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Chapter 1: Introduction
Background to the Research
The commissioning of this research
emerged from concerns about how
introductory/starter tenancies are being
used in some cases and by some landlords.
Although introductory/starter tenancies
were originally introduced by the UK
Government as a tool for tackling anti-
social behaviour, the Welsh Assembly
Government (Assembly Government) and
some umbrella organisations were
concerned that they were being used as a
rent arrears management tool by some
landlords. In addition, there were concerns
about inconsistency of use and questions
about the level of tenants’ knowledge
about their rights, in particular their right to
a review of the decision not to make an
introductory/starter tenancy permanent.

A further issue was the increasing level of
possessions and evictions carried out by
Welsh social landlords. Court Service data
showed that social landlord possessions in
Welsh courts rose from 3,400 in 1996 to
5,400 in 2001, a rise of 60%. These
figures, in conjunction with evidence
gathered by Shelter Cymru and the
magazine Roof, led the Assembly
Government to start its own monitoring of
possessions and evictions for the first time
in 2001/02. This monitoring is now carried
out annually.

Aims and objectives of the research
The main aim of the research was to
examine the extent to which, and how,
introductory/starter tenancies are being
used by Welsh local authorities and
housing associations. The research also
aimed to develop good practice guidance
suitable for issue by the Assembly
Government to Welsh social landlords.

Specifically the research set out to:

• assess the effects of introductory/
starter tenancies on the way that
landlords provide the housing
management service

• assess their effect on the behaviour of
tenants and the wider community

• highlight good practice to advise on
the further development,
implementation and management of
introductory/starter tenancy schemes.

The research did not cover the use by
housing associations of assured shorthold
tenancies as an alternative to excluding
individual applicants from rehousing.
However, it did cover the use, by a small
number of housing associations, of assured
shorthold tenancies as ‘starter tenancies’
targeted on certain geographical areas or
for certain client groups. However, these
cannot be defined as a starter tenancy
regime as they are not used for all new
tenants, nor is this use within the scope of
Regulatory Requirements.

Methodology
The research was carried out between July
2003 and February 2004 and involved a
number of stages. Initially, a review of the
published evidence of the use of
introductory/starter tenancies in the United
Kingdom, and examples of positive and
effective practice was undertaken.
Organisations that provide validated
sources of good practice were contacted
including the Social Landlords Crime and
Nuisance Group, HouseMark and the
Home Office Crime Reduction website.
Relevant material from these sources is
included in the findings section of this
report.
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At an early stage in the project, telephone
contact was made with all Welsh social
landlords to ascertain which organisations
were using introductory/starter tenancies.
Those doing so were asked to provide
copies of relevant policies, information
leaflets and tenancy agreements which
were analysed against an agreed proforma.

From this overview, four landlords (two
housing associations and two local
authorities) that were not using
introductory/starter tenancies were
selected. An interview with a senior
member of staff from each was carried out
to find out why they were not using
introductory/starter tenancies, and the
process that had led to this decision.

Four local authorities and four housing
associations using introductory/starter
tenancies were selected to be case studies.
The eight organisations were selected to
represent different types of landlord, i.e.
rural, urban and valley-based. In the case
of housing associations, the research
included one association that used assured
shorthold tenancies as starter tenancies in a
targeted way (for specific geographical
areas). In each case study, the researchers
aimed to undertake:

• an interview with a senior member of
staff

• focus groups with front-line staff,
tenants with introductory/starter
tenancies and secure/assured tenants

• telephone interviews with the
relevant social services department
and an independent advice agency,
either Citizens Advice Bureau or
Shelter Cymru 

• telephone interviews with 
ex-introductory/starter tenants.

The issues explored in the case studies
included:

• the perceptions of staff, tenants and
other organisations of the
effectiveness of introductory/starter
tenancies

• how they are used in practice

• how they are monitored

• tenants’ understanding of the
implications and rights of this form of
tenancy

• ways in which their use could be
improved.

A variety of information was collected from
each case study, including monitoring
information for 2002/03.

The case studies were carried out between
November 2003 and January 2004. Across
the eight organisations, 65 tenants and 30
front-line staff took part in focus groups
and a total of 16 senior staff were
interviewed. One focus group with staff
was carried out in each of the eight
organisations. In six of the organisations,
one focus group was held with
introductory/starter tenants and a second
one with permanent tenants. In one
organisation, only one focus group was
held comprising both introductory/starter
and permanent tenants. In another
organisation, a focus group was held with
representatives of the tenants’ federation.

Attempts to carry out interviews with the
relevant social services departments in the
case study areas were not successful. The
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eight departments consistently referred the
researchers to the housing department
within the same local authority as the point
of information for dealing with
introductory/starter tenancies. Attempts
were made to contact Citizens Advice
Bureau in four case study areas and Shelter
Cymru local advice services in the other
four case study areas. In total, four advice
workers were interviewed, one from a
Citizens Advice Bureau, two Shelter Cymru
advisors and one welfare benefits advice
officer.

In each case study organisation, an attempt
was made to identify, and then contact via
the landlord, tenants that had previously
had an introductory/starter tenancy which
had not been made permanent, or where
there had been major problems with the
tenancy. A total of seven telephone
interviews were carried out with this group.
None of the individuals had been evicted.
Of the seven:

• two had voluntarily left their tenancy
because of unresolved harassment

• two were still in their tenancy with
adjourned court orders

• one had left because he/she felt
unsafe in their home after it was
vandalised

• one had moved into supported
housing

• one had been nominated by the
council to a housing association.

These individuals were identified with the
help of one of the case study landlords and
an independent advice agency. 

Two mini case studies were carried out with
housing associations that were using
assured shorthold tenancies as starter
tenancies in a targeted way. A telephone
interview with a senior member of staff
explored why they were used in this way
and how effective they were.

Discussions were held with eight national
organisations:

• Chartered Institute of Housing Cymru

• Citizens Advice Cymru

• Mediation Wales

• Shelter Cymru

• Tenant Participation Advisory Service
Cymru

• Welsh Federation of Housing
Associations

• Welsh Local Government Association

• Welsh Tenants Federation.

These interviews focused on views about
the purposes of introductory/starter
tenancies and their effectiveness. They also
explored any evidence of the effective use,
or misuse, of introductory/starter tenancies
as well as suggestions for how their use
could be improved.

The research was carried out by Tamsin
Stirling and Monica Keeble of Rowan
Associates.

Report structure
The next chapter of this report sets out the
legal and regulatory context for
introductory/starter tenancies, findings
from previous research and past and
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current use of introductory/starter
tenancies in Wales. The findings of the
research are outlined in Chapter 3, and
overall conclusions and recommendations
are set out in Chapter 4. A good practice
note for social landlords is published
separately.

Note on terminology
The term introductory tenancy is used to
indicate an introductory tenancy regime
operated by a local authority.

The term starter tenancy is used to denote
the use by housing associations of assured
shorthold tenancies as introductory 
tenancy regimes.

Where assured shorthold tenancies are
used as starter tenancies in a targeted 
way rather than for all new tenants, these
tenancies are referred to as assured
shortholds.

In addition, throughout the report:

• the term housing association is used
rather than registered social landlord

• the term social landlord is used as a
collective term for local authorities
and housing associations.
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Chapter 2:  Context
Legal and regulatory context
The legal and regulatory context that
surrounds introductory/starter tenancies is
undergoing significant change. The current
legal framework for local authorities is
provided by Section 124 of the Housing
Act 1996 under which authorities have
discretionary powers to establish
introductory tenancies. If an authority
decides to establish an introductory
tenancy scheme, all new tenants are
granted introductory tenancies. This does
not apply to existing secure tenants and
any tenancy where one of the tenants was
a secure tenant. 

The current regulatory context for housing
associations is provided by Regulatory
Requirements and Tai Cymru Circular
7/98 Assured Shorthold Tenancies for
Use as Introductory Tenancies. This
circular notes that the board of a housing
association may decide to use assured
shorthold tenancies as starter tenancies.
The circular emphasises that starter
tenancies will apply to all new tenants,
with the same exceptions as for local
authorities. Both local authorities and
housing associations are expected to
consult with tenants before establishing an
introductory/starter tenancy scheme. 

The regulatory framework for housing
associations in Wales is under review. A
draft Regulatory Code was consulted on in
early 2003. This sets out a fundamental
obligation for tenants’ occupancy of their
homes to be as secure as possible. All
circulars issued by the former Tai Cymru are
also under review. 

Two pieces of legislation will bring changes
to the current legal framework. The
Housing Bill makes provisions for

introductory tenancies to be extended for
six months. To do this, a local authority will
need to serve a notice of extension on the
tenant at least eight weeks before the
original expiry date of the introductory
tenancy. This notice will need to give
reasons for the extension and inform the
tenant of their right to request a review of
the decision. In addition, any review of the
decision to extend the introductory tenancy
requested by the tenant needs to have
upheld the original decision to extend the
tenancy. At the time of writing, the
timescale for implementation of this
provision of the Housing Bill is unknown,
but is likely to be late 2004 or early 2005.
The Assembly Government will keep social
landlords informed of implementation
requirements. The provisions of the Bill are
likely to be extended to housing
associations through regulatory guidance. 

