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1. Introduction 
 
1.1 Crisis, the national charity for single homeless people, warmly welcomes this select committee 
inquiry. It has been a decade since the Communities and Local Government committee last 
addressed homelessness, and in that time there have been significant changes in both levels of 
homelessness, policy initiatives and the legislative approaches taken in England, Scotland and Wales. 
This represents a timely moment for the committee to assess how effective government policy has 
been to date and where there is learning for future policy development. 
 
1.2 The CLG select committee last looked at homelessness 10 years ago in a 2005 report1. That 

report made a number of important recommendations, including a review of priority need 

categories and a cost-benefit analysis of removing vulnerability criteria, stronger guidance and 

minimum expected standards of help for non-priority need homeless people and additional funding 

for local authority homelessness prevention work. However, limited progress has been made by the 

then or subsequent governments to carry out these recommendations. 

 
1.3 We believe that homelessness is devastating and should not happen to anyone. It is an isolating 
and frightening experience and homeless people are too often invisible, ignored and forgotten. In 
particular, rough sleeping is a traumatising experience with huge impacts for an individual’s health 
and wellbeing. Mental and physical health problems can be caused or exacerbated by rough 
sleeping. Homelessness is also dangerous, with homeless people 13 times more likely to be a victim 
of crime than the general public.2 Shockingly, the average age of death for a homeless person is just 
47 – 30 years younger than the national average.3 As well as the huge personal costs, the financial 
costs of homelessness are significant. The annual cost to the state is estimated to be up to £1 
billion.4 
 
1.4 However, homelessness is not inevitable. Devolved and international examples, along with 
effective work that has been undertaken in the past in England, show that levels of homelessness 
can be significantly reduced. Crisis believes that with political leadership, a cross-government 
approach and the right policies and funding in place, it will be possible to end homelessness. 
 
1.5 In our submission, we will cover recent trends in homelessness, the government’s strategic 
approach, the homelessness legislation, structural and personal causes of homelessness and make 
recommendations to better prevent and tackle homelessness. 
 
 
 

                                                           
1 ODPM: Housing, Planning, Local Government and the Regions Committee, 3rd report of session 2003-4, 
Homelessness 
2 Newburn, T. and Rock, P. (2004) Living in Fear: violence and victimisation in the lives of single homeless 
people, Crisis 
3 Thomas, B. (2012) Homelessness kills: An analysis of the mortality of homeless people in early twenty-first 
century England, Crisis 
4 DCLG (2012) Evidence review of the costs of homelessness 
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2. Summary of recommendations 
 
2.1 Our key recommendation is that the government should introduce a cross government strategy 
to end homelessness. 
 
2.2 In particular this should include: 
 

 A focus on prevention and early intervention by reforming the homelessness legislation to 
introduce a duty for local authorities to take steps to prevent homelessness for anyone who 
is in needs, regardless of priority need status. 
 

 Reforming the way that homelessness and roughs sleeping statistics are collected so that we 
have better data with which to understand the problems, allocate funding and measure the 
success of interventions. 

 

 Ensuring there is sufficient, appropriate housing for all by prioritising the supply of genuinely 
affordable homes to rent for people on low incomes, including people who have been 
homeless, tackling longstanding problems with access, security and conditions in the private 
rented sector so that it can offer a sustainable home for people who have been homeless 
and invest in a large scale Housing First programme to house long term and entrenched 
homeless people. 

 

 Preventing the welfare and benefits system from acting as a cause of homelessness or a 
barrier to homeless people moving on by ensuring that housing benefit meets the real cost 
of renting in the private rented sector, especially for younger adults who are particularly at 
risk of homelessness, and improving government commissioned employment support to 
ensure homeless people receive tailored help and are able to overcome their barriers to 
working. 

 

 Supporting people with the most complex needs by using existing dedicated funding to 
design cross-department programmes.  
 

 Setting up a ‘What Works’ centre to develop and promote innovation and best practice. 
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3. Trends in homelessness 
 
3.1 After years of declining trends, all forms of homelessness have risen in recent years. 
 
3.2 Rough sleeping is the most visible, most extreme form of homelessness. Statistics on rough 
sleeping can be unreliable, as many people who sleep rough will hide themselves away for safety or 
avoid contact with outreach workers. The methodology for counting rough sleepers has changed 
over the previous decade, so it is difficult to look at long term trends. 
 
3.3 Until 2010, local authorities were required to carry out an estimate of the number of rough 
sleepers in their area and a count if they had a significant problem. Under this methodology, in 2010 
the official statistics showed that just 440 people slept rough across England on any given night, 
down from 532 in 20015. Following concerns that this was not accurately reflecting the scale of the 
problem, the Coalition government reformed the methodology in 2010 to allow for more accurate 
counts, although still allowing local authorities to submit an estimate. These figures show that in 
2010, 1,768 people slept rough on any given night. The latest annual figures, published in spring 
2015, show that figure has risen to 2,744.6  
 
3.4 However, outreach workers still report that actual levels of rough sleeping are much higher than 
the statistics suggest. The CHAIN database in London provides hugely detailed information about the 
numbers and profile of people who are found sleeping rough by outreach workers across the city. 
The latest annual report shows that in 2014/15, 7,581 people slept rough in London at some point. 
In 2005/6, this number was just 3,675.7 This can be attributed to an extent to better outreach work, 
but certainly reflect a real and worrying increase in rough sleeping across London. 
 
