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Foreword

There is a temptation in housing policy circles to argue about one number or issue at a time.
Thisreportresists it. By setting the cost of a home against what a young worker actually takes
home after tax, it captures something that conventional gross-earnings ratios tend to soften:
the distance between an ordinary salary and an ordinary first home has become very difficult
to close by working and saving alone.

The finding that should trouble policymakers most is not the London ratio, striking though it
is. It is that around a third of recent first-time buyers needed help from family with their
deposit, and a further share relied on an inheritance. Homeownership is drifting away from
being a reward for what someone earns and towards being a function of what their parents
are able to give them. That is a profound change in the character of the housing market, not
merely in its price.

The Land, Planning and Development Federation represents the businesses that promote
land, secure permission and build homes, so our interest in more housebuilding is obvious
and we make no apology for it. We share this report's central diagnosis. England added
208,600 homes last year, a second consecutive annual fall and well short of what the
government's own target requires. The direction of planning reform is right, and it should be
judged on completions rather than permissions.

But we would put one point more firmly than the report does. Homes get built because
someone is in a position to buy them, and when first-time buyers cannot reach the market,
sales rates slow, sites build out more slowly, and small and medium-sized builders struggle
and leave the industry altogether. Demand-side support is not a distraction from the supply
target. In practice it is one of the conditions for meeting it. The sector needs buyers as much
as buyers need the sector, and both need help sooner than a decade of supply reform can
deliver on its own.

The wider case is stronger still. When people cannot afford to live near work, they either
commute further, take a job below their capability, or do not move at all. Labour mobility is
one of the quieter casualties of unaffordable housing, and the cost falls on productivity and
on the Exchequer. Insecure renting into middle age also means a longer housing benefit bill,
less saving, and a generation reaching retirement without the asset that has underpinned
security in old age for their parents.
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Two measures deserve serious consideration. The first is a well-designed and targeted
successor to the equity loan, capped by regional price and conditional on genuine
additionality. The second is Discounted Market Sale, on which we have recently published
research with Savills. Homes sold below open market value with the discount secured in
perpetuity require no new public subsidy and deliver precisely the outcome this report
describes as disappearing.

This dashboard makes the case for urgency, and we hope it is read that way.

Samuel Stafford
Managing Director - Land, Planning and Development Federation

#: LPDF
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Executive Summary

Housing has become one of the clearest generational fault lines in Britain. For much of the
post-war period, younger adults could reasonably expect stable employment and rising
earnings to lead to independent living, homeownership and the steady accumulation of
housing wealth. But that pathway has become much less reliable. Buying a home is how
much harder, private renting extends further into adulthood, and leaving the parental home
increasingly happens later.

The IF Housing Fairness Dashboard has been created to track these changes. This is the first
edition of what will become an annual publication, bringing together a consistent set of
indicators to assess whether the housing system is becoming more or less fair to younger
generations over time. It also introduces new measures of housing and rental affordability
that compare first-time buyer prices and rents directly with the post-tax earnings of younger
workers.

This dashboard shows that first-time buyers now face higher prices relative to take-home
pay, the average age of buying a first home has risen, and homeownership among younger
adults remains well below early-2000s levels.

Private renting is also much more common among younger households, and increasingly
persists through people's 30s and 40s. While rental affordability has improved somewhat
since 2015, rents still absorb a large share of younger workers' take-home pay, particularly
in London. Meanwhile, a growing share of young adults live with their parents, while
Generation Z appears to be leaving the parental home later than Millennials or Generation X.

At the most acute end of the crisis, statutory homelessness has risen. The number of
homelessness prevention and relief duties owed by councils is higher than before Covid,
with increases across most age groups. People aged 25-34 remain the largest group
affected, highlighting how housing insecurity is concentrated among younger adults.

These pressures cannot be understood without looking at the supply and distribution of
housing. Britain continues to build fewer homes than are required to meet demand. At the
same time, under-occupation has risen substantially among owner-occupiers and is
concentrated among older households.

The central conclusion of this dashboard is that Britain's housing crisis is increasingly an
intergenerational crisis. Younger generations have become more dependent on expensive
and insecure housing while gaining access to homeownership later, if at all. Addressing that
imbalance will require sustained increases in housing supply, including social and
affordable housing, alongside reforms that make better use of the existing stock.
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Housing Fairness Dashboard’

Indicator

First-time buyer
affordability ratio

Description

Historic baseline

Access to homeownership

Average first-time buyer
house price as a
multiple of post-tax
earnings for 22-29 and
30-39-year-olds in
England and Wales,
with London shown
separately, 2012-2025.

England & Wales =
9.1x earnings

(22-29 year olds)

London = 14.6x
earnings

(22-29 year olds)

Average age of first-
time buyers

Average age of first-time
buyers in England and
London, 2003-04 to
2024-25.

England = 31.4 years

London =32.0 years

Homeownership
among 25 to 34-
year-olds

One-bedroom rental
affordability

Homeownership rate
among the 25-34 age
group in England, 2003-
04 to 2024-25.

The cost of renting and delayed independence

Estimated share of
after-tax earnings
required to rent a one-
bedroom property for
22-29 and 30-39-year-
olds in the UK, with
London shown
separately, 2015-2025.