The Anti-Social Behaviour Act 2003 gives a
new power for social landlords to apply for
an order for the demotion of a tenancy,
where a tenant or resident of, or visitor to,
the dwelling is guilty of anti-social
behaviour. On demotion, housing
association tenants will become assured
shorthold tenants. Demoted secure tenants
of local authorities will be in a similar
position to introductory tenants. The
commencement date for most of the
powers in the Act in Wales is likely to be
summer 2004. To obtain possession of a
property let under a demoted tenancy, the
landlord will need to serve a notice of
proceedings and obtain an order from the
court. The court must make an order for
possession unless it considers that the
requirements in relation to the notice of
proceedings have not been met and/or the
required procedure on review has not been
followed by the landlord. Since the order
will be mandatory and there is no provision
for postponement, delay or suspension, the
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court will only have discretion to delay
possession for up to 42 days under Section
89(1) of the Housing Act 1980. 

In addition to these legal changes, the Law
Commission’s review of tenure law sets out
proposals for changes to the whole of
tenure law. These would create two types
of tenancy for all social landlords: 

• a Type I longer-term tenancy intended
to replace current assured and secure
tenancies, the securest form of
tenure. It is intended that all social
landlords will be required, subject to
defined exceptions, to use the Type I
agreement. It is envisaged that the
Assembly Government will be given
specific powers to vary this
requirement in Wales, if felt
appropriate. Type I tenancies would
limit the ability of landlords to recover
possession by use of discretionary
grounds only. The court would only
award possession if it was reasonable
to do so

• a Type II short-term tenancy intended
to replace current introductory/starter
tenancies and the assured shorthold
in the private rented sector. By
definition, Type II agreements will be
less secure than Type I. Social
landlords will have the ability to evict
for mandatory grounds where the
court has no discretion to suspend
possession, as well as for the grounds
for Type I tenancies. There will also be
a power to extend any introductory/
starter period by an additional six
months.

As yet, there is no clear timescale for the
implementation of the proposals set out by
the Law Commission.

These legal changes will mean differences
to the detail of how introductory/starter
tenancies are used and what they are
called. However, the principle will remain
that many new tenants of local authorities
and housing associations will have
introductory-type tenancies. Therefore the
findings of, and recommendations from,
this research will continue to have
relevance after these changes have been
implemented. 

Introductory/starter tenancies were
introduced with the clear intention of
assisting landlords to deal with increasing
problems of alleged anti-social behaviour.
They were introduced at the same time as
other provisions designed specifically for
this purpose such as the extension of
grounds for possession for nuisance against
secure tenants. The legal and regulatory
framework permits local authorities and
housing associations to bring introductory/
starter tenancies to an end for both anti-
social behaviour and rent arrears. 

There are a number of legal differences
between the rights of introductory tenants
and those of secure tenants. The main ones
are that introductory tenants do not have
the right to assign their tenancy, cannot
exercise the right to buy during the
introductory/starter period and do not
have the right to take in lodgers, sub-let,
improve their property or exchange.
Similarly, there are differences between
assured shorthold tenancies used by
housing associations as starter tenancies
and assured tenancies, including no right to
take in lodgers, sub-let or exchange. 

Where proceedings are taken against
introductory/starter tenants using the
correct procedures, possession by the court
is mandatory. However, housing
associations have the option of using

Welsh Assembly Government – Evaluating the Use of Introductory and Starter Tenancies

6



grounds 10 and 11 of the Housing Act
1998 for starter tenants who have rent
arrears. By doing so, they can obtain a
suspended possession order rather than
using the shorthold provisions which lead
to outright possession. 

Findings from previous research
There has been little research examining
the effectiveness of introductory/starter
tenancies. A small amount of research
exists that suggests that they can
contribute to reducing anti-social behaviour
as part of wider regeneration and anti-
social behaviour strategies. However, it is
clear from the literature that considerable
questions over their effectiveness remain,
particularly when used in areas of low
demand.

These concerns are well exemplified by the
discussion forum on the HouseMark
website (an online good practice
subscription service). Over the past few
months, a number of officers have posted
questions asking for information about
other organisations’ experiences of using
introductory/starter tenancies to inform
decisions about whether to use them in
their own organisations. 

Those that advocate the use of
introductory/starter tenancies to tackle
anti-social behaviour do so as one of a
range of tools. Some practitioners
acknowledge that a proportion of the
benefit of introductory/starter tenancies
may simply come from tighter control and
management of tenancies during their first
year. A posting on the HouseMark
discussion forum from the City of
Westminster demonstrates this point: 

‘The use of introductory tenancies should
be seen as an additional tool in the local
authority’s strategy for tackling anti-social

behaviour. The requirement to visit
periodically throughout the year is a useful
measure to nip potential problems in the
bud before they reach a serious level. Also,
this gives an opportunity to involve support
agencies where tenants are finding it
difficult to manage. It is a similar situation
for dealing with rent arrears. However, the
scheme depends on those operating it
doing so efficiently and ensuring that the
necessary actions are followed.’ 

The most comprehensive research to date
was commissioned by the Housing
Corporation in the mid 1990s and
published in 1998 as Starter Tenancies
and Introductory Tenancies: An
Evaluation. In 1995, the Housing
Corporation gave permission to two
housing associations working in North
Manchester to use assured shorthold
tenancies as starter tenancies in two
relatively small geographical areas. At the
end of the pilot scheme, a number of
questions were asked:

• did starter tenancies contribute to a
reduction in anti-social behaviour?

• did starter tenancies contribute to
creating greater stability?

• did starter tenancies increase tenants’
awareness of their responsibilities?

• did starter tenancies displace
problems to other areas?

• what were tenants’ views of starter
tenancies?

The research found that levels of anti-social
behaviour reduced in both areas, and the
nature of incidents became less serious.
Although the situation improved to some
extent, one of the areas witnessed less of a
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reduction in anti-social behaviour than the
other. Throughout the pilot period, no
starter tenancies were terminated and
neither landlord had decided not to convert
a starter tenancy to an assured tenancy.
Where tenants had received warnings,
these were usually sufficient to prevent
incidents from recurring. However, some
tenants with complaints against them had
chosen to move out before any action
could be taken against them. 

Housing professionals working in the pilot
areas generally believed that one of the
areas had stabilised to a greater extent.
Demand for social housing had increased,
there had been a reduction in turnover, and
abandoned tenancies had also reduced. In
the other area, some officers believed that
demand had improved, while others
thought that it was still a problem.
Turnover appeared to have reduced in the
parts of the area that had undergone
regeneration. Tenancies were still being
abandoned, but with less damage to
property than in the past. In addition,
active residents’ groups had been
established.

Officers within the pilot areas felt that
starter tenancies had successfully sent a
message to new and existing tenants that
anti-social behaviour would not be
tolerated and that the landlord would take
it seriously. They also reported that tenants
had generally become more aware of their
responsibilities.

Many officers working in and around the
two pilot areas believed that some of the
problems witnessed prior to regeneration
and the starter tenancy pilot had been
displaced to neighbouring areas. However,
as it was difficult to disentangle the effects
of starter tenancies from the other policy
initiatives taken to tackle anti-social

behaviour in the two areas, it was not felt
possible to fully answer this question.

The majority of tenants in the pilot areas,
both new and existing, supported the use
of starter tenancies. Just under 40% of
tenants felt that starter tenancies had made
a contribution to reducing levels of anti-
social behaviour in their area. In general,
new tenants were not particularly
concerned about the impact of starter
tenancies on their security of tenure. It is
likely that in areas such as those of the
pilot, security of tenure may not be a
significant concern for tenants. This is
because the area was one of low demand
and a surplus of rented accommodation
made it relatively easy to find alternative
accommodation.

Neighbour Nuisance, Social Landlords
and the Law, published by the Chartered
Institute of Housing in 2000, includes a
brief chapter on introductory and starter
tenancies. The publication notes that, at
that time, 30% of local authorities were
using introductory tenancies and 13% of
registered social landlords were using
starter tenancies. Responses to the survey
carried out to develop the publication
showed that:

• there were mixed views as to the
effectiveness of introductory/starter
tenancies

• introductory/starter tenancies could
result in larger caseloads for housing
officers, with extra visiting and work
associated with a review

• there were concerns about how
officers were being trained for the
role
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• there was some confusion about the
eviction process and standards of
proof required

• officers were very aware of the power
that they were exerting over
individuals’ lives

• the majority of evictions (68%) were
for rent arrears and only 19% for
neighbour nuisance. The study did
not differentiate between the extent
to which local authorities and housing
associations used introductory/starter
tenancies for rent arrears 

• there was some scepticism about their
effectiveness in relation to neighbour
nuisance. Landlords operating in areas
of low demand had particular
concerns.

There is existing good practice guidance on
the use of introductory tenancies for local
authorities, published by the Local
Government Association in 2001. Good
practice guidance on the use of starter
tenancies for housing associations was
published by the Housing Corporation in
November 1999. Since then, there have
been significant changes in the policy and
legal context, with a much greater focus on
strategies to prevent and tackle anti-social
behaviour as well as new duties and
requirements on social landlords. The
Assembly Government will be publishing
guidance to support the requirement in the
Anti-Social Behaviour Act 2003 to have an
anti-social behaviour policy. In addition, the
Assembly Government distributed The
Living in Harmony Toolkit in April 2004
to all social landlords in Wales. This
publication is intended as a resource for
landlords to help them meet the
requirements of the Act and forthcoming
guidance. 

Past and current use of
introductory/starter tenancies in Wales
Evidence set out in the Chartered Institute
of Housing Cymru report The Law: An
Adequate Response to Anti-Social
Behaviour?, showed that 23 of the 35
landlords who responded to a survey stated
that they were committed to using
termination of an introductory/starter
tenancy in principle and eight landlords had
done this up until the end of 2000. 

