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Summary 
 
The purpose of this report is to set out proposals to kick start residential 
development as early as possible on land at Millfold House, Sheffield Road car park 
and the former Henley’s garage on Wellgate. These sites had previously been 
identified as possible “go early” sites, under the Starter Homes programme. 
However, there have been key developments at both the national and local level 
since the submission of the Starter Homes bid, which have influenced the decision to 
consider alternative outcomes for the sites. 
 
The Council launched a soft market testing exercise in July in order to seek the 
opinion of prospective developer partners regarding opportunities and challenges 
presented by Sheffield Road car park and Millfold House. The soft market testing 
resulted in a number of positive responses and the report proposes that the Council 
procures a construction partner to deliver approximately 130 homes on these sites. 
 
The report further proposes that the former Henley’s garage site on Wellgate is 
developed into a scheme of low cost home ownership homes, and that procurement 
of a construction partner is carried out simultaneously with the other sites. 
 
 
 



 
 

Recommendations 
 

1. That approval be given for the Council act as the strategic housing enabler to 
develop Sheffield Road car park, Millfold House and the former Henley’s 
garage on Wellgate into residential accommodation. 
 

2. That the Assistant Director of Planning, Regeneration and Transport be 
authorised to purchase additional land, as set out in exempt appendices 3 and 
4, to improve the scale of development potential. 
 

3. That expenditure on these acquisitions be capped at the limit set out in 
appendix 2, and be funded from resources allocated to the town centre 
regeneration programme. 
 

4. That officers be authorised to explore further possible acquisitions, to 
maximise the regenerative impact of these residential development schemes. 
 

5. That a further report be submitted setting out a detailed financial business 
case and development proposals. 
 

Background Papers 
Appendix 1 – Map of sites 
Appendix 2 – Detailed financial and procurement implications (Exempt) 
Appendix 3 – Annotated site plan A (Exempt) 
Appendix 4 – Annotated site plan B (Exempt) 
 
Consideration by any other Council Committee, Scrutiny or Advisory Panel 
No 
 
Council Approval Required 
No 
 
Exempt from the Press and Public 
While the main report is an open item, exemption for Appendices 2, 3 and 4 is 
requested under paragraph 3 (Information relating to the financial or business affairs 
of any particular person (including the authority holding that information)) of Part I of 
Schedule 12A of the Local Government Act, as they contain sensitive commercial 
information with regards to the Council’s contracts. 

 
  



 
 

Residential development of Millfold House, Sheffield Road car park and 
the former Henley’s Garage site 
 
1. Recommendations  
 
1.1 That approval be given for the Council act as the strategic housing enabler to 

develop Sheffield Road car park, Millfold House and the former Henley’s 
garage on Wellgate into residential accommodation. 
 

1.2 That the Assistant Director of Planning, Regeneration and Transport be 
authorised to purchase additional land, as set out in exempt appendices 3 and 
4, to improve the scale of development potential. 
 

1.3 That expenditure on these acquisitions be capped at the limit set out in 
appendix 2, and be funded from resources allocated to the town centre 
regeneration programme. 
 

1.4 That officers be authorised to explore further possible acquisitions, to maximise 
the regenerative impact of these residential development schemes. 
 

1.5 That a further report be submitted setting out a detailed financial business case 
and development proposals. 

 
2. Background 
 
2.1 The Council commissioned White Young Green (WYG) to develop a town 

centre masterplan, which sets out the requirements for an enhanced cultural / 
leisure offer and more residential accommodation.  The purpose of this report 
regarding Millfold House, Sheffield Road car park and the former Henley’s 
garage on Wellgate is to set out proposals to kick start residential development 
as early as possible. 

 
2.2 The need for new homes in the town centre had already been identified prior to 

the publication of the masterplan.  The regeneration of the town centre will play 
a major role in transforming the overall borough in terms of economic growth 
and Rotherham’s wider reputation, and housing is an essential part of this 
regeneration.  Housing in the town centre has also been identified as a priority 
for Rotherham’s residents as demonstrated by consultation on the Council’s 
Housing Strategy, the Strategic Housing Market Assessment (SHMA), and 
through various other customer surveys. 

