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1. EXECUTIVE SUMMARY 

1.1 Blackburn with Darwen Borough Council (BwD) has commissioned Pegasus Group to prepare an 

update to the Retail and Leisure Study to support the preparation of the new Local Plan. In summary 

this update note seeks to: 

• Extend the projections within the Retail Study to 2037, which is the end of the Local Plan 

period and to take into account updated population (including updated HENA information) 

and expenditure information; 

• Summarise the impacts of COVID-19 on the forecast need for new retail and leisure uses; 

and 

• Set out the implications on Local Plan policy of recent changes to the Use Classes Order 

(Introduction of new E Class), including possible implications of Permitted Development 

changes for Class E to residential. 

 Current retail and leisure market 

1.2 Covid has had widespread implications for the retail and leisure markets, along with the level of 

expenditure and the confidence that customers have to spend on different items. Covid has also 

changed the way consumers spend and some initial research indicates that there has been more 

spent online and in local shops and services which may or may not continue and this needs to be 

closely monitored as the pandemic progresses to fully understand the implications for bricks and 

mortar floorspace. 

 Developing a revised need for Blackburn with Darwen 

1.3 Elements of the previous study’s evidence base have been retained, including:  

• retaining the study area - divided into 13 Study Zones, where Study Zones 3, 4, 5, 6, 10 

and 12 broadly comprise the Blackburn with Darwen Council administrative area and the 

remainder zones comprise the fringe areas which the retail catchment is considered to 

reach. A map of the study area from the previous study is provided at Appendix 1.   

• the previous 1,303 response household telephone interview survey from 2019 which sought 

to establish residents’ shopping and leisure usage patterns  

1.4 The detailed capacity calculations are provided at Appendix 2 for convenience and Appendix 3 for 

comparison. Data from the 2019 revised population and projections from Experian Retail Planner 

Reports show that the population in the study area (Zones 1 – 13) is expected to grow by 7,321 

between 2021 and 2037. 

1.5 In relation to convenience goods, when a combination of spend per capita and forecast growth 

rates is applied to these population figures it is calculated that the total pool of available 



Blackburn with Darwen Borough Council 
Retail & Leisure Study Update  
September 2021 
 

 
 

Page | 3  
 

PR/ER/P21-1507/R001v1.3.2 

convenience expenditure in the survey area will grow from £661.88 million in 2021 to £669.79 

million by 2037 (an increase of £7.92 million).  

1.6 The overall convenience market share for Blackburn from the Blackburn with Darwen Authoritative 

Area from the study has remained at 86% (given it is based on the previous shopper survey). 

1.7 When a constant market share approach is used and the growth in productivity in floorspace is 

factored into the benchmark turnovers this, indicates an overall need in the borough of -2,099sqm 

over the plan period to 2037.  

1.8 Looking closer at Blackburn itself, the convenience floorspace capacity over the plan period is 

identified to be -1,960sqm. 

1.9 A similar scenario for Darwen is identified and again there is negative capacity over the plan period 

of -84 sqm.  

1.10 In terms of comparison goods the combination of population and expenditure growth is expected 

to grow from £813.82 million in 2021 to £1,223.91 million by 2037. This is an uplift in total available 

comparison expenditure across the survey area over the plan period of £410.09m, which equates 

to a 50.4% growth.  

1.11 Overall BwD has a 68% market share of available expenditure in the BwD area and a total turnover 

of £405.44m in 2021. This is expected to grow to £634.90m by 2037. Using a constant market 

share approach the level of capacity before commitments is identified at -£38.04m in 2037.  

1.12 Once commitments have been included, the overall capacity is -£58.57m which equates to a 

floorspace capacity of -5,388 sqm.  

1.13 As such, there is no quantitative need to support additional comparison floorspace over the plan 

period to 2037.  

1.14 It is advisable that the above capacity figures are treated with a high degree of caution, given the 

ongoing concerns around COVID-19 and its impacts on the retail market.  

1.15 It should be noted that if the economic and housing growth being considered within the HENA is 

delivered over the plan period, the difference between the Experian population projections and 

HENA would be a further increase of 8,120 residents. In respect of convenience this would still not 

result in any need being identified.  

1.16 In respect of comparison goods, there would also be no requirement for additional comparison 

floorspace within the study area over the plan period up to 2037, with the need identified as -4,619 

sqm net. 
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1.17 Nevertheless given the uncertainty over the actual delivery of housing and economic growth and 

the potential issues with projecting retail needs so far into the future, this potential floorspace 

figure should be used with a significant degree of caution. 

1.18 In terms of leisure needs, it has been identified that there is: 

• No need to actively plan for additional cinema, bowling, nightclub, casino, bingo or outdoor 

leisure uses; 

• Potentially a need for a couple of gyms; and 

• Potentially a need for 31-36 additional restaurant units 

 Implications of the new Use Class Order 

1.19 The new Use Class means that changes within the same class can be carried out without the need 

for planning permission. The variety of uses within Class E could allow for local centres to diversify 

and to deliver more than just local shopping needs. These areas could see a range of uses on offer 

and become leisure destinations as well as catering for local needs.   

1.20 The Use Class E however enables retail uses to occupy non-retail Class E premises in out of centre 

locations, going against ‘town centre first’ policies advocated and supported in various iterations of 

government guidance. If a retail use were to be proposed as an alternative use to another Class E 

use in an out of centre location, then this could impact the health of town and local centres. Either 

in a singular or cumulative basis and on the face of the order. 

1.21 Overall, the use class takes some control away from LPAs and gives more freedom to allow the 

market/landowners to decide. This could result in the core of town centres being diluted and having 

a knock-on effect on other services weakening the attraction of core shopping locations in certain 

circumstances. It may also have implication for the sequential approach to development and the 

need to consider the impact of development. 

1.22 To overcome this issue, there could be the option to impose Article 4 Directions to protect the 

vitality and viability of the town centre. An Article 4 Direction is defined in the NPPF 2021 as a 

direction made under Article 4 of the TCP GDPO 2015 which withdraws permitted development 

rights granted by the GDPO. However implementing these borough wide could be difficult and 

clearly goes against the guidance in the NPPG. Options could be sought to look at implementing an 

Article 4 direction on part the town centres, such as the primary shopping area, to ensure that 

retail uses remain prevalent in the centre. New Article 4 Directions are subject to approval by the 

Secretary of State.  

1.23 It should be remembered that it is early days in the use of the new use class order and there is 

likely to be various different views formed as to what is the best way to proceed with proposals to 

ensure both applicants have sufficient flexibility, but also LPA’s retain sufficient control. 
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1.24 Some matters however are likely to be resolved through the appeal process and potentially in turn 

through the Courts. 

1.25 Nevertheless, this needs to be monitored, initially through pre-application enquiries and the 

approach being taken, but also through monitoring relevant appeals and legal cases. 
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2. INTRODUCTION  

2.1 Blackburn with Darwen Borough Council (BwD) has commissioned Pegasus Group to prepare an 

update to the Retail and Leisure Study to support the preparation of the new Local Plan. In summary 

this update note seeks to: 

• Extend the projections within the Retail Study to 2037, which is the end of the Local Plan 

period and to take into account updated population (including updated HENA information) 

and expenditure information; 

• Summarise the impacts of COVID-19 on the forecast need for new retail and leisure uses; 

and 

• Set out the implications on Local Plan policy of recent changes to the Use Classes Order 

(Introduction of new E Class), including possible implications of Permitted Development 

changes for Class E to residential. 

Structure of Report 

2.2 The report is split into the following sections: 

• Section 3 - COVID-19 Impacts on Retail and Leisure 

• Section 4 - Need for Retail Facilities  

• Section 5 – New Use Class Order 

• Section 6 - Conclusion 
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3. COVID-19 IMPACTS FOR RETAIL AND LEISURE  

3.1 This section of the note sets out the current position on the retail sector, specifically setting out 

what and how COVID-19 has impacted the retail and leisure sectors. 

3.2 As a wider overview, the outbreak of COVID-19 and measures to contain it has had a considerable 

impact on both the UK and global economies. During the initial lockdown, the economy suffered an 

unprecedented contraction, employment fell markedly and over 9 million employees were 

supported by the Government’s furlough scheme.  

3.3 At the same time, consumer demand suffered given social distancing and low confidence, leading 

to a big drop in social consumption, especially for recreation, leisure and travel. In addition, 

investment fell markedly, as waning business confidence and deteriorating financial positions lead 

to the postponement and cancellation of projects.  