The telephone survey of all social landlords,
carried out as part of this research,
indicated that the majority of both Welsh
local authorities (14 local authorities, 67%)
and housing associations (18 associations,
62%) were using introductory/starter
tenancies as at August 2003. This figure
includes three housing associations that
were using assured shorthold tenancies as
starter tenancies targeted on specific
estates or areas and/or with specific client
groups. 

The charts below show the extent of use of
introductory/starter tenancies by Welsh
social landlords as at August 2003. The
‘decision to use’ category means that, as at
August 2003, the organisation had taken a
formal decision to start using introductory/
starter tenancies, but had yet to implement
this decision. 

Chart 1: Use of introductory tenancies
by Welsh local authorities, August 2003

[Source: telephone survey]
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Chart 2: Use of starter tenancies by
Welsh housing associations, 
August 2003

[Source: telephone survey]

As noted earlier, the Assembly Government
has been monitoring possessions and
evictions by Welsh social landlords since
2001/02. In that year, there were 68 cases
where anti-social behaviour was the main
cause of possession action, irrespective of
the type of tenancy. This compared to
mandatory outright possession orders
against 383 introductory tenants by local
authorities and against 155 starter tenants
by housing associations. 

In 2002/03, the 14 local authorities using
introductory tenancies let homes to 9,611
new tenants, out of a total of 14,348
lettings made by Welsh local authorities to
new tenants that year. In the same year,
there were 71 cases where anti-social
behaviour was the main cause of
possession action, irrespective of the type
of tenancy. There were 361 mandatory
orders against introductory tenants by local
authorities and 120 mandatory orders by
housing associations against starter tenants. 

The conclusion is that the majority of
possessions against introductory/starter
tenants during 2001/02 and 2002/03 were
for rent arrears. This conclusion is
supported by evidence from Shelter Cymru
casework and has been presented in
briefings such as Introductory Tenancies:
A Denial of Rights.

The monitoring for both years found that
introductory/starter tenants were much
more likely to leave their home prior to
eviction than non-introductory/starter
tenants, as indicated in Tables 1 and 2
below.
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Table 1: Proportion of local authority introductory and non-introductory tenants
leaving their home prior to eviction, 2001/02 and 2002/03

[Source: Welsh Assembly Government statistical bulletins SB 104/2002 and SB 96/2003]

Year Local Authorities

Eviction warrants
against

introductory
tenants

Introductory
tenants leaving

their home 
prior to eviction

Non-introductory
tenants leaving

their home 
prior to eviction

2001/02 250 71% 35%

2002/03 260 93% 32%



Monitoring information from Assembly
Government RSL5 and WHO16 returns for
the eight case study landlords for 2002/03
is provided in Tables 3 and 4 below. They
show the varying scale and levels of
possession against introductory/starter
tenants amongst the eight landlords. This
variation in part reflects the different
numbers of properties owned and
managed by the landlords. However, there
is no direct correlation between the size of
stock and the number of possession orders
and eviction warrants made against
introductory/starter tenants. 

The monitoring information from the eight
landlords indicates that, of all the
possession orders against introductory/
starter tenants included in the tables:

• only one of the suspended possession
orders and three of the outright
possession orders by the four housing
associations were primarily for anti-
social behaviour

• only four of the outright possession
orders by the four local authorities
were primarily for anti-social
behaviour.

In this respect, the case study landlords
reflect the Wales-wide trend, noted above,
that the majority of possessions against
introductory/starter tenants were for rent
arrears rather than anti-social behaviour. 

Tables 3 and 4 compare possession actions
against introductory/starter tenants with
those against non-introductory/non-starter
tenants within the eight case study
landlords. These tables show that, for all
four local authorities, the number of
eviction warrants suspended was much
lower for introductory tenants than for
non-introductory tenants. The tables also
show that during 2002/03, possession
action against a significant number of
starter tenants was suspended, while no
possession action against introductory
tenants was suspended. 
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Table 2: Proportion of housing association starter and non-starter tenants leaving their
home prior to eviction, 2001/02 and 2002/03

[Source: Welsh Assembly Government statistical bulletins SB 104/2002 and SB 96/2003]

Year Housing Associations

Eviction warrants
against starter

tenants

Starter tenants
leaving their home 

prior to eviction

Non-starter
tenants leaving

their home 
prior to eviction

2001/02 34 70% 44%

2002/03 49 67% 43%
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Table 3: Number of starter (S) and non-starter (NS) tenancies resulting in possession
orders and eviction warrants, four case study housing associations, 2002/03

[Source:  2002/03 RSL5 returns for case study housing associations]

Table 4: Number of introductory (IT) and non-introductory (NI) tenancies resulting in
possession orders and eviction warrants, four case study local authorities, 2002/03

[Source: 2002/03 WHO16 returns for case study local authorities]

Eviction warrants granted

Warrants not executed

Landlord Suspended
possession

orders

Outright
possession

orders

Eviction
warrants

suspended 

Eviction
warrants
resulting

in eviction

Tenant left
property
before

eviction 

Tenant did
not leave
property
before

eviction

S NS S NS S NS S NS S NS S NS

HA1 3 26 1 3 0 7 0 12 0 1 0 0

HA2 0 13 0 0 0 2 0 3 0 1 0 0

HA3 29 105 17 55 12 41 12 34 1 6 0 0

HA4 1 29 0 9 0 6 0 6 0 0 0 0

Eviction warrants granted

Warrants not executed

Landlord Suspended
possession

orders

Outright
possession

orders

Eviction
warrants

suspended 

Eviction
warrants
resulting

in eviction

Tenant left
property
before

eviction 

Tenant did
not leave
property
before

eviction

IT NI IT NI IT NI IT NI IT NI IT NI

LA1 0 153 15 88 0 40 11 56 1 1 6 60

LA2 0 64 30 52 1 30 9 25 0 0 0 15

LA3 0 125 62 66 0 76 48 54 5 3 7 91

LA4 0 137 97 79 0 229 52 33 16 60 0 0



These statistics do not include all those
introductory/starter tenancies that are not
successful. It does not, for example, include
those that do not get to the stage of legal
action, but where tenants abandon the
tenancy. One of the case study local
authorities monitors the outcome of all
introductory tenancies. During 2003, it
found that 16% of introductory tenancies
that were not made permanent were
because the tenant had abandoned the
tenancy.  

This chapter has looked at previous
research and available data about the past
and current use of introductory/starter
tenancies by Welsh social landlords. In the
next chapter, we set out the detailed
findings of the research.

Key points: context 
• The legal and regulatory framework

for introductory/starter tenancies is
undergoing significant change

• There has been little previous
research examining the effectiveness
of introductory/starter tenancies

• Research that has been undertaken
found mixed views on the
effectiveness of introductory/starter
tenancies  

• Given the extent of change in the
policy and legal context for
preventing and tackling anti-social
behaviour, existing good practice
guidance on the use of
introductory/starter tenancies is
becoming dated

• In August 2003, 14 Welsh local
authorities and 18 housing
associations were using introductory/
starter tenancies and another 5 social
landlords had taken a decision to use
them 

• The majority of possession orders
against introductory/starter tenants
by all Welsh social landlords, and the
eight case study landlords, were
primarily for rent arrears

• Introductory/starter tenants are much
more likely to leave their home prior
to eviction than non-introductory/
non-starter tenants.
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Introduction
This chapter of the report draws on all the
elements of the research, including case
studies, mini case studies and telephone
interviews. Good practice examples are
included from the literature review and the
case studies. Those included from the
literature review are from validated sources
of good practice.

The findings are structured around the
following themes:

• rationale for using introductory/
starter tenancies

• starting to use introductory/starter
tenancies

• impact and effectiveness

• providing information

• housing management during the
introductory/starter tenancy

• what happens at the end of the
tenancy

• monitoring outcomes and impact.

For each of these themes, a number of
sub-themes have been identified. Relevant
findings from the different stakeholder
groups that took part in the research are
set out under each sub-theme. The
stakeholder groups are shown in Table 5
below with numbers of individuals/
organisations involved. 
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Chapter 3: Findings

Table 5: Summary of stakeholder groups

Stakeholder group Number and type of 
individuals/organisations

Tenants 65 introductory and secure/assured tenants
7 ex-tenants

Case study landlords 8 organisations – 4 local authorities and 4 housing
associations

Other landlords 6 organisations – 2 housing associations using
starter tenancies in a targeted way and 2 housing
associations and 2 local authorities not using
introductory/starter tenancies  

Non-landlord organisations 8 national organisations
4 advice agencies in the case study areas 



The views of tenants expressed in this
section are the views of the 65 tenants
who took part in the focus groups and
seven ex-tenants who were interviewed by
phone. The tenant focus groups included a
range of participants representing different
household types, ages, gender and ethnic
origins. 

At the end of this section of the report,
suggestions from the various stakeholders
for improving the use of introductory/
starter tenancies are summarised. 

Rationale for using introductory/starter
tenancies 
Whether introductory/starter tenancies

should be used

Tenants
All tenants in all but two of the focus
groups felt strongly that introductory/
starter tenancies were a good idea for both
landlords and existing tenants, and that
they should be offered to all new tenants.

‘Nice to feel if I did complain someone
would do something about it…. there’s
nothing worse than living next to someone
who’s a pain.’

