
Report to: Communities Committee, 10th March 2020

Report of: Corporate Director - Homes and Communities

Subject: REVIEW OF THE WORCESTER CITY COUNCIL ADDITIONAL HOUSES IN 
MULTIPLE OCCUPATION (HMO) LICENSING SCHEME

1. Recommendation

That the Committee:

1.1. Note the contents of this report and in particular the results of the public 
consultation exercise which are attached at Appendix 1; and 

1.2. Approve the re-declaration of a City-wide Worcester City Council Additional 
HMO Licensing Scheme for a period of 5 years which (subject to approval) 
would commence on 1st September 2020.

2. Background

2.1 Following approval of a previous REPORT presented at Communities Committee in 
October 2019 the focus of which was an evaluation (Appendix 2) into the existing 
Worcester City Council Additional HMO Licensing Scheme (2015 – 2020), a public 
consultation exercise was undertaken and the results are presented at Appendix 1 
of this report. 

2.2 This report discusses the consultation results alongside the evaluation report referred 
to above, and is proposing the declaration of a City-wide Worcester City Council 
Additional HMO Licensing Scheme for a period of 5 years which will commence on 1st 
September 2020 when the current scheme comes to an end.

Legislative Context

2.3 The Housing Act 2004 and subsequent Regulations legislatively define a House in 
Multiple Occupation (HMO) as:

Three or more people where two or more households share a basic amenity such as 
a toilet, bathroom or kitchen facilities. 

The Housing Act 2004 also further defines:

A building or part of a building which has been converted into, and consist of self 
contained flats where the building work undertaken in connection with the 
conversion does not comply with 1991 Building Regulations and less than two thirds 
of the self-contained flats are owner occupied.

As a ‘Section 257’ HMO.

http://committee.worcester.gov.uk/documents/s46322/HMO%20Licensing%20Report%20301019.pdf


2.4 Property standards in HMOs can often be lower than other rented properties due to 
poor conversions of older properties, more than one household living independently 
of each other, regular turn over of occupiers and in some cases poor management by 
the landlord. Due to their layout and number of occupiers the properties are also 
higher risk to occupants if not properly managed. Occupiers of HMOs generally have 
less contact with each other and are possibly unknown to each other personally. 
Living independently they are less likely to take responsibility for each other. Each 
bedroom will also generally have high levels of electrical goods such as audio-visual 
equipment increasing the fire risk of the property. Occupiers of HMOs are more 
transient and could be more vulnerable. The sharing of facilities can increase the risk 
from passing infections and illnesses especially with food hygiene. However HMOs 
are a popular form of affordable accommodation particularly in urban centres and 
University Cities. They are also one of the only affordable housing choices for more 
vulnerable tenants. 

2.5 The aim of licensing of HMOs is to ensure the highest risk properties in the private 
rented market meet the legal standards and are properly managed to provide 
greater protection to the health, safety and welfare of the occupants of these 
properties. 

2.6 Part 2 of the Housing Act 2004 (as amended) requires Mandatory Licensing of HMOs 
for any private rented property that is  occupied by 5 or more persons, living as two 
or more households and sharing a basic amenity such as a toilet, washing facility or 
kitchen. There is also a national minimum standard for bedroom sizes and 
regulations relating to the storage and disposal of household waste in these larger 
HMOs.

2.7 While Mandatory Licensing captures a proportion of HMOs it does not capture those 
HMOs with less than 5 tenants or Section 257 HMOs. This means that for these types 
of HMOs and their occupants are not protected by mandatory licensing. There are 
currently 469 mandatory HMOs (as of 31st December 2019).  Furthermore, it does 
not deal with other problems identified by local residents such as refuse, untidy 
gardens and anti-social behaviour which can occur due to poor management of the 
property.

2.8 Under the Housing Act 2004, additional powers are available to local authorities to 
extend the licensing regime over and above Mandatory Licensing, namely-

 Additional Licensing – Enables the licensing of HMOs to be extended to all or 
certain types of HMOs within a city or designated area of a city, and

 Selective Licensing – Enables licensing to be extended to other types of 
properties other than just HMOs where there may be issues relating to low 
housing demand or anti-social behaviour with in a selected/defined area. In 
Worcester City there is no evidence to suggest these issues are present across 
all types of private housing and therefore the City Council has not considered 
using this power. 

Worcester City Council Additional HMO Licensing Scheme 2015 - 2020

2.9 In March 2015 Worcester City Council’s Cabinet approved an Additional HMO 
Licensing scheme for the whole City, which came into effect on 1st September 2015. 
Previous to its commencement a range of other initiatives such as the accreditation 
of HMOs had previously been in place in partnership with the University of Worcester 
to improve private sector standards and safety but due to the voluntary nature of 



this scheme, it was not taken up by the majority of landlords, especially those 
outside of student lettings. 