58.6 per cent

UK =55.9 per cent

(22-29 year olds)

Latest values and

change

UK =52.3 per cent

(22-29 year olds)

London =70.2 per
cent

(22-29 year olds)

London =69.2 per
cent

(22-29 year olds)

Two-bedroom
shared rental
affordability

Estimated share of
after-tax earnings
required for half the rent
on atwo-bedroom

UK = 31.8 per cent

(22-29 year olds)

UK =29.5 per cent

(22-29 year olds)

" Each measure is assessed by comparing its latest value with the first observation in the relevant series.
Green indicates improvement, amber indicates little overall change or a mixed picture, and red indicates
deterioration. The assessment measures direction of travel rather than whether the latest value represents
a satisfactory outcome. For indicators containing several age groups, the dashboard focuses on the
youngest relevant age group.
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property, assuming rent
is split equally, UK and
London, 2015-2025.

London =45.7 per
cent

(22-29 year olds)

Private renting
among younger
households

Share of households
with a Household
Reference Person aged
25-34 living in the
private rented sector,
England, 2003-04 to
2024-25

21.4 per cent

Young adults living
with parents

Net additional
dwellings

Share of young adults
aged 20-34 living in the
parental home in the
UK, 1996-2025.

21 per cent

Housing supply and the use of existing homes

Annual netincreasein
England’s dwelling
stock, after accounting
for additions and
demolitions, 2006-07 to
2024-25.

214,936 net
additional dwellings

Under-occupation
among owner-
occupiers

Statutory
homelessness

Percentage of owner-
occupied homes
classified as under-
occupied in England,
1995-96 to 2024-25.

Homelessness and acu

The number of young
adults aged 25-34
eligible for
homelessness
prevention and relief
funding 2018-19 to
2024-25

39.4 per cent

te housing insecurity
83,990

6 — 2026 Housing Fairness Dashboard

London =43.9 per
cent

(22-29 year olds)




1. Access to homeownership

Homeownership remains central to economic security in Britain. It provides greater stability
than private renting, protects households from rent increases in later life and is the main
route through which most families accumulate wealth. Rising house prices have therefore
produced large gains for existing owners, while making entry into the market more difficult
for those who do not already own property.

For younger generations, the challenge is not only that house prices are high relative to
average earnings. Prospective buyers must also save a deposit while paying rent, meet
mortgage affordability tests and cover transaction costs. In 2024-25, 31 per cent of recent
first-time buyers reported receiving help from family or friends with their deposit, while 6 per
cent used an inheritance.? The growing role of family wealth means that access to
homeownership is increasingly shaped by what parents or grandparents can provide, rather
than earnings alone.

1.1 Housing affordability

Figure 1 below measures the average first-time buyer house price against the post-tax
earnings of employees aged 22 to 29 and 30 to 39. This differs from the standard house-
price-to-earnings ratio, whichis normally calculated using gross income (andisn’t restricted
to first-time buyer properties). This post-tax measure better reflects the resources actually
available to a first-time buyer, although it still does not capture deposit requirements,
mortgage interest, student loan repayments or other living costs.

For a 22 to 29-year-old in England and Wales, the ratio increased from 9.1 times take-home
payin 2012 to a peak of 11.0in 2022. It then fell to 9.5 in 2025 as earnings grew faster than
first-time buyer prices. This improvement is welcome, but the latest ratio remains above its
starting point and implies that the average first home costs almost a decade of post-tax
earnings before any spending on rent, food, transport or other essentials.

The position is substantially worse in London. For younger workers, the ratio rose from 14.6
in 2012 to 20.6 in 2016 and 2017. It has since fallen to 16.3, but remains 1.7 times higher
than the nationalratio. The same patternis visible among 30— 39 year-olds. In 2025, the ratio

2 Ministry of Housing, Communities and Local Government (2026) English Housing Survey 2024—25:
Chapter 2, Housing costs and affordability.
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https://www.gov.uk/government/statistics/chapters-for-english-housing-survey-2024-to-2025-headline-findings-on-demographics-and-household-resilience/chapter-2-housing-costs-and-affordability
https://www.gov.uk/government/statistics/chapters-for-english-housing-survey-2024-to-2025-headline-findings-on-demographics-and-household-resilience/chapter-2-housing-costs-and-affordability

was 8.1 in England and Wales and 12.5 in London, compared with 7.2 and 11.0 respectively
in 2012.

Figure 1:

intergenerational
foundation
Faimoss for Future Generations

Standard affordability measures understate the challenge facing young buyers
Average first-time buyer house price to post-tax earnings ratio by age group and location, 2012 to 2025
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Source: ONS house price and earnings data; |F calculations, see appendix for full methodology.
@ Intergenerational Foundation 2026 www.if.org.uk

Recent improvements should therefore be understood in this context.®* ONS figures using
the conventional gross-earnings measure also show that affordability has improved since
its 2021 peak, but remains far worse than in the late 1990s. In 2025, the median home in
England still cost 7.6 times median full-time earnings, with ratios ranging from 4.1 in the
most affordable local authorities to 25.2 in Kensington and Chelsea.*

High price-to-income ratios affect more than the purchase price. Buyers either need larger
deposits, must borrow more relative to income, or take mortgages over longer periods. In
2024-25, 62 per cent of recent first-time buyers with a mortgage had a repayment term of 30

3 Previous IF research found that in 1999 the median house-price-to-income ratio for workers aged 20—
29 was 5.75 in England and Wales, although this measure used gross earnings and all house prices
rather than focusing specifically on first-time buyer properties, see Leach, J. and Hanton, A. (2013)
Intergenerational Fairness Index 2013: Position of Younger Generations Worsens. Intergenerational
Foundation.

