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1. Introduction  
 

1.1 Blackburn with Darwen Council have prepared a series of topic papers to set out the key 

evidence and the justification for policies within the Local Plan. Each topic paper summarises 

the relevant legislative context alongside some of the key national and local policy and 

guidance, before introducing the Council’s evidence and study base and explaining how that 

evidence has shaped the development of the policies in the Local Plan. The topic papers are 

produced to accompany the Submission of the Local Plan to the Secretary of State and form 

part of the evidence base for examination. 

 

1.2 The policies set out in the Local Plan will guide and shape development of Blackburn with 

Darwen in the coming years, up to 2037, and set the parameters for ‘balanced growth’. This 

includes ensuring that the borough is open for business, providing jobs and economic growth 

for future prosperity.   

 

1.3 This Employment Topic Paper sets out the evidence collated, and explains how that evidence 

has been used to inform and support the development of the employment policies in the Local 

Plan 2021-2037 (the ‘BwD LP 2037’), including those policies identifying the borough’s 

employment land need and the planned delivery of those requirements.  

 

1.4 In preparing this Local Plan, decisions have also been informed by ongoing consultation and 

engagement with local people, businesses, community groups and various stakeholders, as 

identified in the Regulation 22 Consultation Statement. Section 5 of this topic paper 

summarises comments received which have shaped the choices on local employment 

planning policy.  

 
1.5 Additional topic papers have been prepared for housing, technical standards and the 

environment. 

 

  



2.  National and Local Policy Context 
2.1  This section sets out the key national and local policy context relating to employment policy 

within the Local Plan. It does not seek to provide an exhaustive list of all guidance that has 

been considered during the preparation of the Local Plan.     

 

National Policy and Guidance 

 
National Planning Policy Framework (NPPF) 

 

2.2 National requirements and guidance on employment and economic development are set 

out in the National Planning Policy Framework (NPPF), with further advice and details 

outlined through national Planning Practice Guidance (PPG).  

 
2.3 The NPPF places a strong emphasis on the role of Local Plan policies to create the 

conditions for businesses to invest, expand and adapt as required. To do so, supporting 

evidence should provide an understanding of the current economic climate, identify areas 

of existing demand and future growth requirements, and create the conditions to support 

this need by identifying a sufficient supply of land in the most appropriate locations.  The 

approach taken should allow each area to build on its strengths, counter any weaknesses 

and address the challenges of the future (Paragraph 81).  

 

2.5 Paragraph 82 of the NPPF sets that planning policies should: 

 

a) set out a clear economic vision and strategy which positively and proactively 

encourages sustainable economic growth, having regard to Local Industrial Strategies 

and other local policies for economic development and regeneration;  

b) set criteria, or identify strategic sites, for local and inward investment to match the 

strategy and to meet anticipated needs over the plan period;  

c) seek to address potential barriers to investment, such as inadequate infrastructure, 

services or housing, or a poor environment; and  

d) be flexible enough to accommodate needs not anticipated in the plan, allow for new and 

flexible working practices (such as live-work accommodation), and to enable a rapid 

response to changes in economic circumstances. 

 



Planning Practice Guidance 

 

2.6 The ‘Housing and Economic Development Needs Assessment’ PPG guides how authorities 

should determine their economic needs, including identifying their existing stock, market 

trends and the type of employment land needed in the future.  

2.7 The note ‘Housing and Economic Land Availability Assessment’ guides the assessment of 

land availability and the identification of a future supply of land which is suitable, available 

and achievable for housing and economic development uses over the plan period. 

Assessments should identify sites and broad locations with the potential for development, 

assess their development potential and assess their suitability for development and the 

likelihood of development combined forward (the availability and achievability). 

2.8 The Council have followed all guidance in the preparation of both evidence studies and 

formulation of planning policy.  

 

Local Policy / Plans / Strategies 
 

2.9 In the wider context, there are a number of Lancashire-based economic policies that have 

been published which support the Borough’s economic growth ambitions, which are 

outlined in the following section of this report.  

 

Lancashire Enterprise Partnership Strategic Economic Plan (SEP) 2015-2025 

 

2.10 The SEP identifies key priorities and programmes, which command local support and 

funding commitments. All programmes have the ability to deliver and benefit from Growth 

Deal and European Structural & Investment Fund support from 2015/16 onwards. These 

priorities include:  

 A sector development programme seeking £11m in competitive Growth Deal funding to 

improve the capability and capacity of Lancashire's competitive strengths in advanced 

manufacturing, particularly in aerospace, automotive and energy  

 A skills for growth programme seeking £47m in competitive Growth Deal funding, 

underpinned by a capital investment strategy consistent with agreed economic 

priorities, including a new Apprenticeship Hub to increase SME engagement and 

apprenticeships.  



 An enhanced business growth hub requiring £12.8m in competitive Growth Deal funding 

to strengthen the support Boost 2 Business can deliver to high growth SMEs  

 An enhanced Growing Places investment fund seeking £30m in competitive Growth 

Deals funding to enable the LEP to continue unblocking stalled development 

opportunities critical to the economic regeneration of Lancashire.  

 

Pennine Lancashire Growth and Prosperity Plan 2016-2032 

 

2.11 The Pennine Lancashire Growth and Prosperity Plan covers the five local authority areas 

of Blackburn with Darwen, Burnley, Hyndburn, Pendle and Rossendale, and includes 

Lancashire County Council. The Growth and Prosperity Plan sets out the ambition to 

accelerate economic growth and housing development in Pennine Lancashire, closing the 

productivity gap and ensuring that Pennine Lancashire builds on its position as a major 

contributor to the Lancashire economy and the Northern Powerhouse.  

2.12 The plan is intended to inform and support the delivery of the Lancashire Strategic 

Economic Plan, the Lancashire Plan, the Northern Powerhouse and a Lancashire-wide 

devolution deal.  

2.13 The Plan makes particular reference to the following four employment sites in Blackburn:  

 

 Blackburn Knowledge Zone in Blackburn’s Town Centre.  

 Pennine Gateway in North Blackburn. 

 Furthergate Business Park located close to Blackburn Town Centre and J6 (Whitebirk) of 

the M65 Motorway. 