3.5 In order to get a clearer picture of the numbers and demographics of people who sleep rough, 
Crisis recommends that local authorities should be required to carry out full counts rather than 
submit estimates and that government should encourage large cities, particularly those in 
devolved combined authorities, to set up a CHAIN style database. 
 
3.6 Statutory homelessness statistics show that across England, in 2005/6 213,290 households made 
a homelessness application and 93,980 were accepted as being unintentionally homeless and in 
‘priority need’. This fell rapidly to a low of 89,120 applications and 40,020 acceptances, but has risen 
again to 112,340 applications and 54,430 acceptances in 2014/15. 
 
3.7 However, these figures do not tell the full story. Separate figures on prevention and relief show 
the action that local authorities take to help people outside of the statutory framework, either by 
preventing them from becoming homeless or resolving their homelessness rapidly without making 
an official homelessness application. These statistics, collected since 2009/10, show a huge increase 
in households receiving help from their council, from 165,200 to 220,800 in 2014/15. 
 
3.8 The UK Statistics Authority has criticised the collection of these statistics for being unclear and 
not providing a ‘coherent’ picture of the state of homelessness.8 They recommend that the 
prevention and relief and statutory statistics should be published on a quarterly basis and in an 
integrated way if the statics are to keep their National Statistics badge. Crisis supports this 

                                                           
5 House of Commons library briefing paper 02007 (2016) Rough Sleeping (England) 
6 DCLG statistics on Rough Sleeping (2010-2014) 
7 CHAIN street-to-home annual reports (2005-2015) 
8 UK Statistics Authority (2015) Statistics on homelessness and rough sleeping in England 
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recommendation. We also recommend that more detailed demographic information – household 
type, age, ethnicity and support needs – are collected for those helped under prevention and relief 
activity, in line with the statutory statistics. Improved, systematic data collection by DCLG would 
enable more sophisticated commissioning of support services based on the needs of homeless 
people and would aid in identifying desirable outcomes. 
 

 
4. A strategic approach to homelessness 

 
4.1 Preventing and tackling homelessness requires a cross-government approach. Currently, 
homelessness policy sits within DCLG, but is heavily influenced by policy from DWP, DH and the 
Treasury. Often, policy from these departments affecting homelessness can be at best not joined up, 
and at worst contradictory.  
 
4.2 For example, the Department of Health has recently committed £40 million, via DCLG, to 
improve hostel accommodation for homeless people. At the same time, DWP plan to cap the 
amount of housing benefit people living in homelessness hostels can receive, leaving some of the 
same accommodation providers unable to provide a viable service. This is a clear instance of policy 
across government departments not working towards a shared objective. 
 
4.3 The Coalition government set up the Ministerial Working Group, now reconvened, which was 
intended to bring together ministers from different government departments to plan a coherent 
response on homelessness. The group was effective in advising on the roll out of a number of new 
policy areas, including No Second Night Out, the Streetlink phone service and latterly a planned 
programme of work for homeless people with complex needs. However, there is little evidence to 
date that the group has had an influence on the policy of departments other than DCLG.  
 
4.4 Ending homelessness will require action from DWP, on benefits and employment support, 
Department of Health, on the health inequalities faced by homeless people, BIS, on the low levels of 
skills and education that many homeless people face, the Ministry of Justice and Department for 
Education, to avoid prison leavers and care leavers becoming homeless, as well as from DCLG itself.  
 
4.5 Crisis recommends that a cross-government strategy to end homelessness is developed, led by 
the Prime Minister’s Office and Cabinet Office. It will be essential that this strategy has support 
from senior levels in government if it is to have the political leadership necessary to succeed. The 
Prime Minister has committed to an ‘all out assault on poverty’, and we believe that this and the 
expected ‘Life Chances strategy’ should include a commitment to end homelessness. This is 
particularly important in light of evidence that shows people who become homeless as children or 
teenagers are likely to become homeless repeatedly throughout their lives.9 
 
4.6 In order to embed the need to end homelessness in the Cabinet, we recommend that the Social 
Justice Cabinet Committee adds homelessness to its remit. We also recommend that the Cabinet 
Office takes a role in ensuring effective action is taken by government departments.  
 
 

 
 
 
 

                                                           
9 Mackie, P. (2014) Nations Apart: experiences of single homeless people across Great Britain, Crisis 
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5. The homelessness legislation 

 
5.1 The 2005 select committee report recommended reviewing the ‘priority need’ categories and 
exploring the idea of removing any restrictions around ‘vulnerability’. However, subsequent 
governments have not taken this up and, aside from case law, the homelessness legislation remains 
relatively unchanged. 
 
5.2 Since 1977, local authorities have had a legal duty to provide accommodation to certain 
categories of homeless people. This is primarily families with children, who prior to the 1977 act 
were frequently split up, and pregnant women. Over the years, the definition of who is considered 
to be in ‘priority need’ for housing has been expanded and since 2002 has included 16 and 17 year 
olds, older care leavers and some other groups considered to be particularly ‘vulnerable’ as a result 
of defined characteristics. Homeless people who are not deemed to be in ‘priority need’ are owed a 
lesser duty of advice and assistance to help them resolve their homelessness. Crisis has long sought 
to end this disparity in entitlement and expand support for single homeless people. 
 