Case study landlords
All of the staff that took part in the study
within the eight organisations said that
they wanted to continue using
introductory/starter tenancies. 

Non-landlord organisations
Shelter Cymru, Tenant Participation
Advisory Service Cymru and the Welsh
Tenants Federation opposed the use of
introductory/starter tenancies in principle
as they represented a reduction in, or
denial of, tenants’ rights. This was in
contrast to the views expressed by the 65
tenants and 46 staff that took part in the
eight case studies. 

The Welsh Federation of Housing
Associations believed that starter tenancies
should remain as a tool for associations to
use in managing tenancies. Similarly, the
Welsh Local Government Association
considered that the use of introductory
tenancies by local authorities was a matter
for local discretion. The Chartered Institute
of Housing Cymru, Mediation Wales and
the National Association of Citizens Advice
Bureau Cymru did not express a specific
view as to whether introductory/starter
tenancies should or should not be used by
social landlords.

Reasons for using introductory/starter

tenancies

Tenants
Tenants taking part in the focus groups
were asked to identify the reasons why
their landlords used introductory/starter
tenancies. The following reasons were most
commonly given:

• the landlord can take effective and
prompt action if there are problems
with new tenants

• the tenancy is for a trial period so the
landlord can see if the tenant is a
good tenant

• the trial period protects other tenants
from having anti-social neighbours

• it provides a chance for the landlord
and tenant to get to know each other.

Some tenants said that having an
introductory/starter tenancy could be good
for the individual tenant as it gave them
the option of moving out if they did not
like their home. One group identified
advantages for applicants waiting for
housing, who might benefit if the landlord
terminated an introductory/starter tenancy:
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‘There will be more vacancies for deserving
people.’

Several tenants said that the use of
introductory/starter tenancies only had an
advantage for the landlord by making it
easier to evict tenants causing problems.

Case study landlords
Amongst the eight organisations, the
earliest use of introductory/starter
tenancies was autumn 1997 and the most
recent April 2002. There was no
consistency in organisations’ reasons for
starting using introductory/starter
tenancies:

• two organisations (one local authority
and one housing association) saw
them as an additional tool to tackle
anti-social behaviour 

• two organisations (one local authority
and one housing association) cited
pressure from tenants 

• one association noted that they were
the last landlord in the area not using
them 

• one local authority specifically
introduced them because, at the time,
it was felt that there was too much of
a delay in the rent arrears possession
process. However, this authority
noted that they were now seen as
having a key role in relation to anti-
social behaviour 

• the remaining two organisations
introduced them specifically as part of
a package of measures. One
introduced them across the whole
organisation, to ensure that homes
and estates were well managed. The
other introduced them as part of a

community sustainability strategy for
a small number of ‘non-performing’
estates.

Non-landlord organisations
The original purpose of introductory/starter
tenancies was seen by all national
organisations as dealing with and/or
responding to anti-social behaviour, but it
was acknowledged that they are clearly
used for rent arrears too. They were often
seen as being symbolic and for sending a
message to tenants. 

The Welsh Federation of Housing
Associations noted that there are different
responses to starter tenancies from
associations working in similar areas with
similar groups of people. The Welsh
Federation of Housing Associations
concluded that their use does not therefore
simply relate to the housing context within
which organisations work, it is also related
to the culture of individual organisations. 

How introductory/starter tenancies should

be used

Tenants
All the tenants in all but two of the focus
groups felt strongly that all tenants should
be treated equally. They felt that all new
tenants should receive an introductory/
starter tenancy and that it would be
discriminatory if they were only given to
certain groups or in certain areas.

‘There should be no stigma of categories of
people or estates.’

‘Should be used for everyone.  Shouldn’t
discriminate against young people or be
racist. Should treat everyone the same.’

One group of tenants from a local
authority sheltered housing scheme felt
that introductory tenancies should not be
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given to tenants in sheltered
accommodation, but that they should be
given to all other new tenants. They felt
that tenants in sheltered accommodation
did not cause anti-social behaviour and so
they should receive a permanent tenancy
straight away.

Some tenants in another local authority
group thought that introductory tenancies
should only be used for problem areas and
estates.

Other landlords 
Two housing associations that took part in
the research have successfully used assured
shorthold tenancies in a targeted way to
turn round specific estates which have
caused management difficulties. Both
estates had high levels of arrears and
incidences of anti-social behaviour and
were hard to let because of their
reputations. In both cases, the housing
association consulted existing tenants who
supported the use of assured shorthold
tenancies for all new tenants on the estate.
Both associations used assured shorthold
tenancies as part of an overall strategy to
improve the estates. The strategy also
included intensive housing management
and a scheme supervisor or caretaker
presence. 

One of the associations had gone on to
extend the use of assured shorthold
tenancies to other areas where tenants
complained about new tenants. At the time
of the research, tenant representatives
were ‘pushing strongly’ for the association
to use starter tenancies for all new tenants. 

Non-landlord organisations
Some advice workers felt that
introductory/starter tenancies could be
positive if properly used. This would
involve:

• the landlord clarifying that they are
used to control anti-social behaviour
and not rent arrears

• well thought-out monitoring
procedures before a decision to take
court proceedings is made

• an effective review mechanism of
which tenants are aware

• policies and procedures that link to
the local authority’s homelessness
strategy.

The national organisations also noted a
number of prerequisites for the positive use
of introductory/starter tenancies:

• consistency with other aspects of the
landlord’s approach to tenancy
management and strategy for dealing
with anti-social behaviour

• treat them as a positive initiative, i.e.
make it clear to tenants what needs
to happen to progress to a permanent
tenancy, and provide support to
enable this to happen

• regular review of their use and impact

• a robust review process, including
oral hearings

• quality training for all relevant staff
and board members or councillors.

There was a shared view amongst the
national organisations that the use of
introductory/starter tenancies for rent
arrears is poor practice.
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Reasons for not using introductory/starter

tenancies 

Other landlords
The two local authorities and two housing
associations that were not using
introductory/starter tenancies expressed a
number of reasons and concerns which had
contributed to the decision not to use
them:

• Against their use in principle

In both housing associations, staff and
board members expressed concern about
protecting tenants’ rights to security, and
the need to ensure equality of rights
among tenants. One of the local authorities
felt that a two-tier system was not ‘morally
or ethically appropriate’ and noted that
certain vulnerable tenants could be
victimised and exploited. 

• Questions about their effectiveness

Staff in three of the organisations felt that
tenancy problems often did not occur
during the first 12 months. Problems were
more likely to arise later on in the tenancy
because of life changes such as job loss
resulting in arrears, problems with growing
teenagers or friends coming round and
marital or relationship breakdown. 

• Difficult to implement

Staff in one organisation were concerned
about the difficulties of developing
impartial criteria to make judgements on
whether a tenancy was successful. They
were also worried about the extra time and
resources required to monitor, review and
generally administer introductory/starter
tenancies. Staff in one authority noted the
possibility of officers coming under
pressure from tenants and councillors to
terminate tenancies. 

• Inappropriate for stock

One organisation felt that having a rural
scattered stock and small estates had a
positive impact on levels of anti-social
behaviour. In addition, newly built property
is secure by design with no back alleyways,
which helps reduce anti-social behaviour.
One of the local authorities working
predominantly in rural areas noted that
anti-social behaviour was not a significant
problem in the areas in which it had
properties.

Non-landlord organisations
Some housing advisors in the case study
areas gave the following reasons for not
using introductory/starter tenancies:

• they were an ineffective way of
resolving anti-social behaviour or rent
arrears problems. The emphasis for
landlords should be to work with
tenants to resolve problems, rather
than to evict them and pass the
problem on 

• they were particularly unsuitable for
vulnerable groups such as those
requiring additional support or who
suffer from mental illness, as the
insecurity of having a temporary
tenancy increased people’s anxiety.

As noted earlier, three of the national
organisations oppose the use of
introductory/starter tenancies on principle
because they reduce tenancy rights.
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Key points: rationale for using
introductory/starter tenancies 

• The majority of tenants were in
favour of using introductory/starter
tenancies for new tenants

• All the case study landlords wanted
to continue using introductory/starter
tenancies in the future

• In contrast to the views of tenants
and case study landlords, some
national organisations were opposed
to the use of introductory/starter
tenancies in principle

• The majority of tenants would like
introductory/starter tenancies to be
used for all new tenants in a non-
discriminatory way

• The case study landlords started using
introductory/starter tenancies for a
variety of reasons 

• Tenants saw introductory/starter
tenancies as a tool for landlords to
take effective and prompt action
against anti-social behaviour

• There was evidence that
introductory/starter tenancies can be
used successfully as part of an overall
strategy to improve problem estates

• A range of prerequisites for the
positive use of introductory/starter
tenancies were identified 

• Some landlord and non-landlord
organisations expressed concern that
introductory/starter tenancies are not
effective in resolving anti-social
behaviour. They also considered that
they erode tenants’ rights and cause
anxiety for vulnerable tenants

• Some landlords that were not using
introductory/starter tenancies
expressed concern that using them
would require extra time and
resources and would be difficult to
implement fairly

• Some landlords were not using
introductory/starter tenancies because
they considered that they were not
necessary due to the rural nature of
the area, low level of anti-social
behaviour and/or the design and size
of estates.