 FabLab Blackburn - Making Rooms 

 

Blackburn with Darwen Corporate Plan 2019-2023 

 

2.14 The Blackburn with Darwen Corporate Plan 2019-2023 sets out the Council’s eight 

priorities. The corporate plan was agreed by elected members in March 2019. The 

Corporate Plan aims to enable all residents to achieve a good quality of life in a vibrant and 

thriving place, with strong community values and an inclusive society. The strategic 

priorities are as follows:  

 Supporting young people and raising aspirations  

 Safeguarding and supporting the most vulnerable people  



 Reducing health inequalities and improving health outcomes  

 Connected communities  

 Safe and clean environment  

 Strong economy to enable social mobility  

 Supporting our town centres and businesses 

 Transparent and effective organisation. 

 

2.15 The Corporate Plan identifies health and manufacturing, respectively the largest and 

second largest sectors in the borough, as ‘key to driving local productivity, growth and 

innovation’. It equally aims to maximise the opportunities offered by proximity to ‘national 

manufacturing assets such as Samlesbury Aerospace Enterprise Zone which is in Ribble 

Valley administrative area.  

 

2.16 A stated priority is to see a strong, growing economy that enables social mobility, allowing 

‘everyone of working age…to access jobs, career progression and make a positive 

contribution to the economy, regardless of their social circumstances and background’.  

 

2.17 This is to be achieved by, among other things, delivering a strategic pipeline of growth 

programmes that attract investment and generate new economic, housing and 

infrastructure growth opportunities. The Council also intends to ‘deliver sustained growth 

and higher value employment’ for residents ‘as an enabler to social mobility’.  

 

Redefining Lancashire: Our Approach to Recovery (June 2020) 

 

2.18 The Lancashire authorities have collaborated (with the support of the LEP) to set out an 

initial approach to recovery from the economic impact of the pandemic. The range of steps 

is outlined as the ‘Urgent and the Immediate’, to identify the sectors, occupations and places 

most severely impacted by Covid-19 and bring forward immediate solutions to arrest and 

deflate the intensity of impact. There is also a focus on acceleration of capital investment 

schemes which will generate new jobs, in the near-term, with the help of government.  

 

2.19 The approach to recovery includes the ambition of bringing forward a delivery programme 

which responds to the differential needs of Lancashire’s prime sectors, with a clear focus 

on business growth, job creation, skills and employment. It also sets out the next steps to 

preparing The Greater Lancashire Plan, part of the proposed devolution deal that 



Lancashire Local Government Leaders have signalled collective intent to pursue. The 

document sets out that the Greater Lancashire Plan will seek to build on existing priorities 

for the region including: 

 Levelling up and further devolution;   

 Strategic Economic Framework and Local Industrial strategy;  

 Climate change and clean growth opportunities;  

 Public Sector Reform which embraces ‘best in class’ service delivery;  

 Reinforcing leadership and building an enticing investment portfolio;  

 Building local capability and flexibility to respond to demand across the spectrum;  

 Building capacity for market and technology foresight to be ‘fit for the future’; and  

 Future-proofing Lancashire’s infrastructure for net-zero carbon and digital connectivity 

 

Some initial evidence base reports to support a Greater Lancashire Plan, in the form of an 

Independent Economic Review (IER), have since been published (further detail is provided 

in Section 3 of this paper). 

 

  



3. Supporting Evidence Documents 
 

3.1 This topic paper is supported by a number of evidence base reports which have informed 

the development of Local Plan policies. A summary of the key documents and their purpose 

is provided below, in chronological order. This section is only intended to outline the purpose 

and approach of each study, with the most relevant, and up to date key findings set out in 

Section 4.  

 

Pre-Publication (Regulation 19) reports 

 
Housing and Economic Needs Assessment (HENA) (2018 & 2021) 

Local Plan evidence base document refs: E31 and E32 

 

3.2 Blackburn with Darwen Borough Council and Hyndburn Borough Council published a joint 

Housing and Economic Needs Assessment (HENA) in 2018 (Evidence base document ref 

E31), completed by GL Hearn. This study recognises the strong links between the housing 

and employment sectors across both local authority areas, and is evidenced through 

analysis of the operation of local markets and historic travel to work data. It builds upon 

previous joint working between the local authorities to inform earlier Local Plans. The HENA 

addresses the point made in both the NPPF and PPG around the importance of considering 

a local area’s ‘best fit’ Functional Economic Market Area (FEMA) when considering local 

economic needs. 

3.3 The principal purpose of the HENA is to assess future development needs for housing 

and employment in both local authority areas. Further detail on the housing specific 

aspects of the HENA are covered in the corresponding Housing Topic Paper. From an 

economic perspective the HENA provides an important evidence base, in particular the 

following sections: 

 Chapter 5 - Economic Baseline: considers a multitude of economic indicators for 

the borough including: GVA trends; employment growth; GVA by sector; 

employment structure (by sector) including location quotients; business base; 

economic activity rates; and earnings; 

 Chapter 6 - Employment Forecasting: considers future employment growth based 

initially upon baseline economic forecasts from Oxford Economics. A local economic 

growth scenario is then also modelled, moving away from purely trend based 

forecasts, to take into account local strategies for growth and recent and planned 



investment. This better takes into account the strengths and opportunities of the 

local economy and local demand; 

 Chapter 12 – Employment Land Requirements: considers the demand for 

employment land and floorspace based upon the labour demand scenarios set out 

in Chapter 6. It then translates employment sectors to planning use classes, then 

applies employment densities to derive labour demand floorspace changes. 

Projections of employment requirements are then also considered based on past 

completions data. Final recommended employment land requirements are 

calculated by applying plot ratios to growth in floorspace. 