5.3 The 2011 Localism Act allowed local authorities to discharge statutorily homeless households 
into the private rented sector rather than a social tenancy. This is something they had already been 
doing but outside the statutory framework. 55 per cent of councils have since chosen to adopt this 
power, with another 16 per cent expecting to do so by the end of 2016.10 The take up has been 
strongest in London (88%) and least extensive in the smaller and more rural authorities in the South 
(32%). 
 
5.4 The homelessness legislation generally works well for and provides necessary support to 
homeless families and people who are assessed as being in priority need. However, many single 
homeless people will still not be eligible for housing.  
 
5.5 A recent Supreme Court verdict11 has widened the definition that councils use to decide if an 
applicant is ‘vulnerable’, to prevent councils using case law to define vulnerability against the 
experiences of the average homeless person, thereby constantly raising the bar of what is 
considered vulnerable. This was a very welcome change to the law, but it does not go far enough in 
guaranteeing support to all homeless people who need it: 
 

 Crisis recently carried out a mystery shopping exercise12 to test the operation of the 
homelessness legislation for single homeless people. For the report, 8 formerly homeless 
people visited 16 local authorities to examine the quality of advice and assistance they 
provide to single homeless people.  In well over half (50) of the 87 visits, the help offered 
was inadequate. In 29 cases, they were simply turned away without any help or the 
opportunity to speak to a housing advisor. This was despite the mystery shoppers portraying 
characters in very vulnerable situations: someone who forced to sleep rough after losing 
their job, a young person thrown out of the family home, a victim of domestic violence and a 
person with learning difficulties. More information can be found in the attached Turned 
Away report. 

                                                           
10 Fitzpatrick, S., Pawson, H., Bramley, G., Wilcox, S. and Watts, B. (2016) The Homelessness Monitor: England 

2016, Crisis 
11 The Supreme Court verdict on Hotak v London Borough of Southwark et al 
https://www.supremecourt.uk/cases/docs/uksc-2013-0234-judgment.pdf  
12 Dobie, S., Sanders, B, and Teixeira, L. (2014) Turned Away: the treatment of single homeless people by local 
authority homelessness services in England, Crisis 

https://www.supremecourt.uk/cases/docs/uksc-2013-0234-judgment.pdf
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 The Local Government Ombudsman has been very critical of the assistance some local 
authorities provide, saying that there are ‘too many cases where individuals have suffered 
injustice at a particularly precarious moment in their lives when they most needed help’.13 
 

 A large number of homeless people who seek help from No Second Night Out, the 

government’s flagship rough sleeping service, have previously sought help from their local 

authority but still ended up sleeping rough.  This represents a clear missed opportunity to 

help people before their situation worsens.  

5.6 The results of people being turned away from their council are devastating, both for the public 
purse and individuals. The financial costs of homelessness are significant - the annual cost to the 
state is estimated to be up to £1 billion.14 Research from Crisis has also shown that tackling single 
homelessness early could save the government between £3,000 and £18,000 for every person 
helped.15 This demonstrates that opening up a system of prevention and early intervention to all 
should be a key plank of the government’s approach on homelessness. Homelessness prevention 
work usually falls into one of two categories: helping a household remain in their current home – for 
example through family mediation or negotiating with a landlord – or through making a planned 
move to a new home, often in the private rented sector. 
 
5.7 Scotland and Wales 
Since the publication of the previous select committee report, new legislative approaches have been 
adopted in Scotland and Wales to provide greater support to all homeless people, regardless of their 
priority need status: 
 

 A major amendment in the Homelessness etc. (Scotland) Act 2003 abolished the priority 
need criteria with full effect from 31 December 2012. As a result of the 2003 Act, local 
authorities in Scotland have had a duty to find permanent accommodation for all eligible 
applicants who are unintentionally homeless. 

 

 The Scottish Government has, since 2010, been promoting prevention measures far more 
strenuously in an effort to reduce ‘statutory demand’ and assist with meeting the demands 
of the 2012 commitment. Councils have adopted a ‘Housing Options’ style approach to 
support people who are homeless or at risk of homelessness.  

 

 As a result of this, the overall scale of statutory homelessness peaked in Scotland in 
2005/06, and has been on a marked downward path for the past five years. In 2014/15 
Scottish local authorities logged 35,764 statutory homelessness applications, of which 
28,615 were assessed as homeless, a reduction of 37% over 5 years.16 Whilst this is very 
positive, there have been concerns raised about the number of people being supported 
outside the statutory framework and the subsequent lack of data about their profile and 
outcomes of the help they receive. 

 

                                                           
13 Local Government Ombudsman press release, ‘LGO highlights councils’ failings over legal duties to  
homeless people’, 6 July 2011 
14 DCLG (2012) Evidence review of the costs of homelessness 
15 Pleace, N. (2015), At what cost? An estimation of the financial costs of single homelessness in the UK, Crisis 
16 Fitzpatrick, S., Pawson, H., Bramley, G., Wilcox, S. and Watts, B. (2015) The Homelessness Monitor: Scotland 
2015, Crisis 
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 The Housing (Wales) Act 2014 established a new statutory framework for homelessness in 
Wales. Under this legislation, local authorities have a duty to take steps to prevent 
homelessness for anyone who is threatened with homelessness within 56 days, without 
regard to priority need status, intentionality or local connection. If this prevention activity 
fails, or if the household is already homeless, there is a ‘relief’ duty whereby the council 
must take steps to secure at least short term accommodation for the household. If this 
activity fails, the full homelessness duty of settled accommodation in either the social or 
private rented sector applies to households who are in priority need only. 