3.4 Exports have also been undermined by a fall in international demand for UK goods and services, 

as other countries enforced lockdown or social distancing measures to varying degrees. Further 

additional issues associated with leaving the European Union added extra layers of complexity for 

moving goods into and out of the country. Supply side factors have reinforced this trend, such as 

the temporary closure of factories and businesses across the globe and disruptions to supply chains 

such as the Suez Canal blockage. 

3.5 The gradual reopening of businesses has seen the economy return to growth, with momentum 

gathering in summer 2020 as a wider number of sectors reopened, including hospitality and leisure 

services, followed by the full reopening of schools. The reopening of certain retail and leisure sectors 

was however short lived as the UK entered a second lockdown to combat the further spread of 

COVID-19 and its subsequent variants. 

3.6 Although wider openings for England took place 19th July 2021 the pace and sustainability of the 

rebound remains very uncertain. This is constrained by factors such as the winding down of the 

furlough scheme, the restrictions of the movement of people into the UK and some uncertainties 

around the potential for future restrictions to contain future variants as and when they emerge.  

3.7 In light of this pandemic town centres have had to face many changes, many of which were already 

in train but have been accelerated. Town centres will have to adapt to the change in shopping and 

leisure habits that have arisen. There will also be a need to future proof themselves and embrace 

moves away from solely being retail led locations to those which offer a wider range of retail, 

leisure, cultural and other amenities. 

Expenditure  

3.8 When the first lockdown occurred in March 2020, Experian (October 2020) reported that retail sales 

volumes suffered double digit falls in April 2020 due to all but essential stores closing. Part of the 
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decline was cushioned by the rise of internet sales and panic buying / food sales as there was a 

shift away from those areas which were subject to closure e.g. leisure. 

3.9 As stores reopened in June 2020 volumes rebounded rapidly due to a pent-up demand however 

further local restrictions and a winter lockdown again led to a lengthy closure on retail and leisure 

services and a decline in expenditure 

3.10 Looking ahead, Experian predict that spending growth is expected to slow as weak consumer 

fundamentals come to the fore. Experian also go on to predict a rise in unemployment and sluggish 

wage growth and whilst data does not suggest this is the current moment as restrictions lift, it is 

something that could be seen in the medium-long term, potentially stressing incomes, curbing 

consumer’s appetite and ability to spend. Ongoing restrictions will also weigh on consumers and 

even once these are eased, voluntary social behaviours are expected to persist until an effective  

and long term treatment for the virus is available. 

3.11 Against this backdrop, convenience spending will continue to perform relatively well as eating out 

remains subdued in the short term and significant numbers of households continue to work from 

home. 

3.12 Prospects for comparison goods remain weak as discretionary spending is curbed but some product 

areas should buck this trend. For example, the stamp-duty to support the housing market activity 

provided a temporary boost for related products such as DIY equipment, household goods and 

furnishings. Also, the shift to greater spending online for both convenience and comparison goods 

is expected to persist in the near term, with any correction postponed until social distancing 

measures begin to fully relax. 

3.13 The pandemic has raised questions on where future expenditure will be spent. Local shops have 

seen a rise in custom due to travel restrictions and working from home. However, easing restrictions 

and returning to places of work in larger towns and city centres may mean smaller towns without 

some of the national key retailers may struggle to attract consumers. In a sense, it may become 

the survival of the strongest high street that has the ability to diversify if major retailers are not 

present. This is a likely situation for Blackburn and Darwen who are in close proximity and 

competition with larger centres such as Preston and Manchester. 

3.14 Leisure restrictions and reduced capacity of venues mean that some sectors e.g. nightclubs and 

music venues are still not back to normal trading and will only be able to get back to normal trading 

times once all restrictions have been fully lifted. The night time economy has seen the biggest 

impact from the pandemic. However businesses and consumers have resorted to alternative forms 

of entertainment via online shopping and leisure through a rise in “at-home” entertainment. 

Customers returning to leisure and retail venues may also be cautious in their approach so returning 

to pre-covid levels of trading could be a while after all restrictions have been lifted and is not 

instantaneous.  
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3.15 Looking further ahead, GDP is unchanged with growth expected to remain below historic averages 

due to slower population rises and productivity. The medium outlook for special forms of trading 

(SFT) spending has been revised slightly higher.  

 Future High Street 

3.16 Changes to the high street have been accelerated by the pandemic and retailers have had to adapt 

quickly to new forms of trading and methods of attracting customers. This has been noticeable by 

the well-known major retailers that have disappeared off the high street in recent years and during 

the pandemic such as the Arcadia Group, Debenhams, Go Outdoors, Monsoon, Oasis and 

Warehouse.  

3.17 Retailers will be forced to attract customers back to the high street with experiences that cannot 

be replicated at home or via the internet which some customer will have grown used to during the 

pandemic. Retailers such as GAP have reported that they will shut all their stores in the UK by the 

end of the year following a strategic review aimed at finding new, more cost effective ways to 

maintain a presence and serve customers in Europe. Their business intention is to become a ‘digital 

first’ business. Town centres as a whole may have to repurpose themselves to provide more than 

just a shopping location to increase dwell times and allow for competition against other larger 

centres such as Manchester and Preston in the case of Blackburn and Darwen.  

3.18 Services such as hairdressers, beauticians, healthcare cannot be fully provided for at home, such 

that town centres are likely to shift to become a more service dominated area rather than a place 

for purchasing goods. This is also made easier by the new Use Class Order which groups former A1 

shop uses with financial, beauty and medical uses to the new Class E. These flexible uses may be 

used as a mechanism to attract people back to the town centre. 

3.19 With the loss of key retailers in the town centre, units are increasingly being left empty, in particular 

department stores which typically have larger floorspace units. Town centres will need to repurpose 

these buildings in a way that is attractive to consumers and viable. This is already happening in 

stronger,  higher order centres where there is demand for uses such as offices and residential, with 

the ‘Learning and Discovery Store’ at locations such as the Merseyway Shopping Centre, Stockport 

becoming a mixed-use learning, culture and events space being another good example of 

repurposing. 

3.20 Smaller centres in less affluent areas may struggle to find viable uses for some space, such that 

interim use such as self-storage may be more realistic in the short term, certainly on upper floors. 

The introduction of the new Use Class Order can aid this transition to a different use without the 

implications of any wider planning burdens.  

3.21 How consumers shop on the high street and interact with the high street has remained very similar 

i.e. the customer browses in the shop and purchases the items. However, digital technology has 

progressed dramatically, and town centres are not necessarily reflective of this. Town centres could 
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make use of technology to interact with the town centre and allow the high street to stay modern 

to the present digital day, rather than simply being a shop window to touch and physically assess 

goods then purchasing them online at lower costs.  

3.22 Free wifi in centres is something that some centres across the UK offer however, this needs to be 

a safe, secure and reliable network that people feel comfortable using. Town centre shops could 

develop apps / websites to track footfall and release promotions during quieter times to entice 

people to visit the centre. These could also include contactless pay, virtual assistant and virtual try 

on.  

3.23 As this is only the first 18 months of a pandemic it is difficult to understand the full extent of how 

it will impact retail. Looking forward to the long-term impact of the pandemic on the high street, it 

is difficult to understand or predict the full effect and how this may change retailing going forward. 

The uncertainty created by this however should not prevent applications being determined, or 

planning for the future. A recent appeal1 tackled this point with the inspector succinctly concluding 

that: 

“What the ultimate effect of the Covid 19 pandemic will be on retailing in general and this town 

centre is unknown. Whilst it may prove the final straw for some commercial activities that were 

already struggling before March 2020 it may also, once life without restrictions returns, provide 

opportunity for others to emerge. In this context, to weigh such a significant unknown and 

hopefully short-term factor in the balance when assessing economic investment of the scale 

and nature proposed by the appellants is, in my view, either impossible or short sighted.” 

3.24 Given the ongoing economic and structural changes in the retail and leisure market, a regular 

refresh the retail and leisure evidence should be undertaken to ensure that relevant changes are 

noted and need continues to be kept up to date.  

3.25 The overall expectation is that while some well-known retailers have disappeared as a result of the 

current crisis and will continue to disappear, the high street itself will not ‘die’. The UK retail sector 

may be profoundly changed and changing, but it has been shown over time to be resilient and 

adaptable. The hastening of trends such as migration to town centres and demand for new retail 

experiences/services may ultimately breathe new life into high streets.  

3.26 Many commentators anticipate that the trends that are likely to emerge could include:  

• Further relaxation of permitted development rights (PDR) – the government has relaxed 

some PDR during the COVID-19 crisis but these are time limited and consideration may be 

given to allow for more expanded PDR to support town centres, high streets and buildings. 

More flexibility is considered essential, especially where the existing use is no longer viable.  