3.4 In 2021 both Blackburn with Darwen and Hyndburn Council’s commissioned a partial 

update to the 2018 HENA (Evidence base document ref E32), completed by Iceni (the same 

team members formerly involved from GL Hearn). This was in response to representations 

received during the Blackburn with Darwen Regulation 18 Consultation Draft Local Plan, 

and recognising the potentially significant economic impacts of both Brexit and Covid since 

publication of the HENA in 2018. The HENA Update (2021) re-considers both housing and 

economic needs in light of up to date economic forecasts provided by Oxford Economics. It 

also re-examined up to date completion trends, local intelligence, and local strategies to 

derive an updated local economic growth scenario. Again, from an economic perspective 

(the corresponding Housing Topic Paper provides housing specific information), the 2021 

HENA update provides an important component of the evidence base relevant to this Topic 

Paper, and in particular the following sections: 

 Chapter 5 – Labour Supply: considers the potential number of jobs that could be 

supported through updated demographic data and revised population projections 

for the Borough; 

 Chapter 7 – Recent Employment Trends: considers most recent historic data and 

indications of the impacts of Covid 19 (up to 2021) on unemployment; 

 Chapter 8 – Updated Employment Forecasts and Scenarios: follows the same 

approach as in the 2018 HENA, considering an updated economic baseline 

scenario, followed by an alternative local growth scenario driven by historic 

performance as well as known market signals and planned investment; 

 Chapter 9 – Employment Floorspace Needs: considers the floorspace needs arising 

from the labour demand modelling and compares this to updated completions 

trends. Employment land requirements are again calculated by applying appropriate 

plot ratios to future growth in floorspace. Figures are provided for the revised Local 

Plan period of 2021-2037. Importantly as well, a 5 year margin (buffer) and 

allowance for replacement demand are considered in this update report which was 



not taken account of in the original 2018 HENA due to a lack of available data (it 

was considered for Hyndburn, not Blackburn with Darwen). 

 
3.5  Further details on the need for, and effectiveness of joint working between Blackburn with 

Darwen and Hyndburn Borough Councils, including confirmation of agreement over the 

approach and findings of this evidence base, are included in the signed Regulation 22 

Statement of Common Ground with Hyndburn Borough Council (July 2022). 

 
Employment Land Review (ELR) (2019) 

Local Plan evidence base document ref: E21  

 

3.6 In response to publication of the original HENA in 2018, which focused primarily on the 

demand-side of considering employment land, the Council commissioned a separate report 

to look at the supply-side of employment land in the Borough. This was published in 2019 

in the form of an Employment Land Review (ELR) (Evidence base document ref E21), 

completed by BE Group. Specifically, the brief was to provide an up-to-date robust 

qualitative assessment of employment land supply in the Borough. The ELR also provides 

a more in-depth analysis of the borough’s economy (than was detailed in the HENA), a 

property market assessment, and identifies the relevant strengths, weaknesses, 

opportunities, and threats for consideration in drawing up economic planning policies in the 

new Local Plan. 

3.7 Table 1 of the ELR outlines how the study has been undertaken in line with the four-stage 

methodology set out in in the PPG for conducting Housing and Economic Land Availability 

Assessments: 

 Stage 1 - Identification of sites and broad locations: to understand key employment 

supply issues and generate a portfolio of potential employment sites to take forward 

for more detailed review; 

 Stage 2 - Site/broad location assessment: to estimate the development potential of 

identified sites, entailing a qualitative review of all significant sites and premises for 

their ‘suitability’, ‘availability’ and ‘achievability’; 

 Stage 3: Windfall assessment: not applicable to employment land (only housing); 

 Stage 4: Assessment review: collating the development potential of sites at Stage 2 

to produce an indicative trajectory, including an allowance for sites not coming 

forward as anticipated. 

3.8  The ELR focuses on the following key sections: 



 Chapter 2 – Strategic Context: a review of national, sub regional and local reports 

of relevance in considering the allocation/protection of employment land and 

premises; 

 Chapter 3 – Economic Analysis: a summary of the prevailing economic conditions 

in Blackburn with Darwen looking at both employment demand and supply factors; 

 Chapter 4 – Property Market Assessment: a review of local supply of vacant 

premises alongside up to date market intelligence derived through consultations and 

transactional analysis; 

 Chapter 5 – Stakeholder Consultations: a commentary on the consultation with 

public sector and other stakeholders on local market perceptions (e.g. Growth 

Lancashire, East Lancashire Chambers of Commerce, Hive, Lancashire LEP etc.). 

This included a survey of 50 private sector employers to help provide further 

qualitative evidence on demand for land and property; 

 Chapter 6 – Employment Land Assessment: a review of the existing portfolio of 

employment land, in terms of quality, suitability and availability. This is followed by 

assessments of 20 existing employment areas (main industrial estates and business 

parks) and subsequent grading and recommendation of policy approach to 

protect/retain/release. 

3.9 The ELR uses a variety of research methods, including site visits, property market data 

analysis and interviews as set out above to draw specific conclusions on the economic 

profile of the Borough, and the prospects over the Local Plan period for individual markets 

for industrial, warehousing and office space. Further details are set out in Chapter 4 of this 

Topic Paper. 

 

Green Belt Assessment (2019) 

Local Plan evidence base document ref: E22 

 

3.10 The Blackburn with Darwen Green Belt Assessment (December 2019) (Evidence base 

document ref E22) provides evidence to support the Council’s proposals as part of its Local 

Plan to make a limited number of revisions to existing Green Belt boundaries in order to 

meet the Borough’s development needs.  

 

3.11 This study provides an independent, robust and transparent assessment of the Borough’s 

Green Belt, which was undertaken in two stages: the first being a high level appraisal 

identifying broad strategic variations in contribution across the Borough of the Green Belt 



to the five purposes set out in NPPF; the second providing more specific information on the 

potential harm of releasing specific areas of Green Belt. The findings from this report have 

been used to make decisions regarding the release of Green Belt land in the Borough, 

including the site selection process. In each location where alterations to Green Belt 

boundaries have been considered, planning judgement is required to establish whether the 

sustainability benefits of Green Belt release and the associated development outweigh the 

harm to the Green Belt designation.  

 

Site Selection evidence base documents (all 2021): 

1. Site Assessment Methodology (SAM) document ref: E61 

2. Strategic Housing & Economic Land Availability Assessment (SHELAA) document 

ref: E69 (part of Stage 1 of the SAM) 

3. Sustainability Appraisal (SA): link (part of Stage 3 of the SAM) 

 

3.12 The Council has published a number of supporting documents for the Local Plan that are 

relevant to the site selection process. Central to this is the Site Assessment Methodology 

(SAM) (Evidence base document ref E61) report that outlines the full methodology that has 

been used to identify the most suitable, available and achievable (viable) sites for new 

housing, employment and mixed-use development.  