 

 The Welsh legislation was extremely well received. The Homelessness Monitor (Wales) 2015 

found that ‘in principle they [the new legislation] appeared to command a high degree of 

support in both the statutory and voluntary sectors.’17 There has been a dramatic reduction 

in the numbers of households found to be owed the full homelessness duty before and after 

the implementation of the legislation – from 1,370 in Q3 2014-15, to 405 in Q3 2015-16.18 

This points to a significant increase in prevention activity. 

5.8 A new legislative framework for England 
We warmly welcome the commitment made by the government in 2015 to ‘consider options, 
including legislation, to prevent more people from becoming homeless’.19 At Crisis, our preferred 
option is to introduce a new, universal prevention and relief duty in addition to the main 
homelessness duty to prioritise homelessness prevention and ensure that anyone facing 
homelessness can access help. 

5.9 In summer 2015, Crisis convened an independent expert panel20 to consider the changes needed 
to the homelessness legislation in England, in light of the substantial evidence outlined earlier in this 
section that single homeless people are not receiving sufficient help. Made up of experts from the 
homelessness and housing sector, local authority representatives and housing lawyers, and chaired 
by Professor Suzanne Fizpatrick, the panel considered a range legal issues, including the implications 
of the current priority need criteria for single homeless people, the potential for improved and 
expanded homelessness prevention through legal reform, and lessons learned from legal changes in 
Scotland and Wales. The panel will shortly publish a report recommending a revised legislative 
model. The model proposes amendments to the Housing Act 1996 rather than starting afresh, and 
introduces a duty upon local authorities to take steps to prevent homelessness for all households 
facing homelessness within 56 days, without regard to priority need status, local connection or 
whether the applicant is deemed to be ‘intentionally’ homeless. Should this action fail, or if the 
household is already homeless, those in ‘priority need’ would progress to the full homelessness duty 
of settled accommodation in the social or private rented sector21, whilst those who are not in 
‘priority need’, who do not have a local connection or who are ‘intentionally’ homeless would be 
eligible for a relief duty to secure short term accommodation appropriate to their needs. 

5.10 A process map that explains this model is attached as an annex to this document. 

                                                           
17 Fitzpatrick, S., Pawson, H., Bramley, G., Wilcox, S. and Watts, B. (2015) The Homelessness Monitor: Wales 
2015, Crisis 
18 Welsh government Statutory Homelessness Statistics, December 2016 
19 DCLG press release, Radical package of measures announced to tackle homelessness, 17 December 2015 
20 Further information at http://www.crisis.org.uk/pages/expert-panel-review-of-legal-duties-owed-to-single-
homeless-people.html  
21 The final proposal from the expert panel is due in mid-February, so while this is the preferred legal option 
from a Crisis perspective it is subject to final amendment from the overall panel perspective 

http://www.crisis.org.uk/pages/expert-panel-review-of-legal-duties-owed-to-single-homeless-people.html
http://www.crisis.org.uk/pages/expert-panel-review-of-legal-duties-owed-to-single-homeless-people.html
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5.11 The Homelessness Monitor: England 201622 found that a majority of councils support the 
introduction of a prevention duty. However, it is crucial that local authorities are properly resourced 
to be able to carry out new duties, especially in the short term before the savings from prevention 
are found. We very much welcome the protection of the Homelessness Prevention Grant for the 
next spending review period, but recommend that the government keep levels and allocations of 
funding under review to ensure they are sufficient. We would also like to see the introduction of 
greater monitoring and inspection of local authority services to ensure they are meeting their 
statutory responsibilities. 
 
 

6. Causes of and solutions to homelessness 
 

6.1 Structural causes 
6.1.1 The causes of homelessness are complex and different for each individual. However, the 
Homelessness Monitor research series has identified that to understand the causes of homelessness, 
it is important to take into account that ‘Individual, interpersonal and structural factors all play a role 
– and interact with each other – and the balance of causes differs over time, across countries, and 
between demographic groups’.23 
 
6.1.2 The Homelessness Monitor is clear that the structural causes underpinning recent increases in 
homelessness in England are the ongoing and lagged effects of the recession, the long term shortage 
of affordable housing and the impact of welfare reforms, in particular cuts to housing benefit and 
benefit sanctions. The loss of a Private Rented Sector (PRS) tenancy is also increasingly a cause of 
homelessness, particularly in London. 
 

6.2 Housing supply 
6.2.1 The UK has long faced a serious undersupply of new housing affecting households across the 
income spectrum - there is a consensus that net annual requirement for new homes in England is 
240,000-250,000, a target that successive Governments have failed to deliver.24 Studies indicate that 
the scale of additional social housing, at a cost affordable to those who cannot afford market housing, 
needs to reach 70,000-80,000 homes per year to meet newly arising need for housing, with a backlog 
of unmet need in the region of 500,000 households.25  The output of new low cost homes for rent has 
fluctuated over the past decade, consistently falling well below the levels needed, albeit with an 
increase in output last year (2014/15).  However, of the 50,300 new rented homes delivered in 
2014/15, only 9,590 were provided at social rent levels within reach of lower earners; the rest were 
homes for “affordable rent” at up to 80% of market rent levels, which are not affordable to lower 
earners in many parts of the country.  
 