 

 
1 Appeal reference: APP/N1025/W/20/3251415 
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• Survival of the fittest retailers - Retailers that survive the crisis may find that their market 

positions are actually strengthened, as some of their competition disappears. Those in the 

best position to prosper may include strong, well-respected high-street names with a good 

interaction between online and in-store operations. Local independent and artisan retailers 

have also benefitted from the ‘stay local’ advice and may also be able to prosper by tapping 

into local sentiment and consumer demand for new retail experiences.  

• Accelerated retail to residential conversions - With new housing delivery high on the UK 

Government’s agenda, relaxation of permitted development rights for a wider range of uses 

and significant construction delays already caused by COVID-19, some landlords and 

developers may take the opportunity to ramp up plans to re-purpose struggling retail 

properties into residential units.  

• From goods provision to services provision - With town centre populations increasing due 

to retail-to-residential conversions, demand is likely to grow for a wider range of high street 

amenities to serve local communities such as education, healthcare facilities, dentists, 

hairdressers and beauticians. Essentially those uses which are hard to replicate at home 

and which require a visit in person. 

• Enhanced retail experiences - Post the lockdown, and for the future, the onus will be on 

physical retailers to attract consumers back to the high street with unique experiences that 

cannot be replicated online or at home. This may encourage the growth of pop-up shops, 

support independent eateries and experiential retailers and leisure operators. 

• Growing need for local retail provision - With the COVID-19 lockdown potentially 

accelerating the trend towards working from home, commuter numbers could fall, leading 

to reduced footfall in major business districts. Conversely, local shops, cafés and 

restaurants convenient to homeworkers may experience increased demand. Smaller 

walkable local and neighbourhood centres serving local communities may ultimately benefit 

from the changing geography of working practices and therefore retail and leisure demand. 

• Technology - Centres will have to make better use of technology so that they are aligned 

with how customers shop and engage with brands. Providing free Wi-Fi may be a start 

(although less relevant as most people using this technology will likely have a data plan 

with their phone) along with online promotions to attract shoppers, but probably more 

importantly tracking footfall, targeting adverts, enabling cashless payments/walk out 

purchases without scanning products and developing new high street apps and town 

websites will be essential. It means town centre shops will be able to better understand the 

needs of their customers, to enable them to become more customer focused such as 

amending their opening times, offer digital promotions to encourage people in at quieter 

times and targeting a wider customer base. This will help towns understand their strengths, 

support community activities, help and aid businesses/bids but essentially the main aim is 

to support vitality and viability.  
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• Enhanced town centre experiences – expanding the uses within town centres is likely to be 

key moving forwards. Creating a reason why people should visit a centre and spend more 

time and therefore more money there. This is likely to be more ambitious that just hosting 

a farmers market once a month, or markets at Christmas. This could even include 

transformational changes, for example Stockton-on-Tees who are planning to demolish 

large parts of their shopping centre, to increase the amount of open/congregational space 

and to better reveal views of the estuary – clearly that is a site specific situation, but is 

certainly transformational.  
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4. THE NEED FOR RETAIL FACILITIES  

4.1 In this section we provide an update on the quantitative need for additional floorspace in Blackburn 

with Darwen up to 2037.  

Previous Retail Study  

4.2 The 2019 Retail Study was prepared against a backdrop where it was anticipated that the impact 

of Brexit negotiations could potentially hamper growth – at that time there was no expectation of 

the pandemic which was to occur.  

4.3 The study also noted that if the presence of online shopping strengthens, then this will mean larger 

centres will become more dominant at the expense of smaller towns which may be problematic for 

Blackburn with Darwen town centre. Attracting larger retailers to the towns within the borough is 

challenging given the borough’s proximity to Preston and Manchester. In order to overcome this 

issue, the previous study concluded that the centres should be individually distinguished to 

emphasis the individual character, independent offer, quality of place and heritage assets.   

4.4 In terms of retail capacity, the 2019 study found that there would be a loss of £10.34 million 

convenience expenditure over the previous plan period. For Blackburn when existing commitments 

were factored in there was no capacity to support additional convenience floorspace (-2,795 sqm) 

and for Darwen there was also no capacity (-240 sqm) by 2036.  

4.5 For comparison goods, overall available expenditure was anticipated to grow by 52% up to 2036. 

Across the borough there is a negative capacity of -1,658 sqm comparison floorspace. The study 

concluded the need to monitor this closely and review in case of changed to economic and housing 

growth which may slightly affect comparison floorspace if the population were to increase.  

4.6 In terms of need for leisure services, the previous study only identified a potential modest need for 

additional A3-A5 uses. All other leisure uses were sufficiently provided for or were due to be 

enhanced e.g. the Reel Cinema in Blackburn, such that there was no overriding need which needed 

to be accommodated. 

 Developing a revised need for Blackburn with Darwen 

 Methodology 

4.7 Elements of the previous study’s evidence base have been retained, including:  

• retaining the study area - divided into 13 Study Zones, where Study Zones 3, 4, 5, 6, 10 

and 12 broadly comprise the Blackburn with Darwen Council administrative area and the 

remainder zones comprise the fringe areas which the retail catchment is considered to 

reach. A map of the study area from the previous study is provided at Appendix 1.   

• the previous 1,303 response household telephone interview survey from 2019 which sought 

to establish residents’ shopping and leisure usage patterns  
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4.8 The results of the household survey was again be applied to current and projected population and 

consumer spending to establish current and future retail provision. This analysis is again provided 

on an overall Borough wide basis and on a more local ‘sectoral’ basis for convenience goods, 

examining trade retention levels currently achieved by the individual centres as well as the Borough 

as a whole. 

4.9 The detailed capacity calculations are provided at Appendix 2 for convenience and Appendix 3 for 

comparison.  

 Population  

4.10 The study area and zones have remained the same as the previous study. The population of these 

areas from 2019 to 2037 are set out within Table 1, Appendix 1 of this report. The base population 

has been obtained from Experian with a base date of 2019 with population projections for 2021, 

2022, 2027, 2032 and 2037 identified, taking into account the most up to date demographic trends, 

including migration, mortality and fertility rates and general local housing forecasts. 

4.11 The results of the previous and current study are identified below: 

Table 1 - Change in population between previous study (2019 - 2036) and updated study (2021 - 2037) 

  
Previous Study 
(2019 – 2036) 

Updated Study (2021 
– 2037) 

Beginning of Study Year 311,486 316,384 

End of Study Year 311,899 323,705 

Growth 413 7,321 

Ave YoY Growth 24 457 

4.12 As can be seen from Table 1 above, the previous Experian projection based population figures were 

lower than the new updates. Upon closer inspection, there is a decline in growth in Zone 4 by 54 

people and Zone 6 by 17 people across the study years. This decline was also seen in the previous 

retail study, but to a higher extent. The previous study also showed Zones 3, 5, 8, 11 and 12 

declining in population however the updated figures see a small increase.  

4.13 The updated population projections show that Zones 1, 9 and 11 have the largest increase in 

population at around 1,400 each between 2021 – 2037. These zones are broadly to the north-east 

of the study area outside of Blackburn with Darwen authority and include areas principally within 

Ribble Valley.  

4.14 Although the above population figures are presented as a baseline scenario, Blackburn with Darwen 

have recently updated their Housing and Economic Needs Assessment Study (HENA). The purpose 

of the Housing and Economic Need Assessment Study is to assess future development needs for 

housing (both market and affordable) and employment across the Blackburn with Darwen (BwD) 

and Hyndburn joint Housing Market Area. The Study considers housing and employment need to 

inform the preparation of the emerging Local Plans. 
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4.15 Extracting the zones which equate to BwD identifies an Experian population of 148,477 over the 

plan period. If the results of the HENA are considered and the corresponding housing is delivered 

to meet the economic growth scenario, then the population in BwD Authoritative Area  could be as 

high as 157,200, which is an increase of 8,723 people over the plan period when compared to the 

latest Experian data. 

 Expenditure Data 

4.16 The expenditure data we have used in our model is derived from Experian Micromarketer which 

provides information on average convenience and comparison expenditure per head by zone. The 

base year for the new assessment is 2019. Annual expenditure growth rates were then applied to 

these figures (derived from Experian’s Retail Planner Briefing Note 18) to produce expenditure per 

capita for figures 2021 and the various assessment years (2021, 2022, 2027, 2032 and 2037).  

4.17 The October 2020 Retail Planner Briefing Note 18 identifies retail expenditure projected to decline 

by 2.7% this year overall, but this masks a decline of around 8.5% in comparison goods and an 

increase of 8.4% in convenience goods. Overall consumer spending is down around 12.3% in 2020. 