Starting to use introductory/starter
tenancies
How landlords decide

Case study landlords
The eight landlords varied in how they
reached the decision to use introductory/
starter tenancies. In one authority, the
process had been stimulated by a visit from
staff from Manchester City Council.
Another authority was putting together a
new way of delivering tenancy
management. It was creating a specialist
anti-social behaviour unit and ‘re-badging’
the rights and responsibilities of tenants. In
this case, introductory tenancies were an
integral part of this overall approach. The
other two authorities simply decided to
take the opportunity provided by the
provisions of the Housing Act 1996. One
focused on the concept of earning a secure
tenancy, while the other wanted swifter
action to deal with rent arrears. The final
decision on use of introductory tenancies
by local authorities rests with the relevant
committee or cabinet.

One of the associations identified potential
positive and negative factors for using
starter tenancies and consulted widely on
the basis of this information. The main
factor for one of the associations deciding
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to use starter tenancies was that they were
the last landlord operating in the area not
using introductory/starter tenancies. This
resulted in pressure from tenants. The case
study association that used assured
shorthold tenancies as starter tenancies on
specific estates identified a number of
estates that had problems as part of
community sustainability strategies. Starter
tenancies formed part of a package of
measures on these estates. This association
also wanted to see how effective starter
tenancies were on specific estates before
deciding to use them across the whole
organisation. The final decision about the
use of starter tenancies by housing
associations rests with the board.   

Other landlords
Both of the housing associations
interviewed that did not use starter
tenancies made the decision some years
ago when Tai Cymru first issued guidance
on the use of starter tenancies. Both
associations discussed the issue, first with
staff and then at board level. One
association analysed noise and nuisance
complaints and incidences of anti-social
behaviour, and cross-referenced these to
the length of time that those causing the
problems had been tenants. One
association consulted its tenants’ panel.
The other did not have formal tenant
participation structures in place at the time.

One local authority had a debate at officer
and councillor level, while the decision in
the other was made at officer level. Two of
the four organisations interviewed that did
not use introductory/starter tenancies had
reviewed their original decision, but had
come to the same conclusion. 

‘We haven’t seen anything at all that
would make us change our minds about
the use of introductory tenancies.’ 

None of the four organisations felt that
there was any link between not using
introductory/starter tenancies and the
effectiveness of their response to anti-social
behaviour.

‘Our decision not to use them means that
there is not a conflict with the council’s aim
of preventing homelessness.’ 

Who is consulted?

Case study landlords
All eight landlords had informally sought
the views of staff as part of the process of
deciding whether to start using
introductory/starter tenancies. Some
organisations noted that there were
differences of opinion between staff, with
some supporting and some against the use
of introductory/starter tenancies.  

All eight landlords had consulted with
tenants in some way before starting to use
introductory/starter tenancies. One of the
local authorities noted that it had had
responses from about 10% of tenants, with
96% in favour of the introduction of
introductory/starter tenancies. One case
study association consulted with its tenants,
partner local authorities and Shelter Cymru,
while another association consulted with
formal tenants’ groups rather than with all
tenants. 

Example 1: Consultation with tenants

One association held a number of
consultation events for tenants to give
them the opportunity to ask questions and
give their views. 

A presentation was made which set out:

• the regulatory and legal basis for
starter tenancies 
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• who they would apply to

• when a permanent tenancy would
not be given

• how the association would ensure
that vulnerable tenants did not lose
out, including liaising with relevant
agencies

• the safeguards for all tenants –
notice, review and full hearing

• a clear list of reasons in favour of the
use of starter tenancies – resolve anti-
social behaviour, part of approach to
tackle nuisance, set a standard,
quicker and more effective process,
not discriminatory, no problem if
tenant keeps to tenancy conditions

• the reasons not to use them – more
bureaucracy, discriminates against
new tenants, treated unfairly by
neighbours, no security for the future,
does not deal with the cause.

Tenants were in favour of using starter
tenancies which were then implemented by
the landlord. 

[Source: case study]

A number of case study organisations
noted that some tenants’ and residents’
organisations had unrealistic expectations
of what introductory/starter tenancies
would mean in practice when the landlord
was responding to anti-social behaviour.
These expectations included the belief that
introductory/starter tenants could be asked
to, and would have to, leave their home
immediately without going to court. The
landlords tried to address these issues
during consultation. 

Other landlords
Both housing associations using assured
shortholds as starter tenancies on targeted
estates with high levels of anti-social
behaviour consulted existing tenants on
whether to use these for new tenants.
Tenants unanimously agreed that they
should be introduced, and this was
subsequently agreed by the board. 

One association, not currently using starter
tenancies, said that when they reviewed
their existing policy, they would be
consulting with their tenants’ panel, and
the local authority. Another association said
that they discussed the issue with other
associations to find out what they were
doing. Staff and the tenants’ consultative
committee then discussed the issue, and a
paper went to the board recommending
that starter tenancies were not used. The
board made the decision not to use them. 

Non-landlord organisations
The advice agencies in the case study areas
were not consulted by landlords before
they introduced introductory/starter
tenancies. All non-landlord organisations
said that they should have been consulted,
for two reasons. Firstly, because it would
have given the opportunity for them to
feed in their views, and secondly, because
organisations would then have had prior
warning that they may have clients
presenting with problems concerning
introductory/starter tenancies.

Key points: starting to use
introductory/starter tenancies 

• Landlords consulted with tenants and
staff when considering introducing
introductory/starter tenancies either
in a targeted way or across the
organisation
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• In housing associations, the board
made the final decision

• In local authorities, the relevant
committee or cabinet made the final
decision

• The majority of landlords did not
consult non-landlord or advice
organisations operating in their area
when considering starting to use
introductory/starter tenancies 

• Non-landlord and advice
organisations would like to be
consulted by landlords considering
starting to use introductory/starter
tenancies.

Impact and effectiveness
Effectiveness of using introductory/starter

tenancies 

Tenants
Some tenants in the majority of the focus
groups said that having an introductory/
starter tenancy did not make a difference
to how they acted in their home. However,
four of the groups comprised tenants who
did not know that they had an introductory
tenancy. Some of these tenants said they
would have been more conscious of how
they acted, had they know they were ‘on
probation’.

The majority of tenants who knew that
they held an introductory/starter tenancy,
said that the tenancy had had an effect on
how they acted in their homes. Many said
that they were more aware of their
neighbours and more anxious not to cause
nuisance or to provoke complaints.
Concerns about causing a nuisance from
noisy music, TV or children were the most
commonly identified.

‘When the children made a noise I had to
tell them to stop. Tenants could report
me…I’d be in trouble.’

‘If a neighbour complains about my dog, I
know I’m out (of my tenancy).’

‘I crept around. I was afraid to make a
noise. I had wooden flooring and had to
tiptoe across the floor.’

Some said that the need to be quiet during
the introductory/starter period has had a
lasting effect on their behaviour:

‘After a year it feels normal. What you
practice at the beginning (being quieter)
becomes normal.’

‘I couldn’t play my music as loud as I
wanted to. It has affected the way I act. I
keep the music at moderate sound and
turn it off at about 11.30pm.’

‘Friends asked me for parties in my home
and I said no, I’d get chucked out. Now I’m
permanent I would ask (landlord) before I
had a party.’

Case study landlords
Staff in most of the case study landlords
felt that introductory/starter tenancies did
not have an impact on the overall level of
anti-social behaviour or, in most cases, on
the behaviour of individual tenants.
However, most could cite individual cases
where they had been able to persuade
introductory/starter tenants to engage in
support which helped address the
underlying problems. They could also cite
cases where legal action had been taken
and the tenant had left or been evicted.
Introductory/starter tenancies were seen as
being useful in very serious cases and
useful to have as one of many tools to
tackle anti-social behaviour. The impact
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that they could have in helping to resolve a
serious case was significant, particularly in
relation to the positive impact on the
community.

There were varying opinions as to whether
introductory/starter tenancies increased
tenants’ awareness of their responsibilities.
Most staff felt that they did not until the
landlord started to take action, in those
cases where landlords took action.
However, some examples were given of
tenants who had not put carpets down or
decorated because they were worried that
they would be evicted.

Two local authorities noted the
effectiveness of introductory tenancies in
relation to rent arrears. They felt they
enabled a quicker response than with
secure tenancies. One association noted
that starter tenancies could be useful in
engaging other agencies, such as social
services, as they were aware that the
household could lose its home. This
association also noted that they could also
be useful when holding public meetings
about new developments, as a reassurance
to the wider community. 

Most of the organisations considered the
message given out by using introductory/
starter tenancies was important, even if
their effectiveness was limited. A number
of organisations noted that it was difficult
to separate what impact introductory/
starter tenancies had, from other measures
that had been put in place such as local
lettings and/or restructuring of staff
responsibilities. 

Introductory/starter tenancies were viewed
positively by staff, even where they
identified lots of ways in which their use
could be improved. Staff also thought that,
where tenants and the wider community

were aware of their use and implications,
they viewed them positively. 

Other landlords
Example 2: Starter tenancies proving
effective

On one estate owned and managed by
Bromford Housing Group, starter tenancies
were used for new tenants who had not
been previously housed by a local authority
or a housing association. Starter tenancies
enabled Bromford to quickly terminate the
tenancy of a drug dealer who was causing
problems on the estate. They also helped
to identify tenants who were vulnerable
and provide them with additional support.

[Source: Audit Commission positive
practice]

The two housing associations using assured
shortholds on estates with high levels of
anti-social behaviour both found that their
use was effective in helping to turn the
estates around:  

‘The use of shorthold assured tenancies has
had a great effect on this block. On a
couple of occasions tenants have caused
problems during their introductory period
and were asked whether they thought their
tenancy should be made permanent.  The
shorthold tenancy was an effective tool in
making people stop, think and start to
behave reasonably.’