 The Housing and Planning Bill and amendments to the NPPF make it clear that the definition 
of ‘affordable housing’ can now include  home ownership options targeted at higher earners, 
such as Starter Homes, and make it significantly more difficult for councils to supply low cost 
rented housing. We recommend that the government makes clear that Starter Homes can 

                                                           
22 Fitzpatrick, S., Pawson, H., Bramley, G., Wilcox, S. and Watts, B. (2016) The Homelessness Monitor: England 
2016, Crisis 
23 Fitzpatrick, S., Pawson, H., Bramley, G., Wilcox, S. and Watts, B. (2016) The Homelessness Monitor: England 
2016, Crisis 
24 Chartered Institute of Housing (2015) UK Housing Review 2015 
25 Shelter (2009) Homes for the Future and TCPA (2013) New estimates of housing demand and need 2011-31  
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only be supplied in addition to, not instead of, affordable housing to meet locally identified 
housing requirements.  
 

 Proposals forcing councils to sell high value homes will further deplete the supply of homes 
for social rent in the areas they are most needed. The government should ensure that every 
council home sold is replaced with another social rented property.  A series of studies have 
shown that initial investment in building homes at social rent levels is recouped over time 
from savings to housing benefit and generates additional savings for the wider economy.26    It 
is financially viable, as well as desirable, to invest in social rented homes. Government must 
invest in affordable homes to rent for people on low incomes, including those with 
experience of homelessness. 

 

6.3 Private rented sector (PRS) 
6.3.1 Due to the lack of social housing and limited access to local authority help, for many single 
adults the PRS is their only or main housing option. However, over the last decade the loss of an 
Assured Shorthold Tenancy (AST), has become the single leading cause of homelessness.27  More 
than three quarters of the recent increases in statutory homelessness are as a result of the end of an 
AST, accounting for 29% of total acceptances in England, and 39% in London.  
 
6.3.2 Research carried out by Crisis, in conjunction with Shelter, into the experiences of homeless 
people resettled into the private rented sector highlighted a number of concerns about its 
suitability.28 For many of the participants, poor housing conditions had an extremely negative impact 
on their physical and mental health. People wanted to feel safe, secure and satisfied in their 
resettlement. The insecurity of the sector however, undermined this. Many of the households felt 
that they lacked choice over the location and suitability of the property they moved into, affecting 
their ability to put down roots.  
 
6.3.3 Despite this, Crisis believes that with the right support the PRS can be a sustainable housing 
option even for people who have been homeless. However, the sector needs considerable reform 
around access, affordability, conditions and stability to make it fit for purpose. 
 

 Under the DCLG funded Private Rented Sector Access Development Programme, Crisis kick-
started 153 new services that helped single homeless people to find a home in the private 
rented sector. The Programme ran from 2010 to 2014 and helped 8,123 people into PRS 
tenancies with a sustainment rate of over 90%. Given their proven success rate, we urge the 
government to continue to make dedicated funding available for PRS access schemes. 

 

 Homeless people often struggle to access the private rented sector in the first place. Barriers 
include the increasing unwillingness of landlords to let to tenants in receipt of housing 
benefit and difficulties saving for extremely high deposits, rent in advance and letting agency 
fees. These problems are often particularly pronounced in markets where demand is 
especially high. To mitigate against this, national Government should underwrite a national 
rent deposit guarantee for organisations supporting homeless people to use a bond in 
place of a cash deposit. This would help to provide reassurances for landlords and make 
them more likely to let to homeless people.  

                                                           
26 Capital Economics, Building New Social Rent Homes (2015), The Smith Institute High Aspirations, Sound 
Foundations (2015), Savills Living Rents – a new development framework for affordable housing (2015) 
27 DCLG, Live Table 774: Reason for loss of last settled home. Households accepted by local authorities as owed 
a main homelessness duty by reason for loss of last settled home, England, 1998- 2015 Q3   
28 Smith, M., Albanese, F, and Truder, J. (2014) Sustain: a longitudinal study of housing outcomes and wellbeing 
in private rented accommodation, Crisis and Shelter 
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 With short term fixed contracts of only six or twelve months, the sector often fails to provide 
homeless people with adequate security to rebuild their lives.  Crisis recommends that the 
government introduce longer fixed term tenancies of 3-5 years with predicable rent 
increases built in to improve stability and affordability. The government should also look at 
whether there are lessons to be learnt from the new stable tenancies being implemented in 
Scotland. 

 

 Conditions in private rented housing are the worst of all tenures. A third of homes fail to 
meet the Government’s Decent Homes Standard, compared to only 15 per cent of social 
rented homes and 22 per cent of owner occupied homes.29 To combat this, we support 
stronger powers for local authorities to ban the very worst landlords and improve the 
conditions of privately rented homes and the introduction of a national register of 
landlords to help improve professional standards across the sector.  

 
 

6.4 Welfare reforms 
6.4.1 Welfare reforms have had a significant impact on levels of homelessness since 2010. Evidence 
from the Homelessness Monitor30 shows that local authorities report cuts to benefits as being the 
biggest driver of homelessness, and creating the most significant barriers to supporting homeless 
people into new accommodation. 
 