2.10 Worcester has many good landlords who proactively work with the City Council but 
prior to additional licensing there was a less effective mechanism to address the 
minority of poor landlords and improve the conditions within their properties based 
on reactive complaints. It was approved to implement an Additional Licensing 
Scheme. 

Evaluation of The Worcester City Council Additional HMO Licensing Scheme 
2015 - 2020

2.11 The Worcester City Additional Licensing Scheme lasted for five years; during the 
scheme the Council is required to review it with a view to re-designation or 
discontinuation. 

2.12 An evaluation of the scheme was undertaken in October 2019 (Appendix 1). The 
Conclusions section of the evaluation report begins:

“The Scheme has been successful in capturing an additional 586 properties which 
would not otherwise have been licensed or inspected.

A range of improvements have been undertaken to properties through licence 
conditions and enforcement.”

In summary 520 properties required works to become HMO compliant such as 
installing fire alarm systems, fire doors, heating, hand rails on staircases, having 
adequate cooking and bathing facilities. This shows that the scheme has had a direct 
impact on property condition. During the 5 years of the licence, properties can 
deteriorate and by not renewing a licence and re-inspecting a property, the 
opportunity of maintaining improvements to this type of property will be lost. 

The scheme has created a more professional environment where landlords are 
approaching the Council for pre-application advice to ensure that works to the 
property are correct before occupation as well as seeking Planning advice and 
applying for Article 4. 

During the period which the scheme has been running there has been a downward 
trend in the number of housing complaints which the University of Worcester 
Students Union have received. 

The Private Sector Housing Team has also been receptive to customer feedback on 
the process and has made improvements where necessary to support the customer.

2.13 The number of properties licenced per year is detailed below:

2015/16 2016/17 2017/18 2018/19 2019/20
(to date)

Mandatory 
HMOs

61 82 54 118 79

Additional 
HMOs

231 170 45 32 23



The Mandatory Licensing figures include new and renewals whereas the Additional 
will be new licences only as Additional Licences usually last for 5 years. The 
Additional licences issued during the last two years of the scheme are a combination 
of property sales (licences can not be transferred) and those existing HMOs which 
have been licenced following proactive Council intervention. There are currently 
licenced HMOs in all wards apart from St Peters. 

It is evident that take up of the scheme has been positive and this has meant that 
over 500 additional HMO’s have been improved and in particular safety standards 
within those properties. Experience has been that the scheme has encouraged 
landlords to proactively work with the council, and act on advice received to improve 
standards. 

This proactive improvement in standards is also illustrated by the relatively small 
level of enforcement activity during the scheme period which has included three 
prosecutions being taken, two Civil Penalty Notices being issued and 2 licences being 
refused.

Furthermore, there have been a number of enforcement cases focussing around 
safety standards resulting in breaches of licence conditions relating to installation of 
smoke detectors, fire doors, suitable door locks, carbon monoxide detector, fire 
extinguishers, provision of suitable bathing facilities, provision of gas and electrical 
safety certificates. 

Summary of the Public Consultation Exercise

2.14 The consultation exercise was carried out over a 10 week period and which included 
a focus on the geography of the scheme taking into account Member feedback at the 
October 2019 Committee.

2.15 The consultation included an online survey on the Councils website, with a paper 
version also available. The link to the survey was emailed directly to all HMO licence 
holders, tenants of City Life Lettings and the University of Worcester’s students via 
the Accommodation Team. Views were also invited from partner agencies such as 
Hereford and Worcester Fire Service, West Mercia Police, Citizens’ Advice Bureau, 
University of Worcester, National Landlords Association, Worcestershire Regulatory 
Services and Act on Energy. In addition the survey was promoted through a press 
release and via social media (Facebook and Twitter). There was also a face-to-face 
drop in event at the Guildhall as well as at the University of Worcester’s Students 
Union.  

Appendix 1 contains an analysis of the survey and consultation responses. 284 
responses from landlords, residents and tenants were received. The overall findings 
of the consultation exercise were:

2.16 Almost 76% of responders (284 responses) indicated they would support 
the continuation of Additional Licensing for a further 5 years. 

Broken down into respondent groups:
- 81% of residents would like to see the continuation of Additional Licensing
- 100% of businesses would like to see the continuation of Additional Licensing
- 56% of landlords would like to see the continuation of Additional Licensing (in the 

2015 consultation the majority of landlords opposed the scheme’s introduction).