The landlords pointed to the change in
perception of the estates over a number of
years. Both had previously been associated
with difficult people and were hard to let.
One landlord explains: 

‘Today those problems have disappeared,
there is effective and active tenant
involvement supported by the tenants’
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panel, it is well looked after, incidences of
anti-social behaviour are few and far
between, it is a popular block and easy to
let.’

Non-landlord organisations
National organisations expressed a number
of concerns about the general effectiveness
of introductory/starter tenancies:

• they can mean that tenancies start off
on a negative note

• they can make vulnerable people
even more vulnerable

• if tenants do not know what type of
tenancy they have and do not have a
proper transition at the end of the
introductory/starter period, how can
introductory/starter tenancies change
the behaviour of tenants?

• they are not an effective response to
anti-social behaviour as this should be
about long-term constructive
solutions, rather than moving the
problem around 

• they are potentially in conflict with
creating sustainable communities.

Problems resulting from

introductory/starter tenancies 

Tenants
The most common problem with
introductory/starter tenancies identified by
tenants in the focus groups was their lack
of security. A number of tenants said that
having a temporary tenancy made them
feel very insecure and anxious:

‘It’s niggling in the back of your mind all
the time “am I being a bad boy?”’  

‘I will be glad when the 11 months is up. It
will make me feel secure in my mind.’

One tenant pointed out that having an
introductory/starter tenancy could be
particularly difficult for those with mental
health problems who have a strong need to
feel stable and secure. 

Several introductory/starter tenants said
that the fact that they felt they were ‘on
trial’ as a tenant made them reluctant to
complain to their landlord about problems
they experienced from tenants with
permanent tenancies. Other tenants said
that they were scared to make a fuss to
their landlord about outstanding repairs
during the introductory/starter period in
case they were labelled as troublemakers
and were not granted a permanent
tenancy.

Several tenants said that they were aware
of being ‘on probation’ and worried about
neighbours complaining about their
behaviour. Some tenants were concerned
that, as new tenants, they might not be
treated fairly by other tenants during the
probationary period:

‘Someone could take a dislike to you and
make a complaint and get you out.’

While the majority of tenants said that they
had experienced no problems with
neighbouring permanent tenants, and that
most neighbours were not even aware that
new tenants had temporary tenancies, a
minority felt that because they were new
tenants, they were blamed by neighbours
for any problems:

‘I feel I’m being watched.’
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‘The girl upstairs is a permanent tenant.
She makes this thumping noise. She used
to say it was me with my TV when people
complained.’

During the research, only one example was
found of an introductory tenant being
treated unfairly by neighbours. The
malicious complaint was investigated and
proved to be unfounded.

Example 3: Landlord action following a
complaint by neighbours against an
introductory tenant

X was a council tenant with an introductory
tenancy. She experienced a lot of trouble
with her neighbours, who were young 
drug users making a lot of noise and
disturbance, especially late at night. They
had been council tenants for about 
3 years and held permanent tenancies. X
complained to the council on several
occasions but to no effect.

Several neighbours got to hear that she
had made complaints. She says this was
because some were friendly with a housing
officer who told them. Consequently, her
relationship with the neighbours
deteriorated. The neighbours then started
complaining to the council that she was
playing loud music and disturbing them.

The council sent her two warning letters
saying she was in breach of her
introductory tenancy. She went to see the
council and after discussions, they made
further investigations of the complaints
against her, including contacting the
neighbours next to her previous home to
see if she had caused disturbance there.
The result of this was that ‘they (the
council) saw that I was ok, and that the
neighbours had it in for me.’

[Source: telephone interview] 

Case study landlords
A number of officers in the case study
organisations noted that there was a need
to be careful about publicising the use of
introductory/starter tenancies in the wider
community as this might result in
malicious/discriminatory complaints against
introductory/starter tenants.

The main issue raised by staff in a number
of organisations which reduced the
perceived effectiveness of introductory/
starter tenancies was the length of the
legal process, particularly where there was
a reliance on external solicitors or a
separate legal department. A related issue
for some organisations was the need to put
together an extremely detailed and
comprehensive package of evidence about
the anti-social behaviour. This could mean
that the tenancy had become secure by the
time the evidence was deemed sufficient to
take action. 

Two case study landlords noted that the
courts sometimes granted a suspended
possession order to introductory tenants,
even though legally, they were not able to
do so. This was felt to undermine the
intention of introductory/starter tenancies. 

Non-landlord organisations
The Shelter Cymru briefing Introductory
Tenancies: A Denial of Rights notes that
introductory tenancies are not being used
for their original purpose, i.e. to deal with
anti-social behaviour. Shelter Cymru
believes that introductory tenancies are
incompatible with policies and aspirations
in Wales to prevent homelessness and
provide people with stable and secure
housing options. 
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Key points: imp act and effectiveness
• The majority of tenants said that

introductory/starter tenancies had
had an effect on how they acted in
their home and that they were more
anxious not to cause a nuisance to
neighbours

• Some said that this had had a lasting
effect on their behaviour after the
end of the introductory/starter period

• This contrasts with the perceptions of
the majority of staff who felt that
introductory/ starter tenancies did not
have an overall impact on the
behaviour of most tenants

• Landlords felt that the message given
by introductory/starter tenancies was
important  

• Most staff felt that introductory/
starter tenancies were effective as
one tool amongst many available to
prevent and tackle anti-social
behaviour  

• There was evidence that the use of
assured shorthold tenancies can be
effective when used as part of an
overall strategy to turn round
problem estates

• Some landlords felt that it was
difficult to separate out the impact of
introductory/ starter tenancies from
that of other initiatives  

• Some tenants were anxious and
insecure about having a temporary
tenancy

• Some tenants were worried that
neighbours might complain about

them and cause their tenancy to not
be made permanent

• One tenant had been unfairly
complained about by neighbours, but
the complaints were dismissed after
the landlord investigated them and
found them to be false accusations

• The research found no evidence to
suggest that introductory/starter
tenants are at risk of losing their
tenancy due to unfair complaints by
other tenants

• Some staff felt that the effectiveness
of introductory/starter tenancies was
reduced by the length of the legal
process and the requirement to
collect evidence over a period of time
about cases of anti-social behaviour 

• Shelter Cymru believes that
introductory/starter tenancies are
incompatible with  preventing
homelessness.

Providing information
Providing information at the start of the

introductory/starter tenancy

Tenants
Tenants taking part in all the housing
association focus groups and in one of the
local authority focus groups said that the
rights and responsibilities of their
introductory/starter tenancy had been
explained to them fully at the start of their
tenancy. They said that they had a good
understanding of what an
introductory/starter tenancy is.

‘They went through it very clearly….
highlighted the important things.’
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However, introductory tenants in two local
authorities were not aware that they held
introductory tenancies, and did not know
what introductory tenancies were. The
majority of tenants in these authorities said
that they had had no explanation of their
tenancy rights and responsibilities when
they signed their agreement. 

‘I didn’t know there was such a thing (as
an introductory tenancy). Thought it was
just a permanent tenancy.’

Several older tenants were very upset by
the news that they only had a temporary
tenancy:

‘I wouldn’t have sold my house if I’d know
my tenancy was not permanent. I’ve
forked out for new carpets, furniture to fit
my flat.’

Most tenants said that the landlord should
provide more information for new tenants
about what having an introductory/starter
tenancy means. They felt that this should
be explained carefully to tenants before
they sign the tenancy:

‘People should be made aware at the start
of their tenancy that they are getting an
introductory tenancy.’

‘They should provide information in plain
English, with no small print or long words.’

Although most tenants were aware of the
reasons why their introductory/starter
tenancy might be terminated, there was a
lack of clarity about the issue of rent
arrears. 

Case study landlords
Not all of the eight landlords included
information on introductory/starter
tenancies and what they mean in the

written information that they made
available to applicants. Nor was
information consistently included in offer
letters sent to prospective tenants. Not all
of the eight landlords had a stand-alone
leaflet on introductory/starter tenancies,
but relevant information was included in all
tenants’ handbooks. Staff in all case study
landlords stated that they explained the
terms of the tenancy to tenants when they
signed for their new home. 

Example 4: Provision of information to
applicants

All starter tenancies will be for a 12-month
trial period during which time tenants will
have an assured shorthold tenancy. This
can be ended during the 12 months by the
landlord giving the tenant two months
notice, where there has been a breach of
tenancy conditions. Compared to a full
assured or secure tenancy, a starter tenancy
makes it easier for the landlord to regain
possession and evict the tenant(s). 

[Source: housing association information
leaflet for applicants and tenants]

Staff in all eight organisations
acknowledged that providing the right
amount of information to new tenants was
difficult to achieve. The policy of seven of
the organisations was to carry out visits to
new tenants within the first weeks of the
tenancy. This provided a second
opportunity to provide information and
answer tenants’ queries. A number of
officers noted that, in practice, due to
pressure of work, these visits were not
always carried out. One local authority
noted that this visit was not used to remind
tenants about their introductory tenancy
and the implications of this type of
tenancy. 
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Other landlords
One housing association that had taken the
decision not to use starter tenancies sent
out information to applicants via a
common housing register held by local
housing associations and the local
authority. Some landlords on the register
offered introductory/starter tenancies,
while others offered permanent tenancies
to new tenants. However, the information
sent to applicants did not mention what
sort of tenancy was offered by each
landlord. 