Table 2 below shows the year on year changes in convenience and comparison expenditure.  

Table 2 - Experian Brief Comparisons - volume growth per head (%) 

  
2020 2021 2022 2023-27 2028-40 

Convenience – 
Brief 18 8.4 -6.2 0.2 0.0 0.1 

Convenience 
Brief 15 -0.1 0.0 0.0 0.0 0.0 

Comparison – 
Brief 18 -8.5 6.5 3.8 3.0 2.9 

Comparison 
Brief 15 1.8 2.5 2.5 2.5* 3.1 

* Note: Brief 15 changes growth rates in 2025, not 2027 to 3.1% p/a 

4.18 As can be seen from the table  above  convenience spending rises in 2020, likely as a result of the 

national lockdown, closure of restaurants and associated panic buying; however this then dips down 

in 2021 and remains at a relatively low level (but slightly higher than Brief 15 used previously) 

going forward.  

4.19 Comparison goods are estimated to fall in 2020, again likely as a result in lockdowns, with a 

rebound as shops open and pent up demand is satisfied in 2021. This remains at around 3% moving 

forwards. This is slightly higher than that previously predictions identified in Brief 15. 

4.20 The per head expenditure figures were applied per zone to the population projections to produce a 

total amount of available convenience and comparison expenditure in 2021 and the future 

assessment years. 

4.21 The available expenditure for 2021, 2022, 2027, 2032 and 2037 is calculated within Table 3 

Appendix 2 (convenience goods) and Table B Appendix 3 (comparison goods).  
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 Adjustments to Special Forms of Trading (SFT) 

4.22 The household survey recorded residents’ use of the internet, mail order and markets for both 

convenience and comparison goods shopping. This provided a current estimate of locally based SFT 

but did not take into account future changes. 

4.23 Expectations as to how demand for retail floorspace will be affected by the rapid expansion of SFT 

still remains a key issue. Rather than remove SFT as a base position, given that it is likely to 

fluctuate, we have again removed SFT at the appropriate levels at 2021, 2022, 2027, 2032 and 

2037 as per the forecast from Experian (Figure 5 of RPBN 18).  

4.24 Bringing the updated population and expenditure together identifies the expenditure per capita 

(EPC) in the various zones and the catchment area as a whole. The catchment area totals are 

identified below along with the results from the previous Study. It is important to note that the 

base year for the 2019 – 2036 study was from 2017, whereas the 2021 – 2037 Study Update uses 

2019 as the base data year, so the data presents an idea of the changes and should not be used 

as a direct comparison. 

Table 3 - Expenditure per capita 2019 study data and updated 2021 study 

  

2019 - 2036 Study 2021 - 2037 Study 

2019 
(£m) 

2036 
(£m) 

Growth 
(£m) 

YOY 
Change 

2021 
(£m) 

2037 
(£m) 

Growth 
(£m) 

YOY 
Change 

Convenience  652.76 642.42 -10.34 -0.61 661.88 669.79 7.92 0.50 

Comparison 880.90 1338.55 457.66 26.92 813.82 1223.91 410.09 25.63 

4.25 Convenience goods shows a small growth over the updated study period, as opposed to a decline 

in the previous study. Comparison expenditure in the study area is set to increase but by a lower 

amount, this is in relation to the subdued growth Experian currently predicts.  

4.26 If the HENA population growth is delivered, the results of the additional expenditure is presented 

below: 

Table 4 - Expenditure per capita 2019 study data and updated 2021 study (HENA Figures) 

  

2019 - 2036 Study 2021 - 2037 Study 

2019 
(£m) 

2036 
(£m) 

Growth 
(£m) 

YOY 
Change 

2021 
(£m) 

2037 
(£m) 

Growth 
(£m) 

YOY 
Change 

Convenience  652.76 664.47 11.47 0.69 661.88 687.84 25.97 1.62 

Comparison 880.90 1384.49 503.59 29.62 813.82 1256.89 443.07 27.69 

4.27 As would be expected, given the additional population there are modest increases in expenditure 

by the end of the plan period. 

 Market Share / Distribution of Expenditure  

4.28 The previous Household survey has been used to inform the market share calculations. The 

methodology for calculating market share and convenience expenditure split assumptions (70:30 

for main food and top up shopping) and these have remained the same as the previous retail study.   
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 Convenience Goods Capacity 

4.29 Having established the market shares of each of the retail locations, the available expenditure 

within the study area for each of the study years is distributed to centres/facilities on the basis of 

those market shares. This provides the implied or market share turnover of these centres and 

retailing locations. These shares are based upon the 2019 shopping patterns and in this theoretical 

capacity analysis those 2019 market share patterns are used as a base to identify the trading 

position for stores and centres, using a constant market share for 2021, 2022, 2027, 2032 and 

2037. This establishes the baseline position. 

4.30 The ONS projections show that the population in the survey area is expected to grow by 7,321 by 

2037. When a combination of spend per capita and forecast growth rates is applied to these 

population figures it is calculated that the total pool of available convenience expenditure in the 

survey area will increase from £661.88 million to £669.79 million (increase of £7.92 million).  

4.31 The updated figures have also taken into account additional convenience commitments that have 

been identified by BwD and this includes the Former East Lancashire Coach Works which is a mixed 

use scheme. The proposals include business units and the convenience floorspace is in the form of 

a petrol station providing around 225m2 of convenience floorspace.  

4.32 There is also a new Home Bargain at the Peel Centre, Hyndburn and also a retail scheme at 

Rhyddings Street, Oswaldtwistle in neighbouring authorities which have been included in the 

updated retail figures. 

4.33 Furthermore, the average turnovers of the ‘big 4’  have been updated to reflect their current 

turnover figures. This is now factored in at £13,622/sqm, as opposed to the £11,170/sqm used in 

the previous study. 

4.34 Following the above updates and amendments  the overall study area convenience capacity is 

presented below: 

Table 5 - Blackburn with Darwen Overall Convenience Floorspace Capacity (Table 14A) 

 
2021 2022 2027 2032 2037 

Total Available Convenience 

Expenditure  
295.13 295.84 292.77 291.36 292.75 

Market Share 79% 79% 79% 79% 79% 

Convenience Turnover from within 
District 

233.77 234.33 231.90 230.79 231.89 

Inflow of Expenditure to the District 6.96 6.97 6.90 6.87 6.90 

Total Convenience Turnover      

Growth in trading Turnover 240.72 242.65 242.65 242.65 242.65 

Capacity pre-commitments 0.00 -1.34 -3.85 -5.00 -3.86  
     

Turnover of Commitments  24.76 24.96 24.96 24.96 24.96 

Residual Expenditure -24.76 -26.30 -28.80 -29.95 -28.82 

Benchmark Sales Density 13,622 13,731 13,731 13,731 13,731 

Floorspace Capacity (1,818) (1,916) (2,098) (2,181) (2,099) 



Blackburn with Darwen Borough Council 
Retail & Leisure Study Update  
September 2021 
 

 
 

Page | 18  
 

PR/ER/P21-1507/R001v1.3.2 

 

4.35 As can be seen, on an overall basis across Blackburn with Darwen Council’s authoritative area, 

there remains no additional convenience need over the plan period from a quantitative perspective. 

The results of the previous retail study were not dis-similar at -2,709sqm over the plan period. 

4.36 A more fine grained analysis of the capacity position is presented for the convenience element of 

this study, given the more localised shopping patterns for convenience goods. As such a further 

analysis of both Blackburn and Darwen is provided below: 

Table 6 - Blackburn’s Overall Convenience Floorspace Capacity (Table 14B) 

4.37 On a constant market share basis and given the updates and commitments, there would still be no 

quantitative need for additional retail floorspace within Blackburn over the plan period, with an 

overall negative capacity of 1,960m2 (Table 14b). The previous study identified this to total -

2,795sqm.  