4 Office for National Statistics (2026) Housing affordability in England and Wales: 2025.
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https://if.org.uk/wp-content/uploads/2026/07/IF_UK_Index_2013_defin.pdf
https://www.ons.gov.uk/peoplepopulationandcommunity/housing/bulletins/housingaffordabilityinenglandandwales/2025

years or more, up from 47 per cent five years earlier.® This pushes mortgage debt further into
later working life and reduces the flexibility available to younger households.

1.2 Average age of first-time buyers

Figure 2 shows that first-time buyers are entering homeownership later. In England, the
average age increased from 31.4 in 2003-04 to 33.9 in 2024-25. In London, it rose from 32.0
to 34.5 over the same period. The increase of 2.5 years in both areas represents a significant
shift in when households are able to cross the threshold into ownership.

The London series is more volatile, partly because the English Housing Survey contains a
smaller number of first-time buyer observations in individual regions. Nonetheless, the
overalldirectionis clear. London’s average has remained above England’s in mostyears and
reached 36.7in 2018-19. The latest figure has fallen from that peak, butis stillwell above its
level two decades ago.

Figure 2:
@ intergenerational
foundation
First-time buyers are getting older
Average age of first-time buyers by location, 2003-04 to 2024-25
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Source: English Housing Survey.
@ Intergenerational Foundation 2026 www.if.org.uk

5 Ministry of Housing, Communities and Local Government (2025) English Housing Survey 2024—25:
Headline Report.
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https://assets.publishing.service.gov.uk/media/6930595d4bedc0e762303ffa/2024-25_EHS_Headline_Report.pdf
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A higher average age is not necessarily harmful in isolation. People may study for longer,
form relationships later or prefer to rent while moving between jobs. But when it occurs
alongside worsening affordability and declining homeownership rates, it is more plausibly
interpreted as evidence that financial barriers are delaying purchase.

Later entry also shortens the period over which households can repay a mortgage before
retirement. This matters because longer mortgage terms are becoming increasingly
common. It also delays the accumulation of housing equity and means that renters spend
more of their early working lives exposed to rent increases and insecure tenure

1.3 Homeownership rates

Figure 3 places these affordability pressures in a wider generational context.
Homeownership remains strongly related to age, but the gap between younger and older
groups has widened. In 2003-04, 58.6 per cent of 25-34 year-olds were homeowners. By
2024-25, this had fallen to 47.7 per cent, a decline of 10.9 percentage points.

Figure 3:

intergenerational
foundation
Fsirmess for Future Generations

Young adults are far less likely to own their home than older generations
Homeownership rates by age group, England, 2003-04 to 2024-25
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Source: English Housing Survey; IF calculations.
@© Intergenerational Foundation 2026 www.if.org.uk
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There has been a meaningful recovery from the low point of 35.8 per cent in 2013-14.
However, for this age group, homeownership remains substantially below the level recorded
at the beginning of the series. This suggests that the collapse in younger homeownership
after the financial crisis has not been fully reversed, even after a decade of low-deposit
mortgage products and government schemes designed to support first-time buyers.

The decline is not confined to people in their 20s and early 30s. Homeownership among 35—
44 year-olds fell from 74.3 per cent to 56.4 per cent, a drop of almost 18 percentage points.
The rate for 45— 54 year-olds also declined, from 80.6 per centto 65.7 per cent. This suggests
that lower homeownership is increasingly following cohorts into middle age rather than
simply reflecting a short delay of a few years.

The experience of older generations has been very different. Among those aged 65 and over,
homeownership actually increased from 71.0 per cent in 2003-04 to 78.9 per centin 2024-
25. Older households are therefore more likely to own property than they were two decades
ago, while younger and middle-aged households are less likely to do so. Since house prices
have also risen substantially over this period, these contrasting ownership trends have
contributed to a widening divide in housing wealth.

2. The cost of renting and delayed independence

For a growing share of younger adults, private renting is no longer a temporary stage before
homeownership. It is the main form of housing available throughout their 20s and
increasingly into their 30s. The quality and affordability of the private rented sector therefore
have a major influence on living standards, saving and family formation.

Headline rent figures show how quickly costs have risen, but they do not reveal whether
younger people’s incomes have kept pace. The following analysis estimates private rents as
a share of take-home pay for two common living arrangements: renting a one-bedroom
property alone and sharing the cost of a two-bedroom property equally with one other
person. The figures are not intended to represent every renter. Rather, they illustrate the
scale of the burden facing a typical employee in each age group.

2.1 Rental affordability

Figure 4 shows the estimated share of after-tax earnings required to rent a one-bedroom
property. Across the UK, the ratio for 22-29 year-olds fell from 55.9 per cent in 2015 to 49.5
per centin 2022. This reflected a period in which earnings growth broadly kept pace with, or
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exceeded, rent growth. Since then, the trend has reversed. By 2025, the ratio had risen to
52.3 per cent.

Figure 4:

intergenerational
foundation
Faimoss for Future Generations

Renting alone costs younger Londoners nearly 70% of their take-home pay
Estimated share of after-tax earnings required to rent a one-bedroom property, UK and London, 2015 to 2025
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Source: ONS private rental and earnings data; Intergenerational Foundation calculations, see appendix for full methodology.
@ Intergenerational Foundation 2026 www.if.org.uk

The burden is much greater in London. A one-bedroom property absorbed 70.2 per cent of
the take-home pay of a typical younger worker in 2015. The ratio declined to 61.9 per centin
2022, before rising to 69.2 per cent in 2025.