Example 5: Provision of information at
the start of the tenancy

The 'sign up checklist' used by Conwy
County Borough Council estate officers at
the start of the tenancy is clear and
comprehensive. It includes:

• explaining the terms and conditions
of the introductory tenancy 

• identifying vulnerability, and
forwarding the results to the
Supporting People team 

• a discussion on rent payment
methods and identifying the most
appropriate for the tenant 

[Source: Audit Commission positive
practice]

Providing information during the

introductory/starter tenancy

Tenants
With the exception of one housing
association, tenants of the other seven
landlords said that they received no
information on how their tenancy was
progressing during the introductory/starter
period. Although most introductory/starter
tenants had regular contact with their

landlord for reporting repairs and general
queries, they were given no information
about how their tenancy was going. A
number of tenants said that they would
have welcomed some contact from their
landlord during the introductory/starter
period, to reassure them that the tenancy
was going satisfactorily, and to let them
know if there were any problems that
needed to be addressed:

‘If they need you to make changes, they
should tell you during the 12 months.’

Case study landlords
A minority of case study landlords carried
out visits to tenants later in the
introductory/starter period than the initial
‘courtesy visits’ mentioned above. Most of
the landlords operated on the basis that
tenants would receive letters or visits if
there were problems. Officers noted that if
visits were carried out to tenants because
of rent arrears or anti-social behaviour,
they would be reminded that they were
introductory/starter tenants. 

Providing information on what happens at

the end of the tenancy

Tenants
The majority of tenants were not clear
about how the landlord would decide on
whether to make their tenancy permanent.

‘I don’t know how it will be decided
whether my tenancy is made permanent.’

‘I think it’d have to be reviewed, I’m not
sure how. They might ask you how its
going.’

Most current introductory/starter tenants
said they had not been told what would
happen at the end of the tenancy.
Comments from housing association
tenants included:
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‘I didn’t think to ask. I don’t know what
will happen at the end.’

Many tenants were unaware of the correct
legal procedures their landlord must follow
in order to evict an introductory/starter
tenant from their home. Many thought
that it was sufficient for the landlord to
give the tenant notice, and that it was not
necessary for a landlord to obtain a court
order for possession of an introductory/
starter tenancy.

‘They can get you out there and then – no
court proceedings are necessary.’

‘They can just evict you, they don’t need
to take you to court.’

‘The landlord can give you two months’
notice.’

‘They have to give a verbal and written
warning. If it (anti-social behaviour) carries
on, you’re out.’

Case study landlords
Most of the leaflets on introductory/starter
tenancies provided by case study landlords
included general information on why an
introductory/starter tenancy would be
ended, citing rent arrears and anti-social
behaviour or nuisance. They also included
variable levels of information about the
legal process that landlords have to go
through to end the introductory/starter
tenancy. One case study local authority had
a handbook specifically for introductory
tenants. It included clear information on
why an introductory tenancy would be
ended, the process of ending the tenancy,
the tenant’s rights if the council decided to
end the tenancy and the tenant’s right to
review. 

Example 6: Provision of information
about what happens at the end of the
tenancy

After nine months, we will contact you to
make an appointment to visit you and
inspect your property. After this visit, we
will then decide whether to:

• award an assured tenancy

• start action to take the property back
if you have broken the terms if your
tenancy agreement.

[Source: housing association information
leaflet for tenants]

Example 7: Provision of information
about what happens at the end of the
tenancy

Your tenancy could be ended if you breach
any term of your tenancy agreement. The
most common reasons for the council to
take action to end a tenancy are rent
arrears, a tenant acting in an anti-social
manner or a tenant causing nuisance to
others. Other possible reasons are:

• violence or a threat of violence

• a risk of violence or any kind of injury

• damage or threat of damage to the
property

• harassment of any kind

• a number of minor incidents that
carry on happening.

[Source: local authority handbook for
introductory tenants]
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Non-landlord organisations
Advice agencies suggested that there was a
lack of understanding among many
housing staff about the legal position of
introductory/starter tenancies. Advice
agencies pointed out that at the notice
stage to terminate an introductory/starter
tenancy, landlords had a statutory/
regulatory obligation to include information
on the tenant’s rights to a review.
However, the reality was that many tenants
did not take up this right as it was ‘too
scary’.

Key points: providing information
The majority of tenants had a good
understanding of introductory/starter
tenancies and of their rights and
responsibilities. However, tenants in a
quarter of the case studies did not know
that they held an introductory/starter
tenancy until they were told in the focus
groups 

• All tenants thought it important that
clear information is provided at the
start of the tenancy on:

- their rights and responsibilities as
an introductory/starter tenant

- reasons for having an introductory/
starter tenancy

- reasons for not making
introductory/ starter tenancies
permanent

- what happens at the end of the
introductory/starter period

• Not all the case study landlords
included information on introductory/
starter tenancies in letters to
applicants or on application forms 

• Not all the case study landlords had a
specific leaflet on introductory/starter
tenancies  

• Most case study landlords carried out
visits to new tenants in the early
weeks of the tenancy

• There was some confusion among
tenants about whether rent arrears
was one of the reasons for not
making an introductory/starter
tenancy permanent

• The majority of tenants received no
information from their landlord during
the introductory/starter period on
how the tenancy was progressing.
Most tenants would welcome this

• The majority of tenants were not sure
about what would happen at the end
of their tenancy, including procedures
for deciding whether the tenancy
would be made permanent or be
terminated

• The case study landlords provided
information on these issues

• A large number of tenants - and, it is
suggested, some staff - were unaware
of the correct legal procedures for
terminating an introductory/starter
tenancy, and of tenants’ rights to a
review and to get advice and help.

Housing management during the
introductory/starter tenancy
The significance of anti-social behaviour

Case study landlords
All eight case landlords saw anti-social
behaviour as a significant issue, of key
importance to tenants and residents. They
saw it as an issue that took a lot of officer
time to respond to effectively, and one that
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could leave organisations open to criticism
from communities and councillors. 

Most of the organisations identified specific
geographical areas or estates where anti-
social behaviour was much more prevalent
than in the majority of their stock. A small
number of organisations felt that anti-social
behaviour was more prevalent in their
stock than for other landlords operating in
the same geographical area. The reason for
this was noted as the larger scale of stock
ownership overall and the size of estates
managed. 

Issues commonly raised about the type of
anti-social behaviour included the
prevalence of lifestyle clashes and noise
nuisance, the transient nature of some
communities and the increasing support
needs of those being housed by housing
associations and local authorities. Two local
authorities specifically noted the extension
of priority need groups under homelessness
legislation as having had an impact on the
level of anti-social behaviour. 

Some of the organisations noted specific
reasons why anti-social behaviour was
particularly significant for them. These
included:

• the type of property such as
converted flats with poor sound
insulation (housing association)

• high rise blocks where it can be
difficult to identify precisely where
noise is coming from (local authority)

• historical lettings policies which have
resulted in older people in ground
floor flats and younger people in first
floor properties (local authority)

• a greater mix of household types in
blocks of flats, in particular an
increase in the number of young
people (local authority).

Trends in anti-social behaviour were seen
largely as seasonal, although a minority of
organisations felt that it was increasing
overall. This increase was seen as
associated with rising expectations that
landlords would respond to the problem
and an increasing profile of anti-social
behaviour in the media. One local authority
noted that anti-social behaviour had
decreased. They felt this was linked to
changes in the role of officers responsible
for the management of estates, having
created specialist posts to deal with anti-
social behaviour. One local authority noted
that the seriousness of incidences of anti-
social behaviour had increased. 

A number of the case study organisations
noted that having a proactive approach to
anti-social behaviour could mean more
complaints. One organisation that had
introduced a specialist team to deal with
anti-social behaviour had anticipated, and
experienced, a surge of complaints. 

Housing management overview

Case study landlords
There were significant variations in the
detail of the way that introductory/starter
tenancies were being used by the eight
landlords. Some of these variations were
due to the organisational structure, the role
of housing officers and the presence of
specialist anti-social behaviour units. Three
of the four local authorities had a
separation between the rent collection and
tenancy and estate management functions.
None of the housing associations had such
a split. Two local authorities and one
housing association had specialist anti-
social behaviour units or teams which were
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seen as an overall resource to be drawn on
by housing officers and colleagues, as well
as taking on the function of taking cases
through to court action. In organisations
where functions are split, it may be more
difficult to obtain an overview of the
progress or problems, both with individual
introductory/starter tenancies and with all
introductory/starter tenancies. 

The tenancy agreement

Tenants
Several local authority introductory tenants
said that their homes had been let to them
in a bad condition. This resulted in their
having to do a lot of work and spend a lot
of money to make them satisfactory. This
was seen as particularly unfair when the
initial tenancy granted was only temporary.
Some tenants pointed out that the tenancy
agreement was a two-way contract and
that if they were to be expected to behave
in an acceptable way during the
introductory/starter period, then it was
only fair that landlords should be required
to uphold their responsibilities by providing
a home that is in good and clean condition.

Case study landlords
There were significant differences between
the eight landlords in the approach to
tenancy agreements for introductory/
starter tenants. Two of the housing
associations required tenants to sign a new
tenancy agreement after the introductory/
starter period. This was acknowledged as
being resource intensive and, at the time of
the case studies, one of the associations
was reconsidering this practice. The other
association acknowledged that if starter
tenancies were used across the
organisation, they would not get tenants to
sign a new tenancy agreement. 