4.38 The position for Darwen is also updated and this is presented below: 

Table 7 - Darwen’s Overall Convenience Floorspace Capacity (Table 14C) 

 
2021 2022 2027 2032 2037 

Total Available Convenience 
Expenditure  

75.14 75.29 74.38 73.88 74.19 

Market Share 55% 55% 55% 55% 55% 

Convenience Turnover In Main Centres 41.30 41.39 40.89 40.61 40.78 

Inflow of Trade to Darwen 4.45 4.46 4.42 4.41 4.43 

Total Convenience Turnover      

Growth in trading Turnover 45.75 46.12 46.12 46.12 46.12 

Capacity pre-commitments 0.00 -0.27 -0.81 -1.09 -0.91  
     

Turnover of Commitments  0.24 0.24 0.24 0.24 0.24 

Residual Expenditure -0.24 -0.51 -1.05 -1.34 -1.15 

Benchmark Sales Density 13,622 13,731 13,731 13,731 13,731 

Floorspace Capacity (18) (37) (77) (97) (84) 

 
2021 2022 2027 2032 2037 

Total Available Convenience 

Expenditure  
182.16 182.64 180.82 180.05 181.14 

Market Share 86% 86% 86% 86% 86% 

Convenience Turnover In Blackburn 156.51 156.91 155.36 154.70 155.63 

Inflow of Trade to Blackburn 84.22 84.54 84.28 84.25 84.82 

Total Convenience Turnover      

Growth in trading Turnover 240.72 242.65 242.65 242.65 242.65 

Capacity pre-commitments 0.00 -1.20 -3.01 -3.71 -2.20  
     

Turnover of Commitments  24.52 24.72 24.72 24.72 24.72 

Residual Expenditure -24.52 -25.91 -27.72 -28.42 -26.91 

Benchmark Sales Density 13,622 13,731 13,731 13,731 13,731 

Floorspace Capacity (1,800) (1,887) (2,019) (2,070) (1,960) 
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4.39 On a constant market share basis, there would again be no quantitative need for additional retail 

floorspace within Darwen, with the overall capacity now being -84m2 by 2037 (Table 14c). This is 

a slight improvement from the last study which identified a negative capacity of -240sqm. 

 Comparison Goods Capacity 

4.40 When a combination of spend per capita and forecast growth rates is applied to the updated 

population figures it is calculated that the total pool of available comparison expenditure in the 

survey area will increase from £813.82 million to £1,223.91 million (increase of £410.09 million).  

4.41 The market share analysis of Blackburn with Darwen (Table K of Appendix 3) derived from the 

household survey indicates that the district retains 68% of the market share within Blackburn with 

Darwen.  

4.42 Additional commitments have been identified and on the assumption that they will be comparison 

use based upon the existing use and the supporting planning documents at 197 Bolton Road, 

Blackburn and 33 Randal Street, Blackburn totalling to around 326m2 of floorspace. 

4.43 Again the additional retail schemes within other districts have been included within these updated 

figures, although these are only the comparison elements of the foodstores identified above. 

4.44 On an overall study basis, the overarching capacity following these updates and  once commitments 

have been taken into account there is no quantitative retail capacity for additional comparison 

goods over the plan period and this is now identified to be -6,670sqm (Previous study identified 

this to be - 1,176sqm). 

4.45 A more fine grained analysis was presented in the previous study on the basis of the needs within 

the Blackburn with Darwen authoritative area as a whole i.e. based on Zones 3, 4, 5, 6 10 and 12. 

4.46 In light of the above the updated comparison capacity for the borough is presented below: 

Table 8 - Blackburn with Darwen’s Overall Comparison Floorspace Capacity (Table M1) 

 
2021 2022 2027 2032 2037 

Total Available Comparison 
Expenditure  

345.84 355.91 395.52 446.23 509.12 

Market Share 69% 69% 69% 69% 69% 

Total Comparison Turnover 405.44 417.25 463.69 523.13 596.86  
     

Growth in trading Turnover 405.44 423.69 491.17 558.43 634.90 

Capacity pre-commitments 0.00 -6.44 -27.48 -35.29 -38.04  
     

Turnover of Commitments 13.12 13.71 15.89 18.06 20.54 

Residual Expenditure -13.12 -20.15 -43.37 -53.36 -58.57 

Benchmark Sales Density 8,109 8,474 9,824 11,169 10,872 

Floorspace Capacity (3,023) (2,377) (4,415) (4,777) (5,388) 
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4.47 The table clearly shows that the more sluggish comparison growth rates and the turnover of 

commitments will absorb the projected growth in available expenditure throughout the plan period 

to 2037 as there will be -5,388sqm of retail capacity, based on a constant market share (previous 

study -1,658 sqm). 

 HENA population growth 

4.48 If the population growth as per the HENA is delivered, the growth in convenience goods expenditure 

could be closer to £25.97 (previously £22.05m) and for comparison goods £443.07m (previously 

£503.39m) over the plan period.  

4.49 In respect of convenience goods and using the same method as identified above, the position prior 

to the consideration of commitments, is that there would be a growth in expenditure which would 

just exceed the growth in existing floorspace turnover.  

4.50 This pre-commitment expenditure would be of the order of £15.80m (previously -£1.65m). 

However once commitments are taken into account there would be a negative capacity of £26.21m 

or -1,909sqm (previous results were a negative capacity of £23.00m, or -1,968sqm) on the basis 

of constant market share.  

4.51 In respect of comparison goods the assessment again follows the same methodology as above. 

Although additional goods expenditure would be available if the HENA population is delivered, this 

does not outweigh the growth in the turnover of existing stores and commitments. Before 

commitments are taken in to consideration the capacity would be -£11.83m. Once commitments 

are allowed for, by 2037, there would be a negative capacity of -£50.22m, or -4,619sqm (previously 

£15.28m and 1,163sqm).  

 Need for additional leisure uses 

4.52 This section provides and updates on the need and potential for commercial leisure uses within the 

study area. We have considered the potential for improving the provision of a range of commercial 

leisure uses including cinema/multiplex, ten pin bowling, bingo, casinos, nightclubs, private health 

and fitness clubs, restaurants, pubs and bars and outdoor and indoor activity centres as was 

covered by the previous study. 

 Cinema Need 

4.53 Since the completion of the previous retail study, the new Reel cinema (8 screen) has opened. As 

such, in combination with the Vue at Peel Retail and Leisure Park (10 screen). There is also a Vue, 

Accrington (4-screen) in the 20-minute catchment area. In total this is 22 screens. 

4.54 Revisiting the  assessment and based on the new population as identified in the updated Experian 

data, the total population is now identified to be 323,705. Based on 6.5 screens per 100,000 people 

(BFI 2018) to calculate the need for the study area, a requirement of 21 screens is identified, which 

is covered by the existing provision. 
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4.55 Using the alternative method of a ‘screen population’ and based on the average cinema attendance 

being 2.7 and the average screen attendance of 45,000, this indicates a requirement of 19.4 

screens. 

4.56 Using the potential population uplift of 8,120 from the HENA above the Experian population 

projections would not change the above findings.  

4.57 Accordingly, there is sufficient cinema provision in Blackburn with Darwen and there is no need to 

identify further cinema provision over that already provided. 

 Gym Need 

4.58 As identified in the previous Study, the level of participation at gyms in the catchment is relatively 

strong, being of the order of 24.4%, as opposed to the average of around 15%. 

4.59 Based on the growth in population and a 24.4% participation rate being maintained, this indicates 

an additional 1,786 gym users based on Experian growth and potentially an additional 2,128 gym 

users. 

4.60 Based on an average gym membership rate of around 2,500 users per gym, the Experian population 

growth is unlikely to require any additional facilities, but if the HENA population growth is delivered, 

this could require an additional two gyms. 

 Bowling Needs 

4.61 The previous Study identified a single bowling facility in the catchment at Peel Leisure and Retail 

Park, which included 24 lanes. 

4.62 Applying the benchmark UK average of approximately one lane per 12,000 people to the study 

area population in 2037, indicates the requirement for 27 lanes. The HENA population growth, if 

delivered, would require less than one additional lane to this total. 

4.63 Accordingly, the bowling provision within the catchment is slightly less than the average 

requirement. It is only small lane around 5 lanes and as such there is no need to actively plan for 

any additional ten pin bowling locations within the Plan Period, although if a smaller bespoke 

operator e.g. All Star Lanes were to investigate the potential in Blackburn this should be supported 

in an appropriate town centre location. 

 Bingo Needs 

4.64 This is largely based on participation rates and given the evidence in the form of a shopper survey 

has not been updated, the same findings in that average participation rate (5.1%) largely reflects 

the UK average (5%), there is no need to plan for any additional bingo facilities. 
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 Casino Needs 

Although the participation rates were relatively low according to the shopper survey, Casinos are 

considered to be controlled more by the Gambling Acts than the Planning Acts, so no additional 

facilities needed to be planned for in the previous study and this still remains the case. 

 Nightclub Needs 

4.65 This sector has been heavily impacted by COVID-19, and still continues to be prevented from 

opening, although this is likely to change on 19 July 2021.  

4.66 There has been long term decline in this sector and there is no need to actively plan for any 

additional needs throughout the plan period. 

 Restaurant Needs 

4.67 Estimates of leisure based spending are provided by Experian. The spend within the catchment 

area in restaurants, cafes and bars/pubs in the study area for 2021 is identified below.  