6.4.2 Northern local authorities most commonly cited the extension of the Shared Accommodation 
Rate to 25-34 year olds (44%), and benefit sanctions (33%), as the primary welfare reform measures 
driving homelessness in their areas. In London, the maximum cap on Local Housing Allowance rates 
was by far the most frequently identified welfare change inflating homelessness (reported by 69% of 
London Borough Councils). 
 
6.4.3 In the long term, Crisis believes that action must be taken to ensure that housing benefit rates 
cover the real cost of renting in the PRS. 
 

6.4.1 Local housing allowance freeze 
 Local Housing Allowance (LHA), housing benefit paid to people living in the private rented 

sector, will be frozen for the next 4 years. This means LHA rates will continue at their current 

level until 2019/20. In the last parliament the link was broken between actual rents and the 

support available for housing costs, with rate increases capped at one per cent. As a result, 

homes in the private rented sector are already becoming increasingly unaffordable to people 

in receipt of housing benefit. 

 

 Analysis by Crisis shows that across Great Britain, one in ten current LHA rates (98 rates) are 

already 5 per cent or more lower than the estimated 30th percentile of local rents. The Shared 

Accommodation Rate – intended to cover the cost of a room in a shared property – has been 

particularly affected by the decision to limit rate increases. A fifth (21 per cent) of Shared 

Accommodation Rates fall 5 per cent or more below the 30th percentile.31 

 

                                                           
29 DCLG (2014) English Housing Survey 2013-14 
30 Fitzpatrick, S., Pawson, H., Bramley, G., Wilcox, S. and Watts, B. (2016) The Homelessness Monitor: England 
2016, Crisis 
31 Crisis analysis of Valuation Office Agency, Scottish Government and Rent Officers Wales data   
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 However, Targeted Affordability Funding (TAF) has been able to make up some of the 

difference in the shortfall between rents and LHA rates and so prevent some tenants losing 

their homes due to housing benefit cuts. It is vital the Government maintains Targeted 

Affordability Funding at a sufficient level to support those with the greatest shortfall 

between their rent and the amount of support they can receive for their housing costs. In 

particular, it must be available for the 2016/17 financial year, where there is currently no 

spend projected. 

 

 The government should review the relationship between actual rents and LHA levels on an 

annual basis and consider uprating LHA rates if they are found to be significantly out of sync 

with market rents. 

 

6.4.2 Young people and housing benefit 

6.4.2.1 Younger adults have been particularly affected by cuts and changes to housing benefit.  

 

6.4.2.2 Specific problems have been created for single under 35 year olds. In the last parliament the 

Shared Accommodation Rate (SAR) was extended to 25 to 34 year olds for the first time, meaning that 

housing benefit for private tenants under 35 is only intended to cover the cost of a room in shared 

accommodation. This has made it especially difficult for younger adults who need help with their 

housing costs to find affordable accommodation in the private rented sector.  

 

 In many cases the SAR does not even meet the costs of a room in low cost shared 
accommodation. Crisis research shows that just 13 per cent of rooms advertised in case 
study areas are affordable within the SAR, falling to 1.5 per cent of rooms when accounting 
for the majority of landlords who are unwilling to let their properties to recipients of housing 
benefit.32 
 

 In the recent Spending Review the Government announced that they will cap the amount of 
rent that Housing Benefit will cover in the social sector to the relevant Local Housing 
Allowance, including the SAR. We have particular concerns about the impact on single under 
35s who could be eligible for a self-contained one bed property but only entitled to the SAR, 
leaving them with a significant shortfall between their rent and the amount of Housing 
Benefit they can claim. 
 

 In many parts of the country single adults who are eligible for social housing will by 
definition be some of the most vulnerable, given that they will have had to meet a very high 
threshold of vulnerability to be found in ‘priority need’ under the homelessness legislation. 
This may lead to people with very high support needs being forced to share with one 
another, making it highly likely that they will be unable to sustain their tenancies. Some 
social landlords may be deterred from letting to under 35s altogether. 
 

 Crisis believes it is vital that measures are undertaken to mitigate the impact of the 
housing benefit cap in the social sector on single homeless under 35 year olds. These 
measures should also benefit under 35s who are unable to access a social tenancy and who 
are only eligible for the Shared Accommodation Rate. This should include: 
 

                                                           
32 Sanders, B. & Teixeira, L. (2012) No room available: study of the availability of shared accommodation, Crisis 
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o A review of how the SAR is calculated, to ensure it covers the true cost of renting 
shared accommodation.  
 

o The current list of exemptions to the SAR should also be extended to include those 
who have met the definition of ‘priority need’ under the homelessness legislation in 
England and Wales, pregnant women, those fleeing domestic abuse, those 
recovering from substance misuse and those with non-resident children who need 
to offer a safe and secure environment when their children come to stay. 

 
o Support should be provided to make sure that younger adults who have experienced 

homelessness receive support to help manage shared tenancies. With the right 
support, shared accommodation can be a viable housing option for some younger 
adults who have experienced homelessness.33  

 
o Government should encourage an increase in the supply of shared accommodation.  

 
6.4.4.3 The Government committed in the Summer Budget to withdraw access to support for 
housing costs for 18 to 21 year olds. This will apply to young people who are out of work and make a 
new claim to Universal Credit from 2017. Crisis has serious concerns that removing young people’s 
access to support for their housing costs will lead to a further rise in youth homelessness. 
 