Older workers fare somewhat better because their earnings are higher, but the position
remains difficult. In 2025, one-bedroom rent represented 44.4 per cent of take-home pay for
a 30-39 year-old nationally and 53.1 per cent in London. The national figure is almost
unchanged from 2015, while the London figure is only modestly lower.

The ONS commonly uses 30 per cent of gross household income as an affordability
threshold, while noting that there is no universally accepted measure. On that basis,
London’s overall private rental affordability ratio reached 41.6 per cent in 2024.5 Our

6 Office for National Statistics (2025) Private rental affordability, England, Wales and Northern Ireland:
2024.
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estimates are higher because they focus on individual younger workers, specific property
sizes and income after tax rather than gross household income.

These results help explain why renting alone is beyond the reach of many younger people,
particularly in London. The choice is often between sharing for longer, accepting a very high
rent burden, moving away from employment and social networks, or remaining in the
parental home.

Sharing a two-bedroom property substantially reduces the cost per person, but does not
make renting comfortably affordable in every area. As Figure 5 illustrates, half of the rent on
a two-bedroom property accounted for 31.8 per cent of the take-home pay of a 22-29 year-
old nationally in 2015. The ratio fell to 28.3 per cent in 2022, before increasing to 29.5 per
centin 2025.

Figure 5:

intergenerational
foundation
Fairss for Future Genarations

Young Londoners still spend more than 40% of their pay on shared rent
Estimated share of after-tax earnings required for half the rent on a two-bedroom property, UK and London, 2015 to 2025
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In London, the equivalent ratio fell from 45.7 per centin 2015 to 39.7 per centin 2022, then
rose to 43.9 percentin 2025. Even after splitting the rent equally, a typical younger Londoner
must therefore spend almost half of their take-home pay on rent alone.
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The ratios are lower for 30 to 39-year-olds, but still high in London. In 2025, half of a two-
bedroom rent accounted for 25.1 per cent of take-home pay nationally and 33.7 per cent in
London. These estimates assume an equal split and do not include bills or council tax. The
actual cost of shared housing will therefore be higher.

House-sharing can be an appropriate and positive choice for some young adults. But it
should not become a permanent requirement imposed by unaffordable housing. Continued
dependence on shared accommodation can make it harder to form a household, live with a
partner, have children or create a stable home over the longer term.

2.2 Private renting among younger households

The affordability ratios above have improved somewhat since 2015, particularly before rents
began rising again after 2022. But this should be viewed against a much longer-term shift in
housing tenure. As Figure 6 shows, younger households are now substantially more likely to
live in the private rented sector than they were in the early 2000s.

Figure 6:

intergenerational
foundation
Fairness for Futurs Generaions

Private renting has become much more common among younger households
Share of households privately renting by age group, England, 2003-04 to 2024-25
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Among households headed by someone aged 25 to 34, the share privately renting rose from
21.4 per cent in 2003-04 to a peak of 48.2 per cent in 2013-14. It has since fallen, but still
stood at 38.2 per cent in 2024-25, almost twice the level recorded at the start of the series.
The increase has been similarly large among 35— 44 year-olds, from just 8.6 per centin 2003—
04 to 26.8 per centin 2024-25.

The result is that high rental costs now affect a much larger share of younger and middle-
aged households. Private renting has also increasingly extended further into adulthood,
reflecting the difficulty many households face in moving into homeownership. Even where
rental affordability has improved modestly relative to earnings, younger generations remain
much more dependent on a tenure that is typically less secure and offers no route to
accumulating housing wealth.

2.3 Livinginthe parental home

Figure 7:

intergenerational
foundation
Faimess for Future Gensrations

Nearly three in ten young adults now live with their parents
Share of young adults aged 20 to 34 living in the parental home, UK, 1996 to 2025

40%
35%
30%

25%
Group

== All young adults
o
20% = NMen
= Women

15%

10%

Share living in the parental home

5%

0%

Source: ONS Labour Force Survey.
©® Intergenerational Foundation 2026 www.if.0rg.uk

Figure 7 shows a sustained increase in the share of 20— 34 year-olds living with their parents.
In 1996, around 21 per cent of young adults lived in the parental home. By 2025, the figure
had reached 29 per cent, an increase of 8 percentage points.
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The gender gap has persisted throughout the period. In 2025, 35 per cent of young men aged
20 to 34 lived with their parents, compared with 22 per cent of young women. Both rates are
higher than in 1996, when the corresponding figures were 27 per cent and 15 per cent. The
ONS notes that more young adults reaching milestones laterin life, alongside higher housing
costs, are likely to be part of the explanation.”

Living with parents can provide important support. It may allow young adults to save, study
or recover from a financial shock. The Institute for Fiscal Studies (IFS) estimates that a 25—
34 year-old living with parents would otherwise pay around £560 per month in rent on
average, risingto around £1,000 in London. Young adults living at home were also more likely
than comparable private renters to accumulate more than £10,000 in financial wealth over
two years.8 The option to live in the parental home can therefore be seen as a further channel
of intergenerational transfers, alongside inheritances, parental guarantors and gifts.

However, co-residence is not costless. It can reduce privacy and independence, place
pressure on parents and delay household formation. The financial advantages are also
distributed unevenly. Young people whose parents have sufficient space, live near
employment opportunities and can charge little or no rent are in a much stronger position
than those without access to the parental home.