4.68 To this the leisure spend rates identified in Retail Planner Briefing Note 18 (Table 1a) is applied to 

take the total to 2037 and this is also identified below:  

Table 9 - Restaurant spend within catchment area for 2021 & 2037 

Year Restaurant 
Spend 

Growth 

2021 £282.86m  

2037 £409.74m £126.87m 

4.69 The level of growth between 2021 – 2037 equates to £126.87m. In respect of the previous study, 

the starting 2019 position was £319.87m. Whilst this is higher than the 2021 figure, the expected 

growth in the previous study was only £71.52m overall which is just over half of the expected 

growth for the updated study.  

4.70 The advice from Experian (Retail Planner Briefing Note 18) indicates significant fluctuations in 

restaurant spending with a forecast decline in leisure sending of 53.8% in 2020, followed by a large 

rebound of 64.7% in 2021, clearly because of the pandemic. Thereafter the short term growth in 

leisure spending is lower being 2.9% in 2023-27 and then lower further to 0.9% from 2028 

onwards. The previous forecasts were around 1.3% per annum falling to around 1.2% per annum 

over the longer term.  

4.71 It is identified that  the additional expenditure generated by residents in the catchment is around 

£127m between 2021 and 2037. This is significantly higher than the previous growth of around 

£72m between 2029 and 2036 (but from a much higher base). 

4.72 There is no publicly available information on trading efficiency or the ability of food and drink 

operators to absorb expenditure growth. Given the structural changes in the sector, it must be 

assumed that more expenditure is retained by existing facilities which have endured and survived 
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the pandemic. As such if it is assumed 50% of the expenditure growth would support facilities, with 

the remainder flowing to existing units, larger centres and leisure complexes, this leaves around 

£63.5m of expenditure generated in the catchment to support new food and drink businesses.  

4.73 As the food and drink sector has a diverse range of operators and turnovers it is necessary to take 

an approximate average turnover for the sector as a whole. Applying higher turnover figure of £2m 

(£1m was used in the previous study as an example) as a national sector average suggests that in 

very broad terms there is potential for around 31 new food and drink outlets in the catchment by 

2037. 

4.74 Furthermore if the HENA population growth is delivered, this could add around £11.04m to the food 

and beverage expenditure total which may be able to support an additional five or so units. 

4.75 Given the significant changes in this sector at this moment in time, especially as in the last few 

years expenditure has declined significantly, this sector of the market should be closely monitored 

and the Council should adopt a flexible approach in support restaurant uses in the right location 

through the use of the sequential approach to development. 

 Outdoor and indoor leisure uses 

4.76 This continues to be an emerging sector which is operator led, its growth should be monitored and 

proposals outside of town centres should address the relevant sequential and impact tests. There 

is no need to actively plan for these uses. 

 Summary  

4.77 The projections show that the revised population in the study area is expected to grow by 7,321 

by 2037. In relation to convenience goods, when a combination of spend per capita and forecast 

growth rates is applied to these population figures it is calculated that the total pool of available 

convenience expenditure in the survey area will grow from £661.88 million in 2021 to £669.79 

million by 2037 (an increase of £7.92 million).  

4.78 The overall convenience market share for Blackburn from the Blackburn with Darwen Authoritative 

Area from the study has remained at 86% (given it is based on the previous shopper survey). 

4.79 When a constant market share approach is used and the growth in productivity in floorspace is 

factored into the benchmark turnovers this, indicates an overall need in the borough of -2,099sqm 

over the plan period to 2037.  

4.80 Looking closer at Blackburn itself, the convenience floorspace capacity over the plan period is 

identified to be -1,960sqm. 

4.81 A similar scenario for Darwen is identified and again there is negative capacity over the plan period 

of -84 sqm.  
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4.82 What Pegasus recommends is that the convenience market is monitored closely over the 

forthcoming years to fully understand the impacts that COVID-19 has had on expenditure and also 

SFT and the implications this will have of the need for future bricks and mortar floorspace.  

4.83 In terms of comparison goods the combination of population and expenditure growth is expected 

to grow from £813.82 million in 2021 to £1,223.91 million by 2037. This is an uplift in total available 

comparison expenditure across the survey area over the plan period of £410.09m, which equates 

to a 50.4% growth.  

4.84 Overall BwD has a 68% market share of available expenditure in the BwD area and a total turnover 

of £405.44m in 2021. This is expected to grow to £634.90m by 2037. Using a constant market 

share approach the level of capacity before commitments is identified at -£38.04m in 2037.  

4.85 Once commitments have been included, the overall capacity is -£58.57m which equates to a 

floorspace capacity of -5,388 sqm.  

4.86 As such, there is no quantitative need to support additional floorspace over the plan period to 2037. 

However, it is advisable that capacity figures are treated with a high degree of caution, given the 

ongoing concerns around COVID-19 and its impacts on the retail market.  

4.87 It should be noted that if the economic and housing growth being considered within the HENA is 

delivered over the plan period, there could be an increase in the level of population. In respect of 

convenience this would still not result in any need being identified.  

4.88 In respect of comparison goods, there would also be no requirement for additional comparison 

floorspace within the study area over the plan period up to 2037, with the need identified as -4,619 

sqm net. 

4.89 Nevertheless given the uncertainty over the actual delivery of housing and economic growth and 

the potential issues with projecting retail needs so far into the future, this potential floorspace 

figure should be used with a significant degree of caution. 

4.90 In terms of leisure needs, it has been identified that there is: 

• No need to actively plan for additional cinema, bowling, nightclub, casino, bingo or outdoor 

leisure uses; 

• Potentially a need for a couple of gyms; and 

• Potentially a need for 31-36 additional restaurant units 
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5. NEW USE CLASS ORDER  

 Changes to the Use Class Order 

5.1 The Use Class Order was first introduced in 1987 and a series of amendments have been made 

since. In September 2020, a new Use Class Order was introduced as the government considered  

a change was necessary to reflect the diversity of uses on the high streets and town centres and 

to allow for flexibility for businesses to adapt and diversify to changing demands. The COVID-19 

pandemic has also highlighted the need for flexibility in order for town centres to recover 

successfully and create attractive places with wider range of facilities, services and emerging uses.  

5.2 The amendments to the use class order include revoking Parts A and D and introducing three new 

use classes (Class E, F1 and F2). Previous uses falling within Use Class A1, A2, A3 (e.g. shops, 

financial services & restaurants), Class B1 (offices) and specific uses within Class D1 and D2 (e.g. 

doctors, nurseries) are now combined as a single Use Class as Class E – Commercial Business and 

Service.  

5.3 Class F1 and F2 Use Class has also been created. The new Use Class F1 (Learning and non-

residential institutions), includes any use (not including residential) for the provision of education, 

display of works of art, museum, public library, public reading room, public hall, exhibition hall, for 

or in connection with public worship or religious instruction or as a law court. Class F2 (Local 

Community) is defined as shops selling essential goods where the shop premise does not exceed 

280m2 and there is no other facility as such in within 100 metres, local halls / meeting places for 

local communities, outdoor sport or recreation venues and indoor or outdoor swimming pools and 

skating rinks.  

5.4 The former A4 and A5 uses (pubs, takeaways) will become sui generis uses as well as part of the 

former Class D2 uses comprising cinemas, concert halls, bingo halls and dance halls. These will 

need planning permission if changes to their use are required, this is to provide protection to local 

facilities and to prevent unwanted uses such as takeaways.  

5.5 A summary of the changes is included below: 

Table 10 - Update to Use Class 

USE 

USE CLASS TO 

BE REVOKED 
(31ST AUGUST 
2020) 

USE CLASS 

FROM 1ST 
SEPTEMBER 
2020 

Retail shop - not more than 280 sqm (net sales area) 
mostly selling essential goods, including food and at 
least 1km from another shop 

A1 F.2 

Retail shop A1 E 

Financial and Professional Services A2 E 

Café or restaurant A3 E 

Pub/Drinking Establishment A4 Sui-Generis 

Hot Food Takeaway A5 Sui-Generis 
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Office (to carry out any operational or administrative 

functions) 
B1a E 

Research and development of products or processes B1b E 

Any Industrial Process (which can be carried out in 
any residential area without causing detriment to the 
amenity of the area) 

B1c E 

Clinics, health centres, creches, day nurseries, day 
centres 

D1 E 

Schools, non-residential education and training 
centres, museums, public libraries, public halls, 
exhibition halls, places of worship, law courts 

D1 F.1 

Cinemas, concert halls, live-music performance 
venues, bingo halls and dance halls 

D2 Sui-Generis 

Gyms, indoor sport, recreation or fitness not involving 
motorized vehicles or firearms, principally to visiting 
members of the public 

D2 E 

Hall or meeting place for the principal use of the local 
community 

D2 F.2 

Indoor or outdoor swimming baths, skating rinks, 
outdoor sports or recreation grounds (not involving 

motorised vehicles or firearms) 

D2 F.2 

 

 Permitted Development  

5.6 The government has consulted on plans for a new Permitted Development rights to allow for the 

change of Use Class E to Use Class C3 (residential). The government confirmed these plans in 

March 2021 and will take effect 1st August 2021. Article 4 directions will continue to be in effect if 

in place as of 31st July 2021 and will remain in place until 31st July 2022. The permitted development 

rights also allow for unused commercial buildings to be granted permission for residential uses.  