 
2.3 When the Government introduced the Starter Homes Land Fund in early 2016, 

this was seen as a potential opportunity to develop new housing in the town 
centre, while also increasing the number of suitable homes for first time buyers 
(another priority that has emerged from the SHMA and Housing Strategy).  At 
that point it was not clear what form Starter Homes funding would take.  A 
report was presented to Cabinet in December 2016 that identified 12 sites in 
the town centre to be put forward in a bid to the Homes and Communities 
Agency (HCA) for Starter Homes funding.  The bid identified three of the sites 
as ‘go early’ sites as they are in Council ownership. 

 



 
 

2.4 The HCA agreed to support Rotherham’s bid and announced that it would 
invest up to £32m in Rotherham.  However, through subsequent discussions it 
became clear that this investment would take the form of a recoverable loan / 
equity share investment, rather than grant funding.  This presented various 
problems, including: 

 

• The Council can borrow at a low rate via the Public Works Loan Board and 
this may be preferable to HCA equity investment and associated restrictions 

• Risk over recovery of the 20% Starter Homes discount 

• Risk amplified on sites with viability gaps – such as the town centre go early 
sites 

 
2.5 While the Council has welcomed the confidence shown by the HCA and will still 

explore options to deliver Starter Homes on various sites around Rotherham, 
the three ‘go early’ sites identified in the bid are no longer earmarked as ‘Starter 
Homes sites’ and alternative routes to development have been explored. 

 
2.6 Sheffield Road car park and Millfold House 
 
 2.6.1 Engagement with Local Partnerships (an organisation jointly owned by 

HM Treasury and the Local Government Association) and the town centre 
masterplan consultants has shown that Sheffield Road car park and 
Millfold House would be suitable for development into approximately 130 
aspirational, high design quality homes for open market sale and private 
rent.  The location of the sites, at the gateway into Rotherham and with 
views of the river (in the case of Sheffield Road), means that in the future 
it is anticipated that the value of these sites is likely to increase 
significantly. 

 
 2.6.2 Millfold House is a Council owned site with existing buildings, some of 

which have tenants.  Approval was granted by Commissioner Kenny for 
the disposal of Millfold House by private treaty on 8th June 2015.  
Although the negotiations with the developer were never finalised it was 
agreed, as part of this approval, that ‘prior to sale a Commissioner-
approved developer led decant plan is put into place in consultation with 
existing tenants and that Council enabling support is agreed to support 
SHILOH with relocation’.  SHILOH has now moved to new premises, and 
decanting of the remaining tenants is underway and will be completed by 
spring 2018.  Demolition will take place once the decant process is 
completed, with costs estimated at £150K. 

 
 2.6.3 Sheffield Road car park is proposed as the first site as it will create the 

greatest impact as an exemplar development with an element of 
waterfront housing.  The site is clear and currently used as a car park.  
The land was acquired with the purpose of re-development, and its use as 
a car park is temporary until re-development takes place.   

 
 
 
 
 



 
 

 2.6.4 There has been extensive interest in these sites from private developers 
and potential investors, stimulated by our town centre residential 
prospectus and the developer summit held in October 2016.  The Council 
launched a soft market testing exercise in July 2017 in order to seek the 
opinion of prospective developer partners regarding suggested tenure mix 
and anticipated values, delivery timeframe and how developers would 
create demand for the product. They were also asked what challenges, if 
any, developers perceived to be associated with these sites and what 
innovative cost effective solutions could be applied. The soft market 
testing resulted in 14 responses 11 of which were positive. Four of the 
positive responses were detailed providing views on likely sales values, 
timescales and issues to be addressed.  