Figure 8 reorganises the parental-home data by generation, allowing us to compare the living
arrangements of different generations at the same stage of life. Across all three generations,
the share living with parents declines significantly between the ages of 18 and 30. However,
Generation Z remains more likely to live in the parental home throughout its early and mid-
20s than either Millennials or Generation X.

The differences are relatively modest in the late teens. At age 18, 88.1 per cent of Gen Z lived
with their parents, compared with 86 per cent of Millennials and 84.7 per cent of Gen X.
However, the gap widens considerably from age 21 onwards. At age 24, 47.5 per cent of Gen
Z were living at home, compared with 36.2 per cent of Millennials and 31.6 per cent of Gen
X. This represents a gap of 11.3 percentage points between Gen Z and Millennials, and 15.9
percentage points between Gen Z and Gen X.

The gap narrows again in the late 20s, as more members of Gen Z leave the parental home.
Nonetheless, at age 28, 18.2 per cent of Gen Z were still living with their parents, compared

7 Office for National Statistics (2026) Families and households in the UK: 2025.
8 Atkinson, |., Boileau, B. and Sturrock, D. (2025)_Hotel of Mum and Dad? Co-residence with parents
among those aged 25—-34. Institute for Fiscal Studies.
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with 16.4 per cent of Millennials and 12.8 per cent of Gen X. The overall pattern therefore
suggests that Gen Z is not simply leaving home later at one particular age. Rather, it is
experiencing a sustained delay in residential independence across much of its 20s.

Figure 8:°

intergenerational
foundation
Faimess for Future Generasions

Gen Z are more likely to live with their parents than previous generations
Share of young adults living in the parental home by generation and age, UK
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3. Housing supply and the use of existing homes

The affordability problems described in the previous sections ultimately reflect a persistent
imbalance between the demand for homes and the supply available in the places where
people want and need to live. Building more homes is therefore essential. But new
construction is only part of the answer. England already has a large housing stock, and how
that stock is distributed also matters. A growing share of owner-occupied homes are under-
occupied, particularly among older generations. The policy challenge is to increase supply
while making it easier for older households to downsize.

9 Because the source series begins in 1996, estimates for Generation X at younger ages are based on
the younger members of the generation, and the number of birth cohorts represented varies by age.
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3.1 Housing supply

Figure 9 shows the number of net additional dwellings and the total supply of affordable
housing in England. Net additions fell after the financial crisis, from 223,534 in 2007-08 to
130,611 in 2012-13. They then recovered steadily, reaching a peak of 248,591 in 2019-20.
However, that progress has since gone into reverse. Net additions fell to 217,754 during the
pandemic, recovered to around 234,000 in 2021-22 and 2022-23, then declined again. In
2024-25, England added 208,600 dwellings, 6 per cent fewer than the previous year and 16
per cent below the 2019-20 peak.

Figure 9:
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Housing supply has fallen from its pre-pandemic peak
Net additional dwellings and total affordable housing supply, England, 2006-07 to 2024-25
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Affordable housing supply has followed a different path. In this dataset, affordable housing
includes homes for rent or sale for households whose needs are not met by the market,
including social rent, affordable rent and subsidised routes into homeownership such as
shared ownership. Delivery was 44,313 in 2006-07, peaked at 65,959 in 2014-15, then fell
t0 32,614 in 2015-16. It has recovered in recent years, reaching 64,762 in 2024-25.

Current delivery remains below the scale required to meet the government’s objective of 1.5
million homes over the Parliament, which implies an average of around 300,000 homes per
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year. Last year, the OBR estimated that the government’s planning reforms would add
around 170,000 homes over five years, taking total UK net additions to roughly 1.3 million
and raising potential output by around 0.2 per cent by 2029-30."° This suggests that planning
reform is economically important, but that further measures will be needed to reach the full
target. The new £39 billion Social and Affordable Homes Programme provides a stronger
foundation for affordable delivery. Its ambition to deliver around 300,000 social and
affordable homes over ten years, with at least 60 per cent for socialrent, is welcome. But its
success will depend on the pace of delivery and the capacity of councils and housing
associations to build at scale.

3.2 Under-occupation

Figure 10 shows a long-term rise in under-occupation among owner-occupiers. Under the
bedroom standard, a home is classified as under-occupied when it has at least two more
bedrooms than the household is deemed to require. In 1995-96, 39.4 per cent of owner-
occupied homes met this definition. By 2024-25, the proportion had increased to 54.7 per
cent.

Figure 10:
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More than half of owner-occupied homes are now under-occupied
Percentage of owner-occupied homes that are under-occupied, England, 1995-96 to 2024-25
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© Intergenerational Foundation 2026 www.if org.uk

10 Office for Budget Responsibility (2025) Economic and Fiscal Outlook: March 2025.
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The increase has been gradual but substantial. Under-occupation passed 50 per cent in
2013-14 and, across the full period, rose by 15.3 percentage points. It is also
overwhelmingly concentrated in the owner-occupied sector. In 2024-25, around 8.9 million
owner-occupied households were under-occupying their home, compared with 705,000
private renters and 389,000 social renters. Overall, around 10 million English households
lived in under-occupied homes."

Figure 11 illustrates that older age groups are much more likely to live in properties that are
under-occupied. In 2023-24, 56.4 per cent of households aged 65 or over were under-
occupied, compared with 33.7 per cent among 45-54 year-olds, 27.9 per cent among 35-44
year-olds and 23.8 per cent among 25-34 year-olds. The rate among those aged 16-24 was
just 13.3 per cent. A household in the oldest age group was therefore more than twice as
likely to under-occupy as one aged 25-34.