3.13 The SAM comprises three key stages of work:  

 Stage 1 – Site identification: lists the variety of sources from which sites have been 

gathered for consideration as allocations in the new Local Plan;  

 Stage 2 – Site screening: initial sieve of unreasonable or inappropriate options based on 

size, location or availability; and 

 Stage 3 – The detailed appraisal of site options (including the assessment of 

sustainability): taking account of a wide range of environmental, accessibility, 

infrastructure, and other policy factors/constraints. The SAM report details each stage in 

turn 

 

3.11 The key source of sites set out under Stage 1: Site identification includes those from the 

Council’s separately published Strategic Housing and Economic Land Availability 

Assessment (SHELAA) (Evidence base document ref E69). This has been prepared in line 

with the requirements of the NPPF and PPG. 

 



3.12 Stage 2 of the SAM acts as a sieve for removing any unreasonable alternative sites based 

on a number of criteria as listed in the SAM. Only ‘reasonable alternative’ options should 

be considered as part of the Council’s sustainability appraisal and so the filters applied at 

this stage of the process act as the sense check for this process and the final stage of the 

SAM. 

 

3.13 Stage 3 of the SAM acts as the detailed technical appraisal and relative suitability 

assessment of all the reasonable site options remaining. A detailed site assessment 

framework was applied, considering four key types of factor affecting development and 

impacts of the development itself. The appraisal criteria applied are summarised as: 

 

 Environmental factors (14 factors) 

 Accessibility factors (11 factors) 

 Infrastructure factors (4 factors) 

 Other policy factors/constraints (7 factors) 

 

3.14 This site assessment framework is integrated into the separately published Sustainability 

Appraisal (SA) report that accompanies the Local Plan. The application of the 

comprehensive set of appraisal criteria listed in Stage 3 of the SAM ensured a consistent 

and objective approach. The outcomes of the Stage 3 assessment are used as part of the 

SA process and are used to help inform final site selection. The SA report should be read 

alongside the SAM. 

 

3.15 The methodology set out in the SAM has been designed to:  

 

 Take account of national planning principles;  

 Ensure that development takes place in sustainable locations (or ones that can be made 

sustainable through enabling development);  

 Enable unsuitable sites to be filtered out early on in the assessment process;  

 Provide a basis for comparison between sites; and  

 Be transparent so that anyone can see how a particular outcome has been arrived at.  

 

3.16 The SA has been used by the Council as a tool to aide decision-making in relation to the 

selection of sites. However, it is part of a wider / broader site appraisal and selection 

process, which brings in consideration of additional factors such as availability, 

deliverability, consultation, infrastructure requirements, site access and engagement 



feedback. The SHELAA, SA and SAM collectively provide full details on the site selection 

process that the Council has employed.  

 

Junction 5 M65 Strategic Employment Site (SES) documents (2020-21) 

4. The Economic Case for a New Strategic Employment Site (Ref E64b) 

5. SES Planning Justification Statement (Ref E64a) 

6. SES Transport Study (Ref E66) 

7. SES Potential Compensatory Improvements to the Green Belt (Ref E65) 

8. SES Preliminary Risk Assessment (Ref E63) 

 

3.17 A number of further studies/assessments were undertaken specifically in relation to the 

Council’s proposed SES.  

3.18 Firstly, the Economic Case for a New Strategic Employment Site, published November 

2020 (Evidence base document ref E64b), provides additional economic evidence to 

support the proposed allocation. It considers the market needs, economic needs, and social 

needs to justify the sites allocation. It builds upon the HENA and ELR and provides 

appropriate updates in the context of the proposed strategic allocation. It has a number of 

key sections: 

 Chapter 2 – Local Plan Evidence of Need: a summary of need for employment land 

and floorspace as demonstrated through the Blackburn with Darwen Local Plan 

evidence base 

 Chapter 3 - Strategic Economic Context: a summary of current national and sub-

regional economic strategies for supporting economic recovery and growth; 

 Chapter 4 - Market Need: an overview of market need in the M65 Corridor including 

current supply and demand pressures in Blackburn with Darwen; 

 Chapter 5 - The Supply of Employment Land: a review of changes to the borough’s 

supply of employment land supply over the period to 2020 and how identified 

quantitative and qualitative gaps could be addressed by a new SES; 

 Chapter 6 - Social and Economic Need: a profile of the key characteristics of 

Blackburn with Darwen’s business base, labour force, economic activity, earnings 

and deprivation levels which highlights current social and economic need in the 

borough;  

 Chapter 7 - The Economic Contribution of the J5 SES: a summary of the key 

benefits of the J5 SES proposal which can contribute to addressing documented 

social and economic needs in the borough 



3.19 Specific details around the updated figures on supply/demand balance are set out in 

Chapter 4 of this Topic Paper, however the key qualitative conclusions from the study are 

that: 

 Blackburn with Darwen is key to Lancashire’s manufacturing economy; 

 There is an ongoing need for industrial land; 

 Blackburn’s current supply is not sufficient to meet identified needs; 

 Pressure on existing supply is also growing; 

 New allocations are needed to address the mismatch between supply and 

demand; 

 Supporting and sustaining local employment remains a key priority; and 

 The allocation would create lasting social and economic benefits and aligns with 

policy (longer term Council and LEP ambitions for growth, innovation, increased 

productivity and social mobility. 

 

3.20 The SES Planning Justification Statement (Evidence base document ref E64a), published 

December 2020, demonstrates the ‘exceptional circumstances’ required to justify the 

release of the proposed SES land from the green belt. It considers the need for a strategic 

employment site allocation, the socio-economic benefits of release of land at J5, the impact 

on the green belt, environmental considerations, and finally the consideration of reasonable 

alternative sites. 

 

3.21 The J5 SES Transport Study (Evidence base document ref E66), published July 2021, 

assesses the transport impact of the potential allocation on the operation of the M65 

motorway and the adjacent local highway network. The study sets out an access strategy 

for the SES alongside a set of appropriate mitigation measures to ensure that the SES can 

be built out and made accessible by a range of transport modes.  

