be calculated in terms of the definition of
site areas,

REVIEW OF NEW RESIDENTIAL
DEVELOPMENTS

4.31 Recently completed schemes can be
regarded as a useful benchmark for the evaluation
of how currenr policies and approaches are
warking in practice. The study team examined
over forty developments i twenty-rwo local
authoriry areas, and analysed six of the schemes in
considerable detail, ro evaluate the influence of
density on huilt form, Details and photographs of
the six case study schemes are presented an the
following pages. The case study schemes were
selected hy the consultants based on suggestions
from the local authoriries.

The developments studies fell into two categaries,
cither side of the 30 DPH threshold: first, suburban
developments {all houses); and second, urban
schemes (houses and flacs, at varying densicies).

IN TERMS OF URBAN FORM, HIGHER-
DENSITY NEW URBAN DEVELOPMENTS
SHOW A SLIGHTLY WIDER RANGE OF
VARIATION THAN NEW SUBURBAN
DEVELOPMENTS

431 Suburban developments tended ra vary only
within a2 namrow range:

¢ low-density, large derached houses (up to 30
units per hectare); and

® higher-density, detached and semi-
derached/terraced smaller houses {up to 50
units per hecrare).

433 Urban developments varied within a wider
range, This is probably hecause they tend o relate
o the established higher density and character of
the surnunding area. They include:

e terruced houses anal flars developed separately
on different parts of a site at different densites;

® g mix of houses and ats across a site; and

® mews-type developments of houses and tlaws on
urban backland sizes,

4.34 Layouts fell into twe main carepnries

e yl-de-sac type ~ minimal access,
windingforganic road access o dwelling
enclaves; and

e peometric, through-raad layout rype -
maximising site penueability and integration
wirth the summounding area.
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ELMS VILLAGE LONDON BOROUGH OF CAMDEN

l [ TR T
Site & Development Characteristics
’ Sire Tvpe Usbrany Inner Ciry i
| Net Sier Ares 1.7ha
' Development form Termace houaing & 4 storey S'..:L-{

Development Caomponents

Building Footpetse (locdiding Curgye 1A%
Public Open Space 1%,
| Privere Crarden Space [%
Incidentad Open Space L1
| Reads & Foolpaths 17%
Parking {sechiding ganges) 14%

| ]

Development Density (net) r
Droefimgs 104 DFH
Habitable Rooms 3400 HEH

Plor Rarin 1069
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WAHRREN'S HILL FARM SANDWELL METROPOLITAN BOROUGH COUNCIL

: |
lL . "|' 'E .
% II{-F‘. f' ‘.“: : . ;
[ ] _l— -, T y ’ B ~ ™ r.
x4 ,
[
i i
i Scude 12500
|
|
| H
Site & Development Characteristics
Sie Type Urbun Greenfield
Ner Site Anea Liha
Develogment fomm Demched Housag
Development Components
Buildisg Foogpnns lJr‘f..‘.ldénﬂ '_—l;quf:"_"_\: I8%
Public Cnen 5
Privane Crader 48%
Incidenml Open ‘.::p;n:t: 10'%:
Circubstion Rowds & Poogerts 17%
Packing excluding Ciarmges T

| Development Dansity (NET)
Drwellings Il D'H

Habsmble Rowmes 129 HRH |
~ |
Plot Rato 1 mi.18 |
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GROVELANDS SANDWELL METROPOLITAN BOROUGH COUNCIL

Site & Development Characteristics
Sire Twpe Ui Canalsde

Net Siee A 4.3

Developent foom Hoeses & 34 smrey flaws

Development Components

é Farikding Fromprnt kel g Garagre 0,

| Pukic Oen Soars 8%

| Privers Carden Spacs 36

| Incidentt Cpen Space Cannlside
Circulspon Rosds & Foarparhs 2%
Marking exchuding garmwes 5%

Development Density (NET)
Drwellings 55 DPM
Habitable Rooms 204 HEH

| Plot Rarw 1034
|
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CHADDLEWOOD SITE 8 PLYMOUTH CITY COUNCIL

Scale [ :25C0

Site & Development Characteristics

Seee Type Peripheral Bxparsion
Ner Sire Aren 1.%ha
Development finn Teraced and demched houwsing |