Figure 11:
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Older households are much more likely to under-occupy their homes
Share of households under-occupied by age group, England, 2010-11 to 2023-24
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This gap has persisted throughout the series. More than half of households aged 65 or over
were already under-occupied in 2010-11, and the rate increased from 52.6 per cent to 56.4

" Ministry of Housing, Communities and Local Government (2026)_English Housing Survey 2024—25:
Chapter 1, Housing quality.
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per cent by 2023-24. The contrast is particularly striking when placed alongside the
pressures facing younger generations elsewhere in this report: younger adults are more
likely to remain with their parents, face high rents and struggle to access homeownership,
while a large share of the housing occupied by older households contains substantial spare
capacity.

Of course, this does not mean that older people should be blamed for the housing crisis or
compelled to leave theirhomes. The problem is that those who would like to downsize often
face too few attractive alternatives and substantial costs associated with moving. The Older
People’s Housing Taskforce found that planning consents for specialist and later-living
housing fell from around 180 in 2015 to 80 in 2023, while only 36.2 per cent of local plans
contained a specific policy for older people’s housing.?

Transaction costs are another barrier. Research prepared for the Taskforce estimated the
average cost of moving at around £8,450 before allowing for substantial regional variation,
with stamp duty particularly important in higher-value areas. This supports a reform
approach that combines greater supply of suitable homes with lower transaction taxes and
practical assistance, rather than relying on financial pressure alone.

Tax reform would also improve the allocation of the housing stock more generally. The
Institute for Fiscal Studies has argued that stamp duty should be abolished or replaced
because taxing transactions discourages mobility, while council tax should be reformed to
reflect current property values more closely. Such a package would remove the penalty on
moving without weakening the overall taxation of housing.™

4. Homelessness and acute housing insecurity

The pressures described elsewhere in this report do not affect all households equally. For
many younger people, high housing costs mean spending more of their income on rent,
sharing accommodation for longer or remaining in the parental home. For those on the
lowest incomes or facing other forms of vulnerability, housing insecurity can have much
more severe consequences, including homelessness.

2 Older People’s Housing Taskforce (2024) Our Future Homes: Housing that promotes wellbeing and
community for an ageing population. Ministry of Housing, Communities and Local Government.

'3 Phillips, D. (2024) Council tax needs urgent reform — not being frozen in time in 1991. Institute for
Fiscal Studies.
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The causes of homelessness are complex and often overlap. Relationship breakdown, ill
health, unemployment and other personal circumstances can all play a role. But access to
stable and affordable housing remains fundamental. Where rents are high and suitable low-
cost housing is scarce, households have less room to absorb a loss of income or other
financial shock.

4.1 Statutory homelessness

The statutory homelessness system provides one way of measuring acute housing
insecurity. Under the Homelessness Reduction Act 2017, which came into force in 2018,
local authorities in England have duties towards households that are threatened with
homelessness or are already homeless.

A prevention duty applies where an eligible household is threatened with homelessness
within 56 days. Arelief duty applies where an eligible household is already homeless. In both
cases, the local authority must assess the household's circumstances and take reasonable
steps to help secure accommodation. These figures therefore measure the number of
prevention and relief duties owed by local authorities, rather than providing a direct count
of people sleeping rough or of all people experiencing homelessness.

Figure 12:
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Statutory homelessness duties have increased by 23% since 2018-19
Number of homelessness prevention and relief duties, England, 2018-19 to 2024-25
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Source: Ministry of Housing, Communities and Local Government, Statutory homelessness in England.
© Intergenerational Foundation 2026 wwwe.if.org.uk.
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Figure 12 shows that the number of prevention and relief duties has increased substantially
since the current systemwas introduced. In2018-19, local authorities owed 269,540 duties.
By 2024-25, this had risen to 330,390, an increase of around 23 per cent.

The trend has not been entirely continuous. Duties fell during 2020-21 before increasing
again, and the rise has been particularly pronounced since 2021-22. By 2024-25, the
number of duties was at its highest level in the series.

The age profile is also important. As Figure 13 shows, duties increased between 2018-19
and 2024-25 for every age group. Some of the largest proportional increases occurred
among older applicants. Duties owed to households with a lead applicant aged 65-74, for

example, increased from 6,020 to 11,180, an increase of around 86 per cent.

Figure 13:
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25-34-year-olds are still the largest age group, with more duties owed than all 45+ groups put together
Number of homelessness duties, 2018—19 and 2024-25 change, by age of lead applicant, England
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However, these older groups remain relatively smallin absolute terms. Younger and middle-
aged adults continue to account for most statutory homelessness. The 25-34 age group
remained the largest in 2024-25, with 94,490 duties, up from 83,990 in 2018-19. The largest
absolute increase occurred among 35-44 year-olds, where the number of duties rose by
23,160 to 84,140.
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This matters because the prominence of younger adults cannot simply be explained by the
size of these age groups in the population. Figure 14 compares each age group's share of
homelessness duties with its share of England's population.

Figure 14:
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Younger age groups overindex for homelessness compared with the general population
Share of homelessness duties compared with share of England's population, by age group, 2024-25
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People aged 18-24 accounted for 17.2 per cent of homelessness duties in 2024-25, despite
representing only 10.3 per cent of the population. Among 25-34 year-olds, the disparity was
larger still: they accounted for 28.6 per cent of duties but only 16.7 per cent of the
population. The 35-44 age group was also substantially over-represented, accounting for
25.5 per cent of duties compared with 16.6 per cent of the population.