2.17 Some of the reasons given in favour of the scheme (full responses available in
Appendix 1)
- ‘I think that it is important for students or shared housing to have additional 

licensing to ensure good standards + accountability’.
- ‘The steady improvement of HMOs reported in the evaluation will not continue 

without the additional licensing.’
- ‘The scheme has worked well so continuing makes good sense. It gives 

neighbours and local areas with high numbers of HMOs confidence that issues can 
be dealt with. Local communities also like that city council has direct influence on 
these properties to make sure that they are up to scratch.’

- ‘With increase in numbers using rented sector, homelessness, strong social 
pressure to deal with rogue landlords and the continuing expansion of University 
accommodation, it can only be beneficial to all residents of the City ‘Council 
exercises some control over the quality of accommodation occupied by multiple 
numbers.’  

2.18 Some of the reasons given against the continuation of the scheme (full responses
available in Appendix 1)
- ‘I have reluctantly said no to supporting additional licensing. The main reason for 

this is being the minimum room size.’
- ‘Too many already, taking homes off people that need/want to buy them. Anti 

social behaviour, scruffy looking properties. Not good for the area.’
- ‘Cost to landlord’
- ‘Only landlords who are already registered are liable to Additional Licensing. 

These landlords already meet the required standards to provide good quality 
accommodation. The problem  lies with unregistered landlords, and the Additional 
Licensing scheme merely imposes additional costs on good landlords whilst doing 
nothing to address the issue of poor quality accommodation provided by 
unregistered landlords. I do not support this scheme.’

2.19 Almost 95% of responders (211 responses) indicated they would support
The continuation of the scheme to continue on a Citywide basis. 

Some of the reasons provided (full responses available in Appendix 1)
- Its important for all areas of the City, so a Citywide policy would be fair and 

coherent.’
- ‘All tenants deserve this protection wherever they rent. Why some areas and not 

others, it makes no sense. Also rogue landlords could undermine the scheme by 
moving into areas where it does not apply.’

- ‘It should not depend upon where you live.’
- ‘There is no reason why any part of the city should not meet minimum 

standards.’

2.20 Just over 53% of respondents (282 responses) agreed that Additional 
Licensing has had a positive impact on poorly managed properties.

2.21 Almost 65% of respondents (284 responses) agreed that Additional 
Licensing has had a positive impact on improving fire safety standards.

2.22 Just over 55% of respondents (280 responses) agreed that Additional 
Licensing has had a positive impact on overcrowding in HMOs.



3. Preferred Option 

3.1 The preferred option is to re-declare a Citywide Additional HMO Licensing Scheme in 
Worcester to ensure that both management and property standards of existing 
HMO’s are maintained and that new HMO’s to the market are also of a similar 
standard. 

3.2 The preferred option is consistent with the findings of both the evaluation report and 
public consultation exercise. 

4. Alternative Options Considered

4.1 The implications of not renewing the Additional Licensing scheme is that  
improvements to properties which have been achieved through the current scheme 
will be at risk and cannot be so readily enforced. 

4.2 The implications of moving to an Additional Licensing scheme which is targeted at 
specific wards would be that City-wide improvements to private sector housing 
would be more difficult to achieve.

4.3 A geographical approach to licensing may have the impact of displacing HMO’s into 
other wards in the City which would not be covered by the scheme. The public 
consultation responses indicate that a Citywide scheme is supported (94.76% in 
favour) compared to a ward based approach. 

4.5 The implications of moving to an Additional Licensing scheme which only covers 4 
occupiers not 3 also shows no obvious benefits as the property standards risks are 
comparable with 3 or 4 occupiers. 

5. Implications

5.1 Financial and Budgetary Implications

The licensing fee set by the council must only meet the costs of delivering the 
scheme and should not generate a surplus. Costs include things such as staff time, 
premises, travel, publicity and materials/equipment and internal recharges. The fee 
set is reviewed annually against the costs of delivering the scheme to ensure it 
reflects the true costs of delivering the scheme.

Subject to approval of this report, the scheme is projected to generate 
approximately £300,000 income up until August 2025, based on the 320 properties 
that have been licensed through the existing scheme between 2015/2016 – 
2019/2020) and will continue to be covered by Additional Licensing over the next 
period. Members will note that the overall number of properties licensed through the 
scheme during 2015 – 2020 is in excess of 500, but a proportion of these properties 
have shifted into the national mandatory HMO licensing scheme due to legislative 
amendments.  