 
2.6.5 There are three main options for ensuring these sites are developed: 

Selling the sites, entering into a joint venture partnership, or the Council 
acting as developer and procuring a construction partner.  These are 
discussed in more detail in section 4 and the latter is the recommended 
approach, although the procurement process will be designed in such a 
way so as not to exclude a joint venture model, if this presents a better 
outcome for the Council than a standard Developer Agreement.  Due to 
the close proximity of the sites and in order to achieve efficiency savings it 
is sensible to conduct a single procurement process to identify a partner 
to complete both sites.  The total estimated cost of developing these sites 
is set out in (exempt) Appendix 2. 

 
2.7 Former Henley’s garage 
 

2.7.1 This is a cleared site on Wellgate and would be an ideal location for the 
development of homes available for first time buyers and older people 
wishing to downsize, into shared ownership or rent to buy tenures.  The 
site could deliver 53 units (mix of houses and apartments).  The Strategic 
Housing and Development Team is in the process of commissioning a 
consultant to produce a Wellgate Masterplan in consultation with 
residents, Ward Members and the local business community and the 
Henley’s site will clearly be the main residential opportunity.  Various 
funding models are being explored and this work will continue.  It is 
proposed that the procurement of a construction partner for this site is 
carried out as part of the same procurement in respect of Sheffield Road 
car park and Millfold House. 

 
3. Key Issues 
 
3.1 Increasing the number of people living in the town centre is a long standing 

ambition of the Council.  Furthermore, it is a key element of the required 
regeneration expressed in the Town Centre Supplementary Planning Document 
and will provide part of the residential offer supporting the Advanced 
Manufacturing Innovation District. 

 
3.2 The town centre is highlighted as a key theme in Rotherham’s Economic 

Growth Plan 2015-25, which is aligned with the wider Sheffield Economic Plan. 
 



 
 

3.3 Building a new town centre community will provide much-needed housing in the 
area whilst supporting wider economic growth, by increasing town centre 
footfall and attracting complementary businesses.  For every home built, 2.4 
jobs are created (source LGA); £1m spent on new housing provides work for 
19.9 workers for a year (source DCLG); and one construction job supports 0.78 
jobs in the supply chain (Source DCLG).   

 
3.4 Across Rotherham 583 new homes were completed during 2016/17, none of 

which were in the town centre.  Until recently there had been limited developer 
appetite to building the town centre due to viability issues, however there are 
strong signs of increasing interest as shown by the positive response to the soft 
market testing exercise, and the recent submission of planning applications for 
two key privately owned sites: Westgate Chambers and the burnt out buildings 
on Corporation Street.  It is important that the Council takes the opportunity to 
stimulate further private sector confidence by developing on its own assets. 

 
3.5 There is a corporate requirement to refresh the town centre car parking strategy 

to consider the re-provision of car parking spaces.  Car parking is included in 
the plans for Forge Island which will assist in replacing some of the car parking 
capacity on the Sheffield Road car park site. 

 
4.  Options considered and recommended proposal 
 
4.1 The Council could sell the sites to a developer meaning that no risk regarding 

future sales / voids remains with the Council.  The main disadvantages of this 
approach are the lack of control over the design and pace of development (the 
conditions the Council could impose on the purchaser would be limited by 
procurement rules), and the limited opportunity for the Council to benefit from 
future uplifts in land values.  For these reasons this approach is not 
recommended. 

 
4.2 The Council could enter into a joint venture agreement whereby future risks and 

profits are shared between the Council and a developer / investor.  This would 
allow the Council a greater deal of control and allow for investment from 
external sources. The Council could make the proposal more attractive by de-
risking the sites and underwriting the sales.  This option would allow for the 
recovery of any increased future sales values by the Council and the developer 
partner. With this model the partner would expect a profit level commensurate 
with the risk they are taking, which could be up to 20% of the overall costs.  
This is proposed as a possible alternative to the recommended approach and 
the procurement process will be designed in such a way that will allow this 
model, should a joint venture agreement present a better outcome to the 
Council than option 3. 