Taken together, 18-34 year-olds accounted for almost 46 per cent of homelessness duties,
despite making up only around 27 per cent of England's population. By contrast, every age
group aged 55 and over accounted for a smaller share of homelessness duties than of the
wider population.

These figures reinforce the wider pattern identified throughout this report. Younger adults
are more exposed to the private rented sector, face high housing costs relative to their
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incomes and have less accumulated housing wealth to fall back on. For a minority, these
pressures contribute to much more acute forms of housing insecurity.

Preventing homelessnhess nevertheless requires more than housing policy alone. Many
households experiencing homelessness also face poor physical or mental health and other
complex needs. Effective prevention therefore requires coordination across housing,
health, welfare and other public services.

Recent reforms to the private rented sector may reduce one important source of insecurity.
The Renters' Rights Act, which came into force in May 2026, abolished Section 21 'no-fault’
evictions. Section 21 had been an important route through which private renters could lose
their homes, and possession claims using the procedure had increased in the period before
its abolition.™

Greater security of tenure should help, but legislation alone cannot remove the underlying
shortage of affordable housing. Where low-income households face high rents and few
alternative homes are available, the risk of homelessness will remain. Reducing that risk
therefore depends both on preventing avoidable tenancy loss and on increasing the supply
of social and genuinely affordable housing.

Recommendations

The evidence in this report points to two broad priorities. First, Britain needs to build more
homes, particularly in the places where demand is strongest. Second, it also needs to make
better use of the homes that already exist by incentivising older households to downsize into
smaller or more suitable properties. Neither objective can be achieved through a single
policy change. A credible reform programme must bring together reforms in planning,
investment, and taxation.

Increasing supply

1. Maintain the direction of planning reform and make delivery the test

The government is right to recognise that the planning system has constrained housing
supply. Mandatory local housing targets, stronger strategic planning and a more rules-
based approach to development are necessary if England is to build at the scale required.

4 Ministry of Justice (2025) Mortgage and landlord possession statistics: April to June 2025.
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The current commitmentto deliver 1.5 million homes over the Parliamentimplies an average
of around 300,000 net additions each year, well above the 208,600 delivered in 2024-25.

However, planning reform should be judged by completed homes rather than permissions
alone. Local authorities need up-to-date plans, clearer expectations about where growth
should occur, and sufficient capacity to process applications and coordinate infrastructure.
The government’s investment in additional planning staff is welcome, but it should be
sustained beyond a single spending year and accompanied by stronger reporting on the gap
between permissions, starts and completions.

Where authorities repeatedly fail to plan for assessed need, central government should be
prepared to intervene. At the same time, areas that accept substantial housing growth must
receive timely investment in transport, schools, healthcare and other local services. This
would make development easierto support and reduce the risk that infrastructure becomes
a further brake on delivery.

2. Protect and front-load investment in social and affordable housing

Increasing total supply will help over time, but the market will not on its own produce enough
homes that are affordable to young people on low and middle incomes. The ten-year, £39
billion Social and Affordable Homes Programme is therefore an important step. Its ambition
to deliver around 300,000 homes, with at least 60 per cent for social rent, should be
protected from future spending cuts.

Funding should be front-loaded where providers have deliverable schemes, with clear
annual and regional targets. The programme should also prioritise areas where private rents
consume the largest share of local incomes and where social housing waiting lists are
longest. Longer-term funding certainty will allow councils and housing associations to
assemble land and plan larger programmes rather than bidding for short, fragmented
funding rounds.

The government should publish a transparent annual account of additional homes delivered
through the programme, broken down by tenure, region and whether the home is a new build
or an acquisition. This matters because acquisitions can increase the affordable stock
without increasing the total number of homes. Both have value, but they solve different
problems and should not be presented as interchangeable.
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Improving incentives to downsize

The rise in under-occupation does not mean that older people should be blamed for the
housing crisis or forced to leave their homes. Many people value spare rooms for family,
caring or working, and most older homeowners are satisfied with where they live. The
objective should be to make moving easier for those who want a smaller, more accessible
or better-located home, but are prevented from doing so by a lack of suitable options or high
transaction costs.

3. Replace stamp duty and council tax with a proportional property tax

Stamp Duty Land Tax penalises people when they move. By increasing the cost of buying a
property, it reduces residential mobility, discourages some older homeowners from
downsizing and prevents the housing stock from being allocated as efficiently as it could be.
Counciltax has different problems. It remains based on 1991 property values in England and
is highly regressive relative to the value of the property being taxed.

Over the longer term, both taxes should be replaced by a single recurrent tax proportional to
current property values. A model along the lines proposed by Fairer Share would charge
property owners a fixed percentage of theirhome's regularly updated value each year, rather
than taxing households according to outdated council tax bands or imposing a large
transaction tax when they move. Fairer Share currently proposes a rate of 0.48 per cent,
alongside the abolition of both council tax and Stamp Duty Land Tax.'®

Such a reform would tax housing wealth more consistently while removing the financial
penalty associated with moving home. More valuable properties would generate
proportionately larger bills, while the abolition of stamp duty would make it easier for
households to move for work, changing family circumstances or to downsize.

Any transition would need safeguards for households that are property-rich but have low
currentincomes. Owners unable to meet the annual charge could be allowed to defer some
or all of the tax until the property is sold, with a modest interest charge, ensuring that reform
does not force people from their homes simply because their property has risen
substantially in value.