 In four years the number of young people sleeping rough in London has more than 
doubled34 and 8 per cent of 16-24 year olds report recently being homeless.35 For young 
adults who are trying to rebuild their lives following a period of homelessness, the removal 
of this safety net may make it much harder to keep their lives on track. 
 

 The Government’s proposals are based on an assumption that young people should live at 
home with their parents while they are looking for work. However, many young people 
cannot live at home with their parents– because they have no parents, because they have 
experienced abuse from their parents, or because their parents cannot or will not house 
them.  
 

 The Government has made clear that vulnerable young people who cannot live at home will 
be protected. Crisis welcomes this commitment and is working with the Department for 
Work and Pensions on who should be exempted from these proposals. In order to make sure 
that all young people at risk of homelessness are protected, it is essential that the list of 
exemptions takes into account all the reasons young people may need support with their 
housing costs. In particular Crisis believes the following groups in particular should be 
exempt: 

 
o Those who are currently homeless– regardless of whether or not they meet the 

statutory definition of ‘unintentionally homeless’ (in Scotland) and in ‘priority need’ (in 
England and Wales) – or at risk of homelessness 
 

o Those who have previously experienced homelessness 
 

                                                           
33 Batty, E., Cole, I., Green, S., McCarthy, L. & Reeve, K. (2015) Evaluation of the Sharing Solutions programme, 
Crisis 
34 Crisis analysis of CHAIN data 
35 Fitzpatrick, S., Pawson, H., Bramley, G., Wilcox, S. and Watts, B. (2015) The Homelessness Monitor: England 
2015, Crisis 
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o Those without parents in the UK or whose family home is unsuitable 
 

o Those leaving custody 
 

More information about this policy change and our recommendations can be found in the 
attached briefing ‘Support for housing costs for young people’. 
 
 

6.5 Employment support and homelessness 
6.5.1 The vast majority of homeless people want to work, and with the right support many can be 

supported to overcome significant barriers to the labour market.36 Employment support programmes 

can however act as a barrier to homeless people moving on in their lives, and in some cases can 

actually cause homelessness. Jobcentre Plus and the Work Programme often do not identify people 

as being homeless and so do not provide them with the tailored support they need. We recommend 

that assessment processes are improved and that housing support and employment support are 

integrated. More information can be found in the attached paper ‘Supporting homeless people into 

work: recommendations for the future of Government-led employment support’. 

 

6.5.2 Homeless people are at increased risk of being sanctioned. Recent research37 commissioned by 

Crisis and based on a large scale survey, the first of its kind, of single homeless peoples’ experience of 

employment support, shows that 39% of homeless people have had their benefits sanctioned, and of 

these 21% said they became homeless as a result. This is partly due to Housing Benefit sometimes 

ceasing when a claimant is sanctioned. To reduce the risk of sanctions, we recommend that 

employment support and conditionality requirements should be better tailored for people who are 

homeless or at risk of homelessness and action taken to minimise the use of sanctions for people 

who are at homeless or at risk of homelessness. This should include: 

 

 Work Coaches and contracted providers should exercise greater leniency when financial 

sanctions are likely to put an individual at risk of homelessness or destitution 

 DWP must ensure sanctions do not result in claimants’ Housing Benefit being stopped, and 

report on progress in resolving this issue 

 Conditionality requirements should be suspended until housing issues are resolved 

 DWP must fully evaluate the effectiveness of conditionality and sanctions in moving people 

into the labour market 

 
 

6.6 Individual causes of homelessness and complex needs 
6.1 The Homelessness Monitor identifies that individual causes often interact with structural causes 
in order for an individual to become homeless. These individual causes are varied and specific to 
individuals but can include relationship breakdown, violence, mental health problems or addiction. 
Some of them affect different groups more often than others – for instance, young people are 

                                                           
36 Bretherton, J. & Pleace, N. (2016) Crisis Skylight, Pathways to progression: Second interim report, Crisis 
37 Batty, B., Beatty, C., Casey, R., Foden, M., McCarthy, L., Reeve, R. (2015) Homeless people's experiences of 

welfare conditionality and benefit sanctions, Crisis 
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particularly likely to become homeless if asked to leave the family home, women are very likely to 
lose their home as a result of domestic violence. 
 
6.2 These personal factors are also a consequence of homelessness. When people do not get the 

help they need to prevent them becoming homeless, or rapid assistance when they do, this can lead 

to them falling into a situation where support needs and other issues develop and can result in them 

being trapped in homelessness for a far longer time. 

 

6.3 Leaving an institution can also be a trigger for homelessness: 41% of homeless people have 

served a prison sentence at some point in their lives and 24% have been in care. There is a clear 

need for the government to include the criminal justice system and the care system in their 

strategic approach to address this. Just 3% of homeless people now report having been in the 

armed forces, a significant decrease over time, which is testament to how joined up government 

work in collaboration with the armed forces has been successful in preventing veterans becoming 

homeless. 

 

6.4 Research shows that the longer people are homeless or the more occasions on which they are 

homeless, the greater their support needs. 56% of people who had faced five or more periods of 

homelessness reported five or more support needs. By contrast, 11% of people with one homeless 

experience reported five or more support needs.38 This emphasises the need to ensure there are 

clear legal duties to prevent and relieve homelessness at the earliest possible stage and to ensure 

there is appropriate housing benefit support for younger adults at risk of homelessness. 