 Implications of the new Use Class Order 

5.7 The new Use Class means that changes within the same class can be carried out without the need 

for planning permission. The changes to the use class order opens up options to the Council allowing 

for retail space to be used for restaurants and office space. It also allows for the conversion of 

empty properties which could have previously been seen as ‘too risky’, whilst also giving landlords 

more flexibility.  

5.8 The variety of uses within Class E could allow for local centres to diversify and to deliver more than 

just local shopping needs. These areas could see a range of uses on offer and become leisure 

destinations as well as catering for local needs.   

5.9 The Use Class E however enables retail uses to occupy non-retail Class E premises in out of centre 

locations, going against ‘town centre first’ policies advocated and supported in various iterations of 

government guidance. If a retail use were to be proposed as an alternative use to another Class E 

use in an out of centre location, then this could impact the health of town and local centres. Either 

in a singular or cumulative basis and on the face of the order. 
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5.10 To seek to protect against this scenario, the Council could apply conditions to a specific sub E Use 

Class or policies to prevent retail uses in out of centre locations to protect the health of the existing 

centres. Further clarity would be needed as to which use classes are proposed as part of any 

planning application and therefore which may need to comply with the sequential and impact test 

requirements. In order to consider this, the Council would have to ask specific questions around 

the sub-category use and could potentially seek to control this by way of a condition. This however 

is not the way the new use class order was designed to operate. 

5.11 The Council and applicants should agree the specific uses on a site for edge or out of centre 

proposals in order that there are robust assessments in place. This will aid the understanding of 

what types of Class E floorspace is required and the flexibility that is needed for the development 

moving forwards.  

5.12 Overall, the use class takes some control away from LPAs and gives more freedom to allow the 

market/landowners to decide. This could result in the core of town centres being diluted and having 

a knock-on effect on other services weakening the attraction of core shopping locations in certain 

circumstances.  

5.13 This is certainly the case for residential development. Although the likelihood of this happening on 

main retail frontages is unlikely due to the commercial revenues generated by prime retail 

developments, loosing upper floor and more importantly tertiary floorspace maybe more critical. 

5.14 This tertiary floorspace typically acts as ‘churn’ floorspace, attracting new entrants to the market 

in lower rent locations and allowing occupiers to be more flexible. It is an important part of the 

make up of many centres and the need for this cannot be underestimated. Loosing this floorspace 

under permitted development routes, needs to be carefully monitored, to ensure that the vibrancy 

and introductory space is available within centres to attract entrepreneurs.  

5.15 To overcome this issue, there could be the option to impose Article 4 Directions to protect the 

vitality and viability of the town centre. An Article 4 Direction is defined in the NPPF 2021 as a 

direction made under Article 4 of the TCP GDPO 2015 which withdraws permitted development 

rights granted by the GDPO. However implementing these borough wide could be difficult and 

clearly goes against the guidance in the NPPG. Options could be sought to look at implementing an 

Article 4 direction on part the town centres, such as the primary shopping area, to ensure that 

retail uses remain prevalent in the centre. New Article 4 Directions are subject to approval by the 

Secretary of State.  

5.16 Paragraph 53 of the NPPF 2021 update states that Article 4 directions to remove permitted 

development in relation to a change of use from non-residential to residential use should be limited 

to where an Article 4 is necessary to avoid adverse impacts including the loss of a primary shopping 

area. The NPPF states that Article 4 directions of this type are very unlikely to extend to the whole 

of the town centre.  
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5.17 There are other instances stated in paragraph 53 of the NPPF where Article 4 directions are 

necessary such as to protect the local amenity or well-being of an area. In all cases the NPPF 

requires Article 4 directions to based on robust evidence and apply to the smallest geographical 

area.  

5.18 It should be remembered that it is early days in the use of the new use class order and there is 

likely to be various different views formed as to what is the best way to proceed with proposals to 

ensure both applicants have sufficient flexibility, but also LPA’s retain sufficient control. 

5.19 Some matters however are likely to be resolved through the appeal process and potentially in turn 

through the Courts. 

5.20 Nevertheless, this needs to be monitored, initially through pre-application enquiries and the 

approach being taken, but also through monitoring relevant appeals and legal cases. 
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6. CONCLUSION 

6.1 Blackburn with Darwen Borough Council (BwD) has commissioned Pegasus Group to prepare an 

update to the Retail and Leisure Study to support the preparation of the new Local Plan. In summary 

this update note seeks to: 

• Extend the projections within the Retail Study to 2037, which is the end of the Local Plan 

period and to take into account updated population (including updated HENA information) 

and expenditure information; 

• Summarise the impacts of COVID-19 on the forecast need for new retail and leisure uses; 

and 

• Set out the implications on Local Plan policy of recent changes to the Use Classes Order 

(Introduction of new E Class), including possible implications of Permitted Development 

changes for Class E to residential. 

 Current retail and leisure market 

6.2 Covid has had widespread implications for the retail and leisure markets, along with the level of 

expenditure and the confidence that customers have to spend on different items. Covid has also 

changed the way consumers spend and some initial research indicates that there has been more 

spent on line and in local shops and services which may or may not continue and this needs to be 

closely monitored as  the pandemic progresses to fully understand the implications for bricks and 

mortar floorspace. 

6.3 Many commentators anticipate that the trends that are likely to emerge could include:  

• Further relaxation of permitted development rights (PDR) – the government has relaxed 

some PDR during the COVID-19 crisis but these are time limited and consideration may be 

given to allow for more expanded PDR to support town centres, high streets and buildings. 

More flexibility is considered essential, especially where the existing use is no longer viable.  

• Survival of the fittest retailers - Retailers that survive the crisis may find that their market 

positions are actually strengthened, as some of their competition disappears. Those in the 

best position to prosper may include strong, well-respected high-street names with a good 

interaction between online and in-store operations. Local independent and artisan retailers 

have also benefitted from the ‘stay local’ advice and may also be able to prosper by tapping 

into local sentiment and consumer demand for new retail experiences.  

• Accelerated retail to residential conversions - With new housing delivery high on the UK 

Government’s agenda, relaxation of permitted development rights for a wider range of uses 

and significant construction delays already caused by COVID-19, some landlords and 

developers may take the opportunity to ramp up plans to re-purpose struggling retail 

properties into residential units.  
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• From goods provision to services provision - With town centre populations increasing due 

to retail-to-residential conversions, demand is likely to grow for a wider range of high street 

amenities to serve local communities such as education, healthcare facilities, dentists, 

hairdressers and beauticians. Essentially those uses which are hard to replicate at home 

and which require a visit in person. 

• Enhanced retail experiences - Post the lockdown, and for the future, the onus will be on 

physical retailers to attract consumers back to the high street with unique experiences that 

cannot be replicated online or at home. This may encourage the growth of pop-up shops, 

support independent eateries and experiential retailers and leisure operators. 

• Growing need for local retail provision - With the COVID-19 lockdown potentially 

accelerating the trend towards working from home, commuter numbers could fall, leading 

to reduced footfall in major business districts. Conversely, local shops, cafés and 

restaurants convenient to homeworkers may experience increased demand. Smaller 

walkable local and neighbourhood centres serving local communities may ultimately benefit 

from the changing geography of working practices and therefore retail and leisure demand. 

• Technology - Centres will have to make better use of technology so that they are aligned 

with how customers shop and engage with brands. Providing free Wi-Fi may be a start 

(although less relevant as most people using this technology will likely have a data plan 

with their phone) along with online promotions to attract shoppers, but probably more 

importantly tracking footfall, targeting adverts, enabling cashless payments/walk out 

purchases without scanning products and developing new high street apps and town 

websites will be essential. It means town centre shops will be able to better understand the 

needs of their customers, to enable them to become more customer focused such as 

amending their opening times, offer digital promotions to encourage people in at quieter 

times and targeting a wider customer base. This will help towns understand their strengths, 

support community activities, help and aid businesses/bids but essentially the main aim is 

to support vitality and viability.  