5 Fairer Share (2026) Proportional Property Tax.
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4. Build more suitable homes for later life

Tax incentives will have limited effect if appropriate alternatives do not exist. Many older
households want to remain within their existing communities, close to family, friends and
services. Yet the supply of accessible and well-designed homes in familiar neighbourhoods
is often inadequate. Specialist housing can play a role, but the greatest need is likely to be
for a broader range of mainstream homes that are step-free, adaptable and manageable.

Every local authority should be required to assess the housing needs of its older population
and include a specific later-living strategy within its local plan. Plans should allocate
suitable sites, set expectations for accessible design and cover arange of tenures, including
social rent, shared ownership and market housing. Homes England and councils should
also dedicate a proportion of public land and affordable housing funding to this purpose.

The supply response should not be limited to small flats. Older households have diverse
needs, and many will still require two bedrooms, private outdoor space, storage and room
for visitors or carers. The aim is to provide homes that people would positively choose,
rather than accommodation that feels like a sacrifice imposed for the benefit of the wider
market.

Conclusion

The housing crisis in Britain is often described as a problem of affordability or supply. In
reality, these problems are closely connected. Too few homes in high-demand areas push
up prices and rents. High rents make it harder to save a deposit. Later entry into
homeownership reduces the time available to build equity and leaves more households
renting into middle age. At the same time, barriers to moving and downsizing contribute to
the growing under-occupation of the owner-occupied stock.

The dashboard shows that the position facing younger generations has deteriorated across
most of the measures examined. First-time buyer affordability is worse than in 2012. The
average buyeris older. Homeownership among 25 to 34 year-olds remains far below its level
two decades ago. More young adults live with their parents for longer, while more than half
of owner-occupied homes are under-occupied. Statutory homelessness has alsorisen, with
prevention and relief duties 23 per cent higher than in 2018-19.
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There are some signs of improvement. House-price-to-income ratios have fallen from their
recent peaks, and rental affordability is slightly better than in 2015. But these gains are
fragile. Rents have begun rising faster than younger people’s take-home pay again, and
housing supply has fallen for two consecutive years. The latest position is therefore better
understood as a modest easing from exceptionally poor conditions rather than a resolution
of the underlying crisis.

An intergenerationally fairer housing system will require sustained action over the next
decade. Building more homes must remain the central priority, with a large role for social
and affordable housing. But the government should also reform property taxation, expand
suitable later-life housing and support older households who want to move. Together, these
changes would improve access to secure housing, make better use of the existing stock and
begin to restore a fairer balance between generations.
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Appendix: affordability methodology

A.1 First-time buyer affordability

The first-time buyer affordability measure compares the average price paid by first-time
buyers with age-specific annual earnings after Income Tax and employee National
Insurance contributions. It covers 2012 to 2025 and presents separate estimates for
England and Wales and for London.

Monthly average first-time buyer prices were taken from the UK House Price Index and
averaged across each calendar year. For England and Wales, these prices were compared
with UK median annual earnings for full-time employees aged 22 to 29 and 30 to 39. London
first-time buyer prices were compared with the corresponding age-specific earnings for
employees in London.

Gross earnings were converted into estimated take-home pay using the Income Tax and
employee National Insurance rates, thresholds and personal allowances applying in the
relevant tax year. For example, earnings and prices recorded in calendar year 2025 were
assessed using the 2025-26 tax system. The calculation assumes that the employee
receives the standard personal allowance and has no other taxable income.

The annual affordability ratio was calculated as follows:

Average annual first-time buyer price + estimated annual take-home pay
A higher ratio indicates lower affordability. The measure should be interpreted as an
indicator of the scale of the purchase price relative to an individual employee’s disposable
earnings, rather than as a complete model of mortgage affordability.
The calculation does not include the size of the deposit, mortgage interest rates, mortgage
term, Stamp Duty Land Tax, legal fees, maintenance costs, pension contributions, student

loan repayments or other household expenditure. It also does not account for purchases
made by couples combining two incomes.
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A.2 Private rental affordability

The private rental affordability measures compare annual rent with the same age-specific
estimates of take-home pay. They cover 2015 to 2025 and present separate estimates for
the UK and London.

Monthly mean rents for one-bedroom and two-bedroom properties were taken from the
ONS Price Index of Private Rents dataset and averaged across each calendar year. The rent
data cover the private rental stock, including both new and existing tenancies. Annual rent
was calculated by multiplying the average monthly rent by 12.

For the one-bedroom measure, the full annual rent was divided by estimated annual take-
home pay. For the shared two-bedroom measure, annual rent was divided equally between
two people before being compared with take-home pay. The calculation therefore assumes
that both occupants pay exactly half of the rent.

One-bedroom ratio = annual one-bedroom rent + annual take-home pay
Shared two-bedroom ratio = half of annual two-bedroom rent + annual take-home pay

The estimates exclude council tax, energy, water, service charges, insurance and other
housing-related costs. They also exclude Housing Benefit and the housing element of
Universal Credit. As aresult, the figures represent rent burden before these additional costs
and support payments are taken into account.

The measure uses the earnings of an individual full-time employee rather than total
household income. This makes the age comparison clearer, but it means the estimates
should not be read as representative of every private renting household. Part-time workers,
people with irregular earnings and low-income renters are likely to face a higher burden,
while couples combining two full-time incomes may face a lower burden.

Annual averages smooth short-term movements within each year. The estimates are

rounded to one decimal place in the charts and dashboard. Small differences may therefore
arise when rounded figures are compared directly.
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