 

3.22 The Potential Compensatory Improvements to the Green Belt (Evidence base document ref 

E65), published November 2021, is an addendum to the Council’s Green Belt Assessment 

undertaken in 2019. Its purpose is to establish the potential opportunities to enhance the 

beneficial use, environmental quality, and accessibility of remaining green belt in the vicinity 

of the strategic employment site at Junction 5.   

 

3.22 The Phase 1: Preliminary Risk Assessment for the SES (Evidence base document ref E63), 

published December 2021, address two key points: firstly, the sites location within a 

designated ‘Coal Mining Development High Risk Area’, and, secondly, concerns raised on 



the draft Local Plan around historical disposal of low-level radioactive wastes in nearby 

mineshafts. The study looks at on-site and off-site geology and coal mining records to 

evaluate the potential interconnectivity of historic mine workings. A contamination 

conceptual model for the site has been developed. Pathways, receptors, and contaminants 

of concern are all considered with conclusions reached around the probability, 

consequence and risk for each potential contaminant on site. 

 
 

Lancashire Independent Economic Review (IER) 2021:  

 

3.23 In preparation for a proposed future County Deal for Lancashire, a new Independent 

Economic Review (IER) has been undertaken. It identifies and confirms the key challenges 

impacting on Lancashire’s economy. A broad range of evidence has been produced to 

understand in detail how the County’s economy works and refresh previous work at the 

County scale. The IER included a Call for Evidence, a Productivity Review, an Initial 

Findings document, and a series of “deep dive” reports on major topics: economic 

geography and the future towns; infrastructure; health, wealth and wellbeing; and 

manufacturing.  

 

3.24 The final IER report was published in December 2021 and brings together fourteen 

recommendations under five key themes which are listed below.  

o Theme 1 – productivity, innovation, and work (3 recommendations) 

o Theme 2 – skills, education and health (4 recommendations) 

o Theme 3 – housing and resilience (1 recommendation) 

o Theme 4 – transport, infrastructure, and connectivity (4 recommendations) 

o Theme 3 – place, governance and capacity (2 recommendations) 

 (Reports - Lancashire Independent Economic Review (lancashireier.org) 

 

3.25 Theme 1 recommendations are those of most relevance to the consideration of the 

provision of employment land in Blackburn with Darwen: 

 Recommendation 1: Develop Lancashire Grand Challenges for manufacturing, 

energy and low carbon technologies and health innovation in Lancashire to stimulate 

network growth and collaboration 

 Recommendation 2: Stimulate innovations through targeted SME funding; and 

 Recommendation 3: Focus investment approaches on high value international 

markets. 



 

Plan Viability Study (2022) (Ref E55):  

 
3.26 The Council has prepared a viability assessment for the new Local Plan, to inform and 

support the policies and proposed site allocations contained within the plan. The Plan 

Viability Study (Evidence base document ref E55) has been prepared in line with the NPPF, 

PPG and additional guidance from RICS: Financial viability in planning: conduct and 

reporting (May 2019); and Assessing viability in planning under the NPPF 2019 for England 

(March 2021). 

 

3.27  In line with guidance, the Plan Viability Study (PVS) applies a typology based approach to 

its viability testing. For the commercial typologies a range of site sizes for both office and 

industrial are considered, on both brownfield and greenfield land, the full list is summarised 

in Table 8 of the PVS Executive Summary. In addition, due to the significance of the SES 

to the overall plan strategy, a specific viability assessment for the proposed strategic 

allocation has been prepared. This assumes a mix of development types on the site, as 

summarised in Table 9 of the Executive Summary. Details of this are set out in Appendix 

12 of the main report. 

 

3.28 The Plan Viability Study considers all implications of Local Plan policy requirements on 

development viability. For commercial uses this includes testing requirements such as 

BREEAM ‘Good’ on developments of 2,500m2 or more (set out in Core Policy 5), 

sustainable urban drainage systems (set out in DM Policy 13), and biodiversity net gain (set 

out in DM Policy 15). The full list of policy requirements tested are summarised in Table 10 

of the PVS Executive Summary. 

 

 

Post-Publication (Regulation 19) reports 
 

Southeast Blackburn Commercial Property Market Report 2022   
 

3.29 In June 2022 the Council appointed Aspinall Verdi to produce a commercial market report 

in support of its Levelling Up Fund application for a package of transport improvements in 

south east Blackburn. The report provides a useful review on the latest market signals from 

the office and industrial market, looking at both supply and demand issues. The report 

covers the following key areas: 



 An overview of the M65 Market context; 

 Analysis of the continued manufacturing strength of East Lancashire; 

 Commentary on the market opportunity at Junction 5 (supporting the proposed SES); 

 A detailed review of the local office market looking at availability, office deals and 

investment yields; 

  A detailed review of the industrial property market again looking at availability, 

industrial property deals, and investment yields. 

 

3.30 This study can be seen as a partial update to the Employment Land Review 2019. 
 

AMR 2021/22 

 

3.31 The Council’s Authority Monitoring Report (AMR) 16, which covers the monitoring period 1st 

April 2021 – 31st March 2022, has been published in July 2022. The AMR reports progress 

against Local Plan policies, including indicators around land supply for business 

development. Updated monitoring figures set out in the AMR are relevant to understanding 

the most up-to-date picture on the overall land supply/demand balance and is discussed 

further in Section 4. 

 

  



4. Employment Need and Delivery of the 

Requirement 
 

4.1  This section explains the Council’s latest position on employment land supply and delivery, 

summarising the key findings of the most recent evidence documents discussed in Chapter 

3. The information that is set out is provided to help outline the rationale and policy 

development within the Regulation 19 Local Plan and provide further context on issues 

which have been raised in representations (see Section 5). 