 
4.3 The third main option, which is the recommended approach, is for the Council 

to retain ownership of the sites, and procure a construction partner through a 
design and build contract to develop and market the sites.  This would afford 
the Council the maximum control over design and pace.  The Council would 
retain all of the risk but also benefit from any future uplift in value, in a similar 
way to the Site Clusters programme with Wates, approved by Cabinet in July.  
This would allow a relatively swift procurement exercise and full control over the 
development.  



 
 

 
5. Consultation 
 
5.1 An understanding of residents’ needs and aspirations has been drawn from a 

range of sources: 
 

• Strategic Housing Market Assessment (published in 2015) which provides 
detailed survey results and included a town centre focus group – young 
people are leaving Rotherham, and home ownership is unaffordable for a 
significant proportion of first time buyers. 

• Other surveys including the 2012 ‘where do you want to live?’ survey – 
12% of Rotherham’s residents would consider living in the town centre. 

• Housing strategy consultation and questionnaire (2015) which showed that 
residents want the Council to improve housing in the town centre and 
prioritise the needs of first time buyers in new build development. 

 
5.2 Representatives from Finance, Legal Services and Regeneration and 

Environment have all attended meetings with the Homes and Communities 
Agency (HCA) relating to a town centre led housing programme along with the 
Cabinet Members for Housing, and Jobs and the local Economy. Meetings with 
Local Partnerships have been attended by staff from across the organisation. 

 
5.3 Town centre residential development has been discussed with Rotherham’s 

Strategic Housing Forum, which brings together on a quarterly basis partners 
from a wide range of organisations, and the aforementioned Housing Developer 
Summit in October 2016 provided an opportunity to consult partners and local 
stakeholders. 

 
5.4 The soft market testing exercise has allowed the Council to informally engage 

with the market and consult on proposals and plans. 
 
5.5 Ward Members will be fully briefed on the contents of this report. 
 
6.  Timetable and Accountability for Implementing this Decision 
 
6.1  The Assistant Director of Housing and Neighbourhoods and the Assistant 

Director of Planning, Regeneration and Transport will have accountability for 
the successful implementation of this project and progress will be overseen by 
the Housing and Regeneration Programme Delivery Board. 

 
6.2  Key milestones: 
 

Milestone Date 

Cabinet approval for Council to act in strategic enabling role 
to develop sites 

October 2017 

Present forthcoming opportunity at Developer Summit October 2017 

Commence formal procurement exercise November 2017 

Tenders returned and evaluation Spring 2018 



 
 

Cabinet meeting: Approval of partner selection July 2018 

Investment Partner / Development Agreement signed  September 2018 

Planning application submission October 2018 

Planning approval February 2019 

Millfold House demolition March 2019 

Start on Site Spring 2019 

 
 
7. Financial and Procurement Implications  
 
7.1 Detailed financial implications are set out in exempt Appendix 2. 

 
7.2 The new homes will generate New Homes Bonus and ongoing council tax 

income.  This income will contribute to the achievement of financial planning 
assumptions within the Council’s Medium Term Financial Strategy. 

 
7.3 Sheffield Rd Car Park generated income of £18,776 from the public car park in 

2016/17, income which would be lost to Parking Services unless the displaced 
drivers use other Council on or off-street parking provision.  In addition, 
£20,000 was received from staff car park permits in 2016/17, from 
approximately 120 permit holders.  Alternative provision for staff car park users 
will be considered as part of the implementation of the town centre masterplan 
developments.  

 
7.4 As highlighted within the report, the preferred option will be subject to a formal 

procurement process, which must be undertaken in line with the Council’s 
Standing Orders and the Public Contract Regulations 2015 (the “Regulations”).  
It is imperative that the scope, evaluation methodology and the terms of 
agreement are robust at the point of issuing the tender to market, to ensure 
bids can be fairly assessed and the most economically advantageous tender 
identified.  The Council has a range of procurement options available and the 
process will be significantly accelerated by using one of the Council’s 
frameworks. 