Development Components

Building Foomrine Unckatiog Gawe) 1%
Puhlic Open Spao: 1%
Puivame Cardan Specs 41%,

| Incidenml Open Space :
| Cisculanon Roads & Foorparhs 22%
Parking exchiding Gamges 13%

i Development Density (NET) 1
| Dwellings 45 [PM
Hahimble Rooms 2680 HRM
Ploe Ranio 1:41 heh
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CORNEY REAGH LONDON BOROUGH OF HOUNSLOW

| Site & Development Characteristics
| Site Type Urban Riverade
Nee See Area 3 3bm
{ Development four Fown Houses & Fluts

Development Components

Bruliding Footprine iincudng Gl 145,

Public Open Space LC%
| Prvate Gunden Space 281
| Incidenal Open Space 2%
‘ Cieulstion Roads & Fovepaths 1%
! Parking sxcluding Gapes 15%

Development Density (NET)

[Tuellings T DPH
Habizable Rooms 260 HRH
Plor Kann 1 w334
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40

SPENCER'S WALK LONDON BOROUGH OF CAMDEN

; Site & Development Characieﬁsticsﬂ &

Siee Type Ustvan Inill ‘

Gy . \
Net Site Ares J.Tha i
Development form diews Housing

Development Components
Bailding Foomuine (ncluding Gieages) 445
Public Open Space

Private Garden Space 8%
Incedental Open Space -
Cimulasan Roads & Faorparths 23%

Parking excluding Carpges 5% i

; z
Development Density (NET) |
{wel i 57 DPH |
Habigble Rooms 220 HRH
Mot Ratio 1. ﬁi
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Low Density detaled housas

High density semi-detached nauses

Flats on part of & 5ita at higher densities

A Review of Currenr Praceice

THERE WAS NO CONSISTENT
RELATIONSHIP BETWEEN DENSITY AND
THE LAYOUT STYLE

4.35 There was no consistent relarionship between
density and layour in either of thiese types, but
when built-form characrerisrics are added to the
equarion, a pattern begins to emerge. This is
analysed turther in Chaprer 6 “Density and Build

Fl‘l"lllb

436 Higher-density mixed residenual
development tends to adope a geomerric, regular
grid layour. Examples are Grovelands and Corney

Reach,

4.37 Geomerric grid layouts ususlly require highet
propartions of road space ro rotal site area, in
MIPUnson with the cul-de-sac rype Thds ts an

almost inevitable consequence of achieving highe:

permesbility and connecrivivy, but it also

Warren's Hill, Chaddlewood and Elm Village are
exarmples of this approach. The photographs show
exammples of the two approaches, as huilt.

4.38 Mast grid lavours incorporated on-street
parking, rather than court or on-plat arrangements.

These differenr approaches to car packing have a
considerable tmpacr on the overall characrer of a

development

THE QUALITY OF DEVELOPMENT IS A
RECURRENT CONCERN, BUT DESIGN
QUALITY WAS NOT SEEN TO RELATE TO
DENSITY

439 The study ream repeatedly encountered
concem amongst practising planners about the
design quality of new development. The sitvarion is
not seen as disasrrows, bur there is a widespread
that the systet is not delivering irs full potential
henefits.

440 As parr of the our assessment of how densin
control ties into overall pracrice, the team assessed
15 of their overall

the case-study schemes in ter
gualicy and livabiliry, on a basis of professional
judgement and comparison with besr practice
clsewhere. This provides a qualitative background

4]
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for the more detailed and quanutative analysis in 441 These characteristics highlight three issues in

Chaprer 6. curtent practice:
We found that: o lack of understanding of the rhresholds between
different housing rypes;

J e Jdesign quality did not correlate at all saongly
! with densiry. The character of an area relared ¢ litcle consideration of gross ro net developable
ﬁ partly to housing mix (i.e. houses only, in area prior to the application of density levels;
contrast 1o houses and flats), but primarily ro ‘
’ the type of layout; o lack of understanding of the relationship
2 between building valume variations and densiry
: » the envionmental quality of the geomeuric grid levels, wherher expressed in habitable rooms or
3 layouts was, in general, fele to be berrer than in dwellings per hectare.
3 thar of the cul-de-sac layouts:
“ 4.42 Chapter 6 picks up some of these concerns by
s o most new suburban developments appeared ro exploring the relationship between densiry — and
g have somewhat cramped privare garden space different approaches to density conrrol — and built
o in relation to unit size, and distances between form.
" houses were minimised to achieve the
i maximum number of units within a given site;
ﬁ and ' |
e e jmespecrive of layout type or densiry, there was Il
d generally a lack of well-located and designed ‘
4 {ormal or informal amenity,
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