 

Land Supply Position (bringing supply and demand together) 
 

4.2 As set out in Section 3, the HENA update (2021) is the latest evidence base study 

considering employment land requirements. It looks at the revised Local Plan period of 

2019-2037 and concludes that, under the ‘local economic growth’ scenario, a potential job 

growth of 5,130 net new jobs over the plan period can be expected. The HENA update takes 

account of the economic impacts of Brexit and Covid (both taking place since the original 

HENA was completed in 2018). The more recent estimate of job growth in the HENA update 

is broadly comparable in number with the 2018 HENA. However, this does mask changes 

in the sectoral mix of projected jobs growth (set out in Table 8.7), and represents a smaller 

percentage increase (of 6.9% over the 18-year period of the HENA update, versus 7.3% 

from the 2018 HENA) in part due to the higher jobs starting point in 2019 (Table 8.11). 

4.3 In terms of new employment floorspace and land requirements in the Borough, the HENA 

update concludes that employment floorspace needs equate to 198,451sqm over the plan 

period of 2021-2037 (accounts for completions to date 2019-2021) (Table 9.12). This 

translates to a total of 46.4ha of additional land (Table 9.13). Policy CP10 of the Regulation 

19 Local Plan included both of these figures as minimum requirements for which the Council 

would seek to allocate suitable land.  



 

 

4.4 The HENA update quantifies an important point around inclusion of a 5 year margin (buffer) 

and allowance for replacement demand in considering employment land requirements in 

the Borough. No such requirement is included for either in relation to B2 or B8 use classes 

(Table 9.15). The study therefore concludes that the figure of 46.4ha is ‘a reasonable level 

of growth to plan for but a higher range for industry and warehousing would be justified to 

increase choice in the market and ensure that the impact of historic and future losses is 

minimised’ (para 9.26). For this reason, para 1 of Policy CP10 states the employment land 

requirement of 46.4ha is a minimum, and para 3.80 of the supporting text to the policy refers 

to a potential further 34.3ha as being justified for allocation. This is important in considering 

the justification for the strategic employment site as detailed later on in this chapter. 



 

4.5 The Regulation 19 Publication Local Plan updated the latest employment land supply 

position, set out in the employment trajectory in Appendix C. This updated the previous 

position that had been laid out in Chapter 5 of the SES Economic Case report. The trajectory 

identifies and lists all commitments (granted permission up to the 31st March 2021) expected 

to deliver new employment floorspace. This comprised wholly employment developments 

and mixed use developments over the Local Plan threshold of 0.25ha for employment sites, 

or classified as ‘major’ application due to at least 1,000sqm of floorspace. The employment 

trajectory also identifies the anticipated employment floorspace to come forward from new 

employment and mixed use growth site allocations set out in the Local Plan (in Sections 5.4 

and 5.5).  

4.6 Key assumptions included within the employment trajectory are that: 

 A 10% lapse rate is applied to all commitments 

 A net developable area of 75% applied as standard to employment growth sites 

where no specific scheme has been drawn up; and 

 An indicative plot ratio of 50% is then applied, again where no specific scheme has 

been drawn up. 

 Estimated build out and earliest commencement years then applied based on officer 

judgement or specific information where available  

4.7 The employment trajectory (Figure C.1 below) demonstrates a net supply/demand balance 

of 32,910sqm, equivalent to around a 17% buffer over the total requirement of 198,451sqm. 

The Council undertakes annual monitoring, and has since published its 2021/22 AMR. It 

has committed within the schedule of proposed modifications to update the employment 

land trajectory with new permissions and completions data as part of the examination 



process. Additional points raised through the examination hearing sessions will be 

incorporated, alongside an up to date picture of permissions granted, to the latest 

monitoring quarter. This follows the same approach proposed to the update of housing 

permissions, confirmed in the corresponding Housing Topic Paper.  

 

  

Identification and Selection of Sites 
 

4.8 The allocation of development sites is a key element of the emerging Local Plan. Details of 

the three-stage Site Assessment Methodology (SAM) have been set out in Section 3 of this 

paper. National policy requirements set out in NPPF has guided the SAM process to ensure 

that a sustainable and robust method of site selection is demonstrated. The approach taken 

ensures that preparation of the Local Plan meets the following overarching principles: 

 

 Compliance with national planning policy and planning practice guidance; 

 Development is supported in sustainable locations (or ones that can be made 

sustainable through enabling development). 

 Unsuitable sites are filtered out early in the assessment process. 

 There is a basis for comparison between sites, 

 Provide transparency on the outcome of site selection. 



 

4.9 The Strategic Environmental Assessment (SEA) regulations require that ‘reasonable 

alternative’ sites (and strategies) must be tested, as part of the sustainability appraisal of a 

Local Plan and selection of sites for allocation. A key consideration in establishing what 

comprises ‘reasonable’ options to test, is the overall need for development and local 

aspirations, which are reflected in the aims and objectives of the Plan.  

 

4.10 Sustainability Appraisal (SA) has been integrated into the Local Plan’s development from 

the outset. The Council published a full SA Report alongside the Regulation 19 Local Plan 

(prepared by Aecom, published December 2021). Alongside the full report a Non-Technical 

Summary was also published (January 2022). Both documents set out the detail of SA 

undertaken at various stages of the process, from Scoping stage, through Issues and 

Options, to Pre-submission (Publication) stage.  

 

4.11 With regard to employment land, the Council has explored different options for growth and 

subsequent distributions of employment sites. Three reasonable alternatives were tested 

through the SA, initially identified at the Issues and Options stage, then updated following 

the HENA update and to inform the Publication Local Plan. Full details justifying the 

selection of these alternatives, and discussion of the effects against the SA objectives are 

set out in Chapter 7 of the SA.  

 

4.12 For the purposes of SA the options identified and taken forward include a ‘minimum growth’ 

scenario (Option 1), which aligns with the HENA update, and then a further ‘higher growth’ 

scenario, split into two different opportunity areas: Junction 5 (Option 2a) and Brownhill 

(Option 2b). An alternative strategic option of land to the West of Roman Road was also put 

forward during the plan making process but ruled out as unreasonable due to a combination 

of factors such as location (lack of connectivity/relation to the existing urban area), 

topography and biodiversity (para 7.9 of the SA report). Table 7.3 of the SA Report 

summarises the options considered, and Table 7.2 shows a summary of the anticipated 

effects of each. Both are set out below. 