• Enhanced town centre experiences – expanding the uses within town centres is likely to be 

key moving forwards. Creating a reason why people should visit a centre and spend more 

time and therefore more money there. This is likely to be more ambitious that just hosting 

a farmers market once a month, or markets at Christmas. This could even include 

transformational changes, for example Stockton-on-Tees who are planning to demolish 

large parts of their shopping centre, to increase the amount of open/congregational space 

and to better reveal views of the estuary – clearly that is a site specific situation, but is 

certainly transformational. 

 Developing a revised need for Blackburn with Darwen 

 Methodology 

6.4 Elements of the previous study’s evidence base have been retained, including:  
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• retaining the study area - divided into 13 Study Zones, where Study Zones 3, 4, 5, 6, 10 

and 12 broadly comprise the Blackburn with Darwen Council administrative area and the 

remainder zones comprise the fringe areas which the retail catchment is considered to 

reach. A map of the study area from the previous study is provided at Appendix 1.   

• the previous 1,303 response household telephone interview survey from 2019 which sought 

to establish residents’ shopping and leisure usage patterns  

6.5 The results of the household survey was again be applied to current and projected population and 

consumer spending to establish current and future retail provision. This analysis is again provided 

on an overall Borough wide basis and on a more local ‘sectoral’ basis for convenience goods, 

examining trade retention levels currently achieved by the individual centres as well as the Borough 

as a whole. 

6.6 The detailed capacity calculations are provided at Appendix 2 for convenience and Appendix 3 for 

comparison.  

6.7 The Experian projections show that the revised population in the study area is expected to grow by 

7,321 by 2037. In relation to convenience goods, when a combination of spend per capita and 

forecast growth rates is applied to these population figures it is calculated that the total pool of 

available convenience expenditure in the survey area will grow from £661.88 million in 2021 to 

£669.79 million by 2037 (an increase of £7.92 million).  

6.8 The overall convenience market share for Blackburn from the Blackburn with Darwen Authoritative 

Area from the study has remained at 86% (given it is based on the previous shopper survey). 

6.9 When a constant market share approach is used and the growth in productivity in floorspace is 

factored into the benchmark turnovers this, indicates an overall need in the borough of -2,099sqm 

over the plan period to 2037.  

6.10 Looking closer at Blackburn itself, the convenience floorspace capacity over the plan period is 

identified to be -1,960sqm. 

6.11 A similar scenario for Darwen is identified and again there is negative capacity over the plan period 

of -84 sqm.  

6.12 What Pegasus recommends is that the convenience market is monitored closely over the 

forthcoming years to fully understand the impacts that COVID-19 has had on expenditure and also 

SFT and the implications this will have of the need for future bricks and mortar floorspace.  

6.13 In terms of comparison goods the combination of population and expenditure growth is expected 

to grow from £813.82 million in 2021 to £1,223.91 million by 2037. This is an uplift in total available 

comparison expenditure across the survey area over the plan period of £410.09m, which equates 

to a 50.4% growth.  
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6.14 Overall BwD has a 68% market share of available expenditure in the BwD area and a total turnover 

of £405.44m in 2021. This is expected to grow to £634.90m by 2037. Using a constant market 

share approach the level of capacity before commitments is identified at -£38.04m in 2037.  

6.15 Once commitments have been included, the overall capacity is -£58.57m which equates to a 

floorspace capacity of -5,388 sqm.  

6.16 As such, there is no quantitative need to support additional floorspace over the plan period to 2037. 

However, it is advisable that capacity figures are treated with a high degree of caution, given the 

ongoing concerns around COVID-19 and its impacts on the retail market.  

6.17 It should be noted that if the economic and housing growth being considered within the HENA is 

delivered over the plan period, there could be an increase in the level of population. In respect of 

convenience this would still not result in any need being identified.  

6.18 In respect of comparison goods, there would also be no requirement for additional comparison 

floorspace within the study area over the plan period up to 2037, with the need identified as -4,619 

sqm net. 

6.19 Nevertheless given the uncertainty over the actual delivery of housing and economic growth and 

the potential issues with projecting retail needs so far into the future, this potential floorspace 

figure should be used with a significant degree of caution. 

6.20 In terms of leisure needs, it has been identified that there is: 

• No need to actively plan for additional cinema, bowling, nightclub, casino, bingo or outdoor 

leisure uses; 

• Potentially a need for a couple of gyms; and 

• Potentially a need for 31-36 additional restaurant units 

 Implications of the new Use Class Order 

6.21 The new Use Class means that changes within the same class can be carried out without the need 

for planning permission. The changes to the use class order opens up options to the Council allowing 

for retail space to be used for restaurants and office space. It also allows for the conversion of 

empty properties which could have previously been seen as ‘too risky’, whilst also giving landlords 

more flexibility.  

6.22 The variety of uses within Class E could allow for local centres to diversify and to deliver more than 

just local shopping needs. These areas could see a range of uses on offer and become leisure 

destinations as well as catering for local needs.   
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6.23 The Use Class E however enables retail uses to occupy non-retail Class E premises in out of centre 

locations, going against ‘town centre first’ policies advocated and supported in various iterations of 

government guidance. If a retail use were to be proposed as an alternative use to another Class E 

use in an out of centre location, then this could impact the health of town and local centres. Either 

in a singular or cumulative basis and on the face of the order. 

6.24 To seek to protect against this scenario, the Council could apply conditions to a specific sub E Use 

Class or policies to prevent retail uses in out of centre locations to protect the health of the existing 

centres. Further clarity would be needed as to which use classes are proposed as part of any 

planning application and therefore which may need to comply with the sequential and impact test 

requirements. In order to consider this, the Council would have to ask specific questions around 

the sub-category use and could potentially seek to control this by way of a condition. This however 

is not the way the new use class order was designed to operate. 

6.25 The Council and applicants should agree the specific uses on a site for edge or out of centre 

proposals in order that there are robust assessments in place. This will aid the understanding of 

what types of Class E floorspace is required and the flexibility that is needed for the development 

moving forwards.  

6.26 Overall, the use class takes some control away from LPAs and gives more freedom to allow the 

market/landowners to decide. This could result in the core of town centres being diluted and having 

a knock-on effect on other services weakening the attraction of core shopping locations in certain 

circumstances.  

6.27 This is certainly the case for residential development. Although the likelihood of this happening on 

main retail frontages is unlikely due to the commercial revenues generated by prime retail 

developments, loosing upper floor and more importantly tertiary floorspace maybe more critical. 

6.28 This tertiary floorspace typically acts as ‘churn’ floorspace, attracting new entrants to the market 

in lower rent locations and allowing occupiers to be more flexible. It is an important part of the 

make up of many centres and the need for this cannot be underestimated. Loosing this floorspace 

under permitted development routes, needs to be carefully monitored, to ensure that the vibrancy 

and introductory space is available within centres to attract entrepreneurs.  

6.29 To overcome this issue, there could be the option to impose Article 4 Directions to protect the 

vitality and viability of the town centre. An Article 4 Direction is defined in the NPPF 2021 as a 

direction made under Article 4 of the TCP GDPO 2015 which withdraws permitted development 

rights granted by the GDPO. However implementing these borough wide could be difficult and 

clearly goes against the guidance in the NPPG. Options could be sought to look at implementing an 

Article 4 direction on part the town centres, such as the primary shopping area, to ensure that 

retail uses remain prevalent in the centre. New Article 4 Directions are subject to approval by the 

Secretary of State.  
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6.30 Paragraph 53 of the NPPF 2021 update states that Article 4 directions to remove permitted 

development in relation to a change of use from non-residential to residential use should be limited 

to where an Article 4 is necessary to avoid adverse impacts including the loss of a primary shopping 

area. The NPPF states that Article 4 directions of this type are very unlikely to extend to the whole 

of the town centre.  

6.31 There are other instances stated in paragraph 53 of the NPPF where Article 4 directions are 

necessary such as to protect the local amenity or well-being of an area. In all cases the NPPF 

requires Article 4 directions to based on robust evidence and apply to the smallest geographical 

area.  

6.32 It should be remembered that it is early days in the use of the new use class order and there is 

likely to be various different views formed as to what is the best way to proceed with proposals to 

ensure both applicants have sufficient flexibility, but also LPA’s retain sufficient control. 

6.33 Some matters however are likely to be resolved through the appeal process and potentially in turn 

through the Courts. 

6.34 Nevertheless, this needs to be monitored, initially through pre-application enquiries and the 

approach being taken, but also through monitoring relevant appeals and legal cases. 
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