 

6.5 It is essential that there is necessary funding and effective services in place to help people who 

have been homeless long term, including people with complex needs, rebuild their lives: 

 

 Crisis’ understanding is that a programme for homeless people with complex needs is set to 

be commissioned, as recommended by the Ministerial Working Group on homelessness 

before the election.39 We would encourage the government to assess the benefits of taking 

a cross departmental approach to the design and commissioning of support services with 

the aim of creating a multiagency approach  for cost effective and efficient services for 

homeless people with complex needs. Further details on the principles that we believe a 

complex needs programme should adhere to can be found in our attached submission for 

the 2015 Spending Review. 

 

 There is a great deal of innovative and effective work being carried out across the 

homelessness sector, but not enough opportunities for different organisations and councils 

to learn from each other. We recommend that the government set up a ‘What Works?’ 

centre for ending homelessness, which would enable service providers, commissioners and 

government to come together to share evidence and best practice to improve homelessness 

services across the country. 

 

                                                           
38 Mackie, P. (2014) Nations Apart: experiences of single homeless people across Great Britain, Crisis 
39 DCLG (2015) Addressing Complex Needs: improving services for vulnerable homeless people 
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 The Housing First approach, whereby homeless people are placed directly in long term 

tenancies with non-conditional support offered, can successfully house entrenched rough 

sleepers and long-term and recurrently homeless people.  Evidence from North America and 

Europe40 shows widespread success for Housing First, even for people with the most 

complex needs, but it has never been used on a large scale in England. However, recent 

research from the University of York from nine smaller Housing First services across England 

showed extremely promising results, given the nature of the needs of the service users.41 

Given the strong evidence, Crisis strongly recommends that government should invest in a 

Housing First programme for long term homeless people.  

 

7. About Crisis 

7.1 Crisis is the national charity for single homeless people. We are dedicated to ending homelessness 

by delivering life-changing services and campaigning for change. Our innovative education, 

employment, housing and well-being services address individual needs and help people to transform 

their lives. 

 

7.2 As well as delivering services, we are determined campaigners, working to prevent people from 

becoming homeless and advocating solutions informed by research and our direct experience. Crisis 

has ambitious plans for the future and we are committed to help more people in more places across 

the UK. We know we won’t end homelessness overnight or on our own but we take a lead, collaborate 

with others and, together, make change happen. 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

                                                           
40 Johnsen, S. (2010) Staircases, Elevators and Cycles of Change ‘Housing First’ and Other Housing Models for 
Homeless People with Complex Support Needs, Crisis 
41 University of York (2015), Housing First in England An Evaluation of Nine Services 
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ANNEX: PROCESS MAP FOR PROPOSED AMENDS TO THE HOMELESSNESS LEGISLATION.  

 
 

 

 

 

 

 

 

 

 

 

 

 

 

 

LOCAL AUTHORITY TO PROVIDE ADVISORY SERVICES: Section 179 would remain the same with some amends to ensure that 
advice is up to date and relevant. This ensures that there is a universal duty to provide support and advice, regardless of 
whether or not someone is threatened with homelessness. This would act preliminary educative stage in helping prevent 
homelessness.    
 

FIRST ASSESSMENT: A local authority will assess the household to see whether they are homeless or threatened with 

homelessness within 56 days, and that they are eligible for assistance. At this stage there is no test for local connection, 

intentionality or priority need. NB. 175(4) - Homelessness and threatened homelessness. The definition of threatened with 

homelessness should be extended from 28 to 56 days to allow for homelessness to be prevented at a much earlier stage. 

DUTY TO HELP PREVENT A HOUSEHOLD FROM BECOMING HOMELESS: A local 

authority must help to secure that suitable accommodation does not cease to be 

available for that household if they are satisfied that they are a) threatened with 

homelessness and b) eligible for help. Examples of how a local authority might do this 

include: mediation with a landlord, payments by way of a grant or loan, support 

managing debt, accommodation, guarantees that payments will be made etc.  

SECOND ASSESSMENT: If the local authority is unable to successfully prevent a household from becoming homeless, or if the 

person presenting to the local authority then they should make an assessment of whether the household is owed the 

statutory duty (e.g. in priority need, eligible for assistance, unintentionally homeless and had a local connection).  

DUTY TO HELP SECURE ACCOMODATION FOR 

HOMELESS HOUSEHOLDS: The local authority must 

take reasonable steps help to secure suitable 

accommodation if the applicant is a) homeless and 

b) eligible for help. The accommodation should be 

likely to be available for 12 months.  

DUTY TO HOUSEHOLDS WITH PRIORITY NEED WHO 

ARE NOT HOMELESS INTENTIONALLY. This section 

applies where the local housing authority are satisfied 

that an applicant is homeless, eligible for assistance and 

has a priority need, and are not intentionally homeless. 

The local authority must secure accommodation for 

these households. This can either be a social rented 

sector offer or a 12 month fixed term AST in the private 

rented sector.  

HOMELESSNESS IS SUCCESSFULLY RELIEVED 

HOMELESSNESS 

IS SUCCESSFULLY 

PREVENTED 

If an applicant 

is already 

homeless, then 

they will bypass 

the prevention 

stage and go 

straight to the 

relief/ main 

duty 
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