 

 



 

 

 



4.13 The preferred option selected for progression in the local plan was Option 2a, the higher 

growth scenario using the strategic opportunity of land at Junction 5. The findings set out in 

Table 7.2 demonstrate that the Options 2a and 2b actually perform similarly against many 

of the SA objectives. However based upon the overall SA process, the Council considers 

that the site at Junction 5 is the most appropriate based on the alternatives available. 

Importantly, the J5 site provides an opportunity to address both the qualitative and 

quantitative identified needs for employment floorspace in the Borough and so is an 

appropriate strategy to take forward. The qualitative case for the need for the site is well set 

out in the supporting evidence base reports. Aligned to this, the specific requirement for 

additional opportunities along the M65 corridor itself (the preferred location for businesses) 

is a clear factor in this decision. Further information on more specific points of justification 

is provided in the following sub-section of this paper.  

 

4.14 Aside from the proposed J5 strategic site, and in relation to the other employment sites that 

are set out in the Local Plan, Chapter 8 of the SA Report highlights the method applied to 

inform site selection as part of the overall SAM process. It provides a summary of each sites 

performance against the extensive criteria listed in Stage 3 of the SAM. Table 8.1 of the SA 

Report provides the summary matrix of all site appraisals. The detail is set out in respective 

proformas for each site which are set out in Appendix D. The findings of this detailed 

assessment process have been used to identify ‘key development considerations’ for sites 

that have been selected within the Local Plan. These considerations are set out in the 

respective site-specific policies in Chapter 5 (Implementation) of the Local Plan. 

 

Further justification for the Strategic Employment Site (SES)  
 

4.15  Green Belt: a summary of the exceptional circumstances necessary to justify the release 

of green belt land for the proposed SES are set out in Chapter 10 of the Planning 

Justification Statement. It is a bundle, or package, of factors that are considered relevant to 

justify the exceptional circumstances. Full details are set out in para 10.36 of the Planning 

Justification Statement, however these can be summarised as: 

 A demonstrable requirement for employment land to be allocated to meet objectively 

assessed needs, and a proportion of that need to be addressed through a SES within 

the M65 corridor; 

 The significant contribution the site could make to addressing acute deficiencies in 

existing supply of land; 



 Significant economic benefits which could be realised through the construction period 

and over the plan period through job creation, GVA contribution, and business rates; 

 Potential economic benefits beyond the plan period from making available safeguarded 

land; 

 Contribution of investment to the broader social and economic regeneration of the 

Borough; 

 The potential for development to be delivered without significant harm to environmental 

considerations; and 

 The absence of reasonable alternative sites capable of addressing the identified need. 

4.16 The ‘Potential Compensatory Improvements to the Green Belt’ report identifies a large 

number of potential enhancement projects in Table 4.1. Figure 4.1 of the report shows the 

location of these in relation to the SES. The report also highlights a range of further work 

that is of relevance in pursuing such improvements. The Local Plan makes clear the 

requirement for compensatory improvements with the follow key development 

considerations included. 

 Green Belt (CP2) – any development brought forward on the site will be required to 

provide compensatory improvements to the environmental quality and accessibility of the 

remaining green belt land … (policy E179, paragraph 2)’; and 

 Planning Obligations (CP12) – a planning contribution will be required to help mitigate 

the impacts of development, particularly in relation to […] green belt compensation 

measures set out above (Policy E179, paragraph 3). 

The Council has undertaken some preliminary work assessing potential enhancements to 

the network of existing PROW, as recommended under Project Reference K of the report. 

The Statement of Common Ground with Hyndburn Borough Council also agrees further 

joint working around this issue prior to any planning application being granted.  

4.17 Transport mitigation: the Transport Study highlights a number of sustainable measures 

necessary to mitigate the traffic impact of the SES. In summary these include measures to 

improve the provision of sustainable travel modes of walking, cycling and bus; measures to 

improve the standard of highway to a level which will support the delivery of the SES; and 

other measures relating to Travel Plans and the internal site layout of the SES. Full details 

of the proposed measures are set out in Chapter 7 of the SES Transport Study, including 

estimated costs set out in Table 7-1 (incorporated into the Local Plan’s Infrastructure 

Delivery Plan). The Local Plan identifies the recommendations of this study as a key 

development consideration within the SES site specific policy: 



 Planning Obligations (CP12) – a planning contribution will be required to help mitigate 

the impacts of development, particularly in relation to transport impacts (footnote 73: as 

set out in the M65 J5 Strategic Employment Site Transport Study). (Policy E179, 

paragraph 3); and  

 Highways and access (DM29) – construction of a new site access junction on the B6232 

Haslingden Road and on the B6231 School Lane will be required prior to site 

commencement. (Policy E179, paragraph 11) 

4.18 Contamination: the Preliminary Risk Assessment considers all relevant contaminants, 

their probability, consequence and risk. Table 10-2 (on p44) summarises the preliminary 

findings. Recommendations are set out in Table 10-4 (on p45). For radioactive 

contaminants disposed of in Bye Pit (the subject of significant concern by local residents at 

the draft Local Plan stage), the risk is considered to be ‘Low’. The study concludes in Table 

10-4 that ‘there is sufficient information on the potential contaminative status of the site to 

allow conditional approval of a planning application, based on the proposed end use’. It 

goes on to recommend that further assessments and investigations should take place (e.g. 

Phase 2 intrusive investigation plus targeted investigation locations in areas of concern). 

The Local Plan identifies the recommendations of this study as a key development 

consideration within the SES site specific policy: 

 Contamination/site safety (DM2) – […] a contamination and geotechnical assessment 

will be required to set out an appropriate remediation strategy for the site (footnote 74: 

in line with the recommendations set out in the Junction 5, M65 Employment Land 

Preliminary Risk Assessment) (Policy E179, paragraph 5) 

4.19 Deliverability: the NPPF refers to plans being prepared positively, and in a way that is 

aspirational but deliverable (paragraph 16c). The strategic site is available, viable (see 

section below) and deliverable. A developer with a strong track record of recent local 

employment land development of a similar scale (Frontier Park, Junction 6 of the M65) has 

taken a legal option on the larger parcel of land off Haslingden Road. The Council received 

an EIA screening opinion in February 2022, and the developer has indicated intent to submit 

an outline planning application on the site later this year.  