Although not a primary reason of consideration when considering whether to 
continue with the scheme or not it should be noted that if Members were minded to 
discontinue with the scheme then the loss of £300,000 over a five year period would 
necessitate a review of service delivery being undertaken (including resources) in 
order to ensure that the service operates within budget.



5.2 Legal and Governance Implications

Before re-declaring an area for Additional Licensing the Authority must: 

a. consider that a significant proportion of the HMOs of that description in the area 
are being managed sufficiently ineffectively as to give rise, or likely to give rise, 
to one or more particular problems either for those occupying the HMOs or for 
members of the public. 

b. take reasonable steps to consult persons who are likely to be affected by the 
designation and consider any representations made in accordance with the 
consultation and not withdrawn. 

c. consider other courses of action available, including codes of practice. 

5.3 Risk Implications

Steps have been undertaken to consult with all relevant parties affected prior to 
presenting this report to Committee for decision. This significantly reduces the risk of 
legal challenge of any decision Committee may make.

A number of risks are considered pertinent should Member be minded to discontinue 
with the scheme and these include -

Withdrawing the scheme may lead to deterioration in property conditions and the 
management standards across a proportion of the 320 properties that have been 
improved during the Additional Licencing scheme period. If Additional Licensing is 
discontinued the properties are still legally defined as HMOs and the councils focus 
would move from proactive improvement to reactive enforcement via complaints and 
referrals with a reduction in resource available.

From the perspective of the Council’s enforcement powers, three and four occupant 
HMOs would unlikely to be proactively inspected to ascertain if they meet the 
required safety and management standards. There would be no obligation on 
landlords to engage with us and will also impact on the councils ability to proactively 
guide and advise landlords of key changes in the sector. 

As a University City the scheme also plays a contributory role in respect of 
prospective students and in particular their families being reassured that Worcester 
has a broad range of HMO’s that are licensed and therefore being let at a good 
standard. 

Monitoring and implementing Article 4 (HMO’s requiring planning approval) currently 
involves Private Sector Housing Officers notifying colleagues in the Planning Service 
about the locations of HMOs. Without an Additional Licensing scheme only HMOs 
which have 5 or more occupants would be referred to Planning to assist with their 
HMO % calculations. Therefore there is the risk of a less accurate Article 4 
calculation or a potential additional resource burden for the Planning Service to 
collect data and survey areas to ensure a robust HMO calculation can be undertaken 
to inform their Planning decisions for conversions.



5.4 Corporate/Policy Implications

Additional Licensing contributes to Theme 1 in the City Plan (2016 - 2021) – 
stronger and connected communities. It supports the City Plan by reducing the 
number of substandard rental properties in Worcester City. Additional Licensing also 
supports delivery of priorities within the Worcestershire Strategic Housing 
Partnership Plan, the Strategic Direction for Homelessness and the Private Sector 
Housing Strategy. 

5.5 Equality Implications

Subject to approval of this report there have been no identified negative implications 
on any one group. An equality impact screening assessment has been carried out as 
part of this process which identifies that property standards are improved in HMOs 
especially in relation to fire safety measures. All licenced HMOs are inspected by the 
Council, this ensures that the most vulnerable, such as those in low income 
households, recent migrants to the UK, those with limited English and those who 
may not usually complain to the Council, live in safe properties which meet safety 
and management standards required of HMOs in the City. 

5.6 Human Resources Implications

As referred to in section 5 of this report if Members were minded to discontinue with 
the scheme then the loss of £300,000 over a five year period would necessitate a 
review of service delivery being undertaken (including resources) in order to ensure 
that the service operates within budget.

5.7 Health and Safety Implications

There are no corporate health and safety implications that have been identified in 
respect of this report.  HMO Licensing powers are designed to ensure that good 
standards of health and safety are applied to a significant part of the private rented 
housing stock in the City.

5.8 Social, Environmental and Economic Implications

The private rented sector plays an important role in meeting the diverse housing 
needs that exist in the City. It is therefore important than the accommodation is 
regulated effectively to ensure good property standards are maintained. As a 
University City with a student population there is a large demand for affordable HMO 
accommodation which needs to continue to meet safety and management standards. 

HMOs provide an important housing option to some of the most vulnerable residents 
in Worcester. Additional licensing ensures that the most vulnerable, such as those in 
low income households, recent migrants to the UK, those with limited English and 
those who may not usually complain to the Council, live in safe properties due to the 
proactive licensing inspections carried out as part of the scheme

Ward(s): All Wards
Contact Officer: Ismene Broad – Private Sector Team Manager

Ismene.broad@worcester.gov.uk, 01905 722525
Background Papers: None 
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