 
7.5 The procurement brief will set out the Council’s ambitions for town centre 

regeneration and repopulation and will take into account the valuable feedback 
generate by the soft market testing exercise.  Tenderers will be asked to set out 
how they will achieve the distinctive high quality design required for these sites 
and the full development costs including site remediation.  Lessons will also be 
learned and taken into account from the Site Clusters programme procurement 
experience. 

 
7.6 A further report will be provided to the Cabinet and Commissioners decision 

making meeting with the full financial implications of the development, following 
completion of the procurement exercise. 

 
 



 
 

8. Legal Implications 
 
8.1 Depending upon which delivery model is chosen the Council will have to 

consider carefully whether there are any State Aid implications with the 
proposed structure.  

 
8.2 During the detailed review of the sites by the Asset Management Service, some 

unregistered parcels of land have been identified within the site boundaries.  
These are currently being resolved to achieve clean title, in liaison with Legal 
Services. 

 
9. Human Resources Implications 
 
9.1 Sheffield Road Car Park is used by Council employees and its loss as a car 

park would require them to find alternative parking provision.  There is a 
corporate requirement to refresh the town centre car parking strategy to 
consider the re-provision of car parking spaces.  Car parking is included in the 
plans for Forge Island which will assist in replacing some of the car parking 
capacity on the Sheffield Road car park site. 

 
10. Implications for Children and Young People and Vulnerable Adults 
 
10.1  None identified. 
 
11. Equalities and Human Rights Implications 
 
11.1  None identified. 
 
12. Implications for Partners and Other Directorates 
 
12.1  Development of a town centre residential new build programme will require an 

integrated approach across all directorates.  Adult Care and Housing and 
Regeneration and Environment directorates are working closely together to 
align housing growth with the overall Town Centre Master Plan. 

 
12.2 The Council is working with a range of partners to develop proposals and a 

range of potential innovative partnership arrangements are being explored to 
deliver the required outcomes. 

 
13. Risks and Mitigation 
 
13.1 There are risks related to the lack of experience within the Council in creating a 

new residential market on regeneration sites.  The success of this type of 
venture depends on partnering with a suitable developer, not only providing 
technical expertise and the capacity to carry out the development but also the 
vision and marketing expertise to maximise the quality and value of the 
development. Engagement with prospective partners has already begun 
through soft market testing.  A robust procurement process, focussing on a 
proven track record will ensure that the best partner is selected. 

  
 



 
 

13.2 There is a risk that the properties will not sell at the rate anticipated or that the 
sales values anticipated will not be achieved, resulting in a viability gap. This 
can be mitigated by engagement with the market through market testing and 
ensure that marketing of the properties aligns with the wider regeneration of the 
town centre. 

  
13.3 Not developing the sites as per the recommendations in this report would avoid 

the financial risks associated with development.  However, the sites could be 
left undeveloped at a time when, as set out by the Town Centre Masterplan, 
major regeneration is taking place. If the sites were not developed now an 
opportunity would be missed to carry out the first elements of the commercial 
and residential regeneration simultaneously, lending momentum to the plans for 
growth in the town centre.  

 
14.   Accountable Officer(s) 
 
 Tom Bell - Assistant Director of Housing & Neighbourhood Services 
 Paul Woodcock – Assistant Director of Planning, Regeneration and Transport 
 
 Approvals obtained on behalf of:- 
 

 Named Officer Date 

Strategic Director of Finance  
& Customer Services 

Graham Saxton 30/08/2017 

Assistant Director of  
Legal Services 

Lesley Doyle 28/09/2017 

Head of Procurement  
(if appropriate) 

Karen 
Middlebrook 

30/08/2017 

Head of Human Resources  
(if appropriate) 

Odette Stringwell 12/07/2017 
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This report is published on the Council's website or can be found at:- 
http://moderngov.rotherham.gov.uk/ieDocHome.aspx?Categories= 

 