 

Safeguarded Land 
 

4.20 The Local Plan is proposing to amend the Green Belt boundary to accommodate 

employment land, specifically in relation to the proposed new SES at Junction 5 of the M65. 



The Council has identified additional land, in between the currently available development 

parcels (of Site E179) as ‘safeguarded land’.  

4.21 Paragraph 143 of the NPPF states that ‘when defining Green Belt boundaries, plans should 

[…] c) where necessary, identify areas of safeguarded land between the urban area and 

the Green Belt, in order to meet longer-term development needs stretching well beyond the 

plan period’; d) make clear that the safeguarded land is not allocated for development at 

the present time. Planning permission for the development of safeguarded land should only 

be granted following an update to a plan which proposes the development; e) be able to 

demonstrate that Green Belt boundaries will not need to be altered at the end of the plan 

period. 

4.22 Policy CP2: The Spatial Approach confirms that safeguarded land will not be granted 

planning permission for permanent development during the Plan period, unless a Local Plan 

review has commenced and proposes the development or other specific circumstances are 

justified20 (footnote 20 reads ‘such circumstances would have to align with the vision and 

strategic objectives of this Local Plan or related plans, for example a site’s potential to 

contribute significantly to the Climate Emergency was demonstrated’). Inclusion of the land 

between development parcels of the Strategic Employment Site will provide certainty of 

Green Belt boundaries beyond the plan period and provide future opportunities for 

employment land provision if the land is available and there is demand for its development.  

Viability  
 

4.23 Details of the approach of the Plan Viability Study is set out in Section 3 of this paper. The 

testing of commercial typologies within the study assumes that development is undertaken 

speculatively, and thus includes a market risk adjusted developer’s profit return of 15% of 

cost. On this basis, commercial appraisal results presented in Table 7.17 of the Plan 

Viability Study indicate that, at present, standalone speculative office and industrial 

development is unviable in Blackburn with Darwen. The report makes clear, however, that 

these results align with Keppie Massie’s experiences elsewhere in the North West. 

Speculative development generally only proves viable where values are significantly higher 

(such as Manchester City Centre or around key transport hubs such as Manchester Airport).  

4.24 The Plan Viability Study states that ‘despite the fact that certain forms of commercial 

development are not considered to be financially viable on a speculative basis at this point, 

new employment development has recently come forward in the borough and will continue 

to do so in the future’ (paragraph 7.4.5). Other models of development, and historical build-



out rates (set out in the Council’s various AMRs) demonstrate that in fact sites are 

deliverable in the Borough.  

4.25 On the basis of the findings of the PVS, some sites with significant abnormals that were 

identified as potential allocations have been removed due to concerns around being able to 

confidently demonstrate their deliverability through the plan making process. Should such 

sites come forward they will be counted as windfalls – an example of this is land at 

Greenbank Road (S163) which was assessed as a reasonable alternative at Regulation 18, 

is included within the SA report, but then removed from the Regulation 19 plan following 

publication of the PVS and consideration of additional factors as laid out in paragraph 8.16 

of the SA Report. All sites omitted following Stage 3 assessment are listed in Appendix C 

of the SAM (December 2021) for transparency. 

4.26 As detailed in Section 3 of this paper, the PVS includes a SES specific viability appraisal 

due to the significance of the site to the overall Local Plan strategy. It demonstrates that the 

site is deliverable, and will be used to help inform discussions around potential planning 

obligations at any future planning application stage. 

  



5. Consultation  
5.1 This section provides a brief overview and summary of comments received through the 

Regulation 18 (Issues and Options) and Regulation 19 (Publication) consultations, and 

summarises the key changes made as a result of representations. Further information on 

consultation, a summary of the Regulation 19 comments received, and the council 

response, can be found within the ‘Regulation 22  Consultation Statement’, available 

through the Local Plan’s Examination library. 

 

Regulation 18 Consultation (8 January 2021 – 19 February 2021) 
 

5.2 A number of comments were received during Regulation 18, summarised as: 

 

 CP3 (Economic development): General support was received for the economic policy. 

Some respondents questioned the assumptions in the report, particularly given changes 

arising from Covid-19 and Brexit.  

 

 GAP2 (Employment Growth Sites): A large number of objections were received opposing 

to the release of the J5 M65 site for an employment allocation; largely centred around the 

loss of Green Belt; and traffic/highways, environmental, noise and landscape impacts. 

Some respondents identified potential constraints that would need to be addressed.   

 

5.3 Following on from the comments received, the Council undertook further studies to update 

and inform its evidence base, including producing a 2021 update to the 2018 HENA. The 

Council also updated its consideration of reasonable alternative sites through the SA and 

SAM to reflect comments received, and additional proposals made, during the Regulation 

18 consultation. Additional site specific evidence base reports were also commissioned to 

help justify the proposed SES, as detailed in Section 4 of this paper. Full details of the 

council response to Regulation 18 comments can be found in the Regulation 22 consultation 

statement, including Appendix B – Regulation 18 consultation statement (and within that, 

Appendix J).  

 

5.4 The most notable change following the Regulation 18 consultation has been the 

abandonment of protected, renewal and growth areas and related policy, and the 

restructuring of the plan against core and development management policies, resulting in 

the development of new policies. Site specific policies have since been developed setting 

out Key Development Considerations for each of the growth sites.  



 

Regulation 19 Consultation (4 February 2022 – 18 March 2022) 
 

5.5 Outcomes of the Regulation 19 consultation are again summarised through the Regulation 

22 consultation statement and so that document should be referred to for a wider narrative 

of comments received.  

5.6 No comments were submitted specifically in relation to the employment-based policies, but 

the site specific policy for the SES at J5 M65 received by far the most comments. Most of 

those representations objected to the principle of the proposed SES allocation and the need 

for it and impacts of development. Due to the number of responses received on this 

allocation, a separate paper has been prepared, identifying the main concerns raised, and 

the Council’s response, supplied as Appendix D(v) of the Regulation 22 consultation 

statement.  

5.7 The Council responses to those comments can also be found in Appendix D(v). It includes 

some minor modifications to wording relating to key development considerations in the site 

specific policy E179.  

 

 

 

 

 