Two of the four local authorities had
tenancy agreements that set out the
difference between introductory and secure
tenants. These clearly identified the rights
which introductory tenants did not have
and also the date on which the tenancy
became secure. The tenancy agreement of
one of the two housing associations that
did not require starter tenants to sign new
agreements at the end of the starter period
clearly identified the date on which the
tenancy would become assured, but the
other did not. 

Introductory/starter tenancies and anti-

social behaviour

Tenants
Two ex-tenants taking part in the research
had left their council accommodation
during the introductory period due to
serious harassment which they had
repeatedly reported to their landlord. The
landlord did not resolve the situation or
offer the tenants a transfer. When the
tenants could no longer cope with the
harassment, both made the decision to
terminate their tenancies and move into
private rented accommodation. Both
tenants informed their landlords that they
were giving up their tenancies and the
reasons why. Neither was given any help,
or information about organisations which
might provide advice, or offered alternative
accommodation. 

One ex-tenant aged 18 with a pregnant
girlfriend had also left his council
accommodation during the introductory
period, following an incident where the
windows were broken in his flat. He left
because he and his girlfriend felt unsafe in
the area. He did not ask the council for a
transfer, as he did not think he was entitled
to; he was in rent arrears which had
accrued when he was wrongly advised
about the amount of Housing Benefit he

Welsh Assembly Government – Evaluating the Use of Introductory and Starter Tenancies

33



would get. When he handed back the keys
to the council, he was offered no
information about organisations which
might provide advice, but was given a
leaflet on crime in the community. He, his
girlfriend and new baby are now living
with friends.

Case study landlords
Staff in four of the case study housing
associations stated that they dealt with
complaints of anti-social behaviour against
starter tenants in the same way as they
would deal with complaints against assured
tenants. The only difference was that they
reminded tenants that they are in their
starter period. Staff in one local authority
noted that there was a slight difference in
the approach to introductory tenants in
that the neighbour nuisance did not have
to be proved. Staff did, however, need to
prove that they had followed the process
set out in the procedure. Staff in another
local authority explained that they had
some discretion in issuing Notices of
Termination in relation to anti-social
behaviour. Senior officers needed to be
satisfied that sufficient evidence had been
gathered in each case. Staff in the
remaining two local authorities used the
same processes for responding to anti-
social behaviour for introductory and
secure tenants. 

Staff in two organisations specifically noted
that procedures were too rigid in defining
what constituted anti-social behaviour on
which action could be taken.  This led to
onerous requirements for collecting
evidence and lengthy processes. It could
mean that the tenancy had become
permanent by the time court action was
reached. Staff in one organisation noted
that the support of senior staff was crucial
in difficult cases. 

The majority of staff in all eight
organisations felt that the policies and
procedures in operation in their
organisations were adequate. Some staff
noted that their organisation provided a
good step-by-step guide to what they
should do. Others found that, when they
came to progress a case to court, the
procedures did not provide enough detail.
Staff in one organisation noted that
working practice was for officers to ask
each other rather than refer to the
procedures which were felt to need a
complete overhaul. 

Other landlords
Detailed anti-social behaviour policies and
procedures were received from just two
landlords. In both cases, the same policies
and procedures on anti-social behaviour
were applied to all tenants, whether they
were introductory/starter tenants or not.
The policies and procedures provided a
framework for officers to respond to
incidents of anti-social behaviour or
nuisance. The level of detail varied hugely
between the two examples, with one less
than 10 pages and the other a large
manual.  

Example 8: Housing association response
to anti-social behaviour by an assured
shorthold tenant

If there is an incident of anti-social
behaviour during the first six months of the
tenancy, the housing officer, the housing
manager and the scheme supervisor visit
the tenant all together, the morning after
the incident. The tenant is told that they
will be given notice if they do not stop the
behaviour which has caused the nuisance.

[Source: telephone interview]
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Non-landlord organisations
The Welsh Federation of Housing
Associations cited a positive example of the
use of starter tenancies in relation to anti-
social behaviour. This was within a housing
association with in-house solicitors who
had provided training to operational staff
and board members. This association used
starter tenancies in the context of a well-
developed anti-social behaviour strategy.

Introductory/starter tenancies and rent

arrears 

Case study landlords
There were significant differences among
the eight case study landlords in how
introductory/starter tenancies were used
for rent arrears by housing associations and
local authorities. Three of the associations
specifically stated that they did not use
them for rent arrears cases. They would
pursue the Notice of Seeking Possession
route in cases of rent arrears to ensure that
legal action would not result in mandatory
possession. The fourth association noted
that, whilst their organisation’s policy was
that they could use starter tenancies for
rent arrears, in practice this did not often
happen. 

All four local authorities did use
introductory tenancies for rent arrears and,
in two cases, the speed of possession for
cases of rent arrears was specifically noted
as a positive aspect of introductory
tenancies. However, staff in one local
authority were concerned that the process
was too quick for rent arrears. Although
the policy required a visit to the tenant
before court action was taken, in practice
cases could end up in court where the
tenant had not been visited. Staff in
another local authority noted: 

‘We tend to tackle rent arrears as this is
easier than getting the evidence for anti-
social behaviour’ 

Other landlords
Detailed rent arrears policies and
procedures were also received from two
landlords. In one case, the procedure for
ending an introductory tenancy for rent
arrears involved a totally different process
from ending an introductory tenancy for
anti-social behaviour. Councillors were
involved in the review procedure for anti-
social behaviour cases, but officers dealt
with reviews from tenants appealing
against the ending of an introductory
tenancy for rent arrears. 

Non-landlord organisations
From their casework, Shelter Cymru
identify the following in relation to the use
of introductory tenancies for rent arrears:

• between April 2000 and March 2001,
62 introductory tenants were helped
by Shelter Cymru – 32 were facing
possession action and 26 of these
were because of rent arrears

• requirements for introductory tenants
to settle rent arrears at more onerous
levels than if they faced normal
suspended possession court action

• examples of landlords taking
introductory tenants to court and
obtaining possession in circumstances
where courts would normally have
suspended on an agreed repayment
plan 

• a lack of knowledge amongst, and
training for, officers implementing
introductory tenancies resulting in
inappropriate practice.
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Shelter Cymru also noted that it is not
legally possible for a court to grant a
suspended possession order for an
introductory tenancy. Courts are obliged to
grant outright possession even if the
landlord would be happy with a suspended
order. In one case study area, an
agreement had been brokered by Shelter
between the council and the judge, in a
number of cases where young tenants with
introductory tenancies have been taken to
court for rent arrears. The agreements
were that the cases would be adjourned,
on condition that rent was paid regularly
plus an agreed amount off the arrears. This
resulted in introductory tenants being able
to remain in their homes. 

Monitoring the tenancy

Tenants 
Tenants of the one landlord who regularly
monitored the tenancy said that they
received a visit early on in the tenancy, at
which the rights and responsibilities of the
tenant were explained. Another visit was
made after three months to check how
things were going and to ask the tenant if
they had any complaints. Tenants of all
other landlords said that their tenancy was
not monitored during the 12 months
introductory/starter period.

Some tenants wondered whether the
landlord was using undisclosed ways of
monitoring their tenancy, such as checking
on attendance at tenants’ groups.

‘Maybe they monitor whether you go to
(tenants’ group) and write down which
new tenants come.’

Case study landlords
All but one of the eight landlords noted
that they only visited introductory/starter
tenants if there were problems. They did

not carry out any regular monitoring visits
in the first year of the tenancy.

Other landlords
A search of positive practice from Audit
Commission inspection reports identified
regular visits carried out by housing
management staff during the introductory/
starter tenancy as one of the two key
issues which constituted positive practice.

Example 9: Effective housing
management during the introductory
tenancy

The former Westminster City Council (now
CityWest Homes) requires its housing
management providers to visit all new
tenants on three occasions in the first year
of a tenancy (within three months, six
months and with the third visit during the
last month of the introductory tenancy).
This is aimed at ensuring a smooth
transition for the tenant to a secure
tenancy.

Leeds North West Homes has a system of
individual tenant action plans. As part of a
revised lettings policy, improved monitoring
of introductory tenancies and supported
housing cases has been introduced. These
individual plans are monitored every two
months by housing office staff to ensure
consistent provision of support to tenants
and that problems or specific needs are
fully addressed and do not disappear from
the support package. This is a new
initiative resulting from a review of
homelessness and links to the corporate
Homelessness Strategy which has the
prevention of repeat homelessness as one
of its key aims.

[Source: Audit Commission positive
practice]
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The two landlords taking part in the
research, who had successfully used
assured shortholds on problem estates,
monitored the tenancy carefully during the
starter period. One of the key factors
identified in the success of using assured
shortholds was ensuring that the
organisation had a robust and immediate
response to problems. 

Example 10: Intensive management
during the assured shorthold tenancy
(used as starter tenancies on specific
estates) 

All starter tenants receive three visits from
housing officers during the first six months
to monitor their tenancy. During the visit,
the tenant is asked how they are settling
in, if anything is bothering them, and if
they need advice or help in sorting out rent
or bills. By the end of the six months, a
good relationship has usually been
established between the housing officer
and the tenant.

[Source: telephone interview]

Key points: housing management during
the introductory/starter tenancy  

• Anti-social behaviour was a significant
issue for the eight case study
landlords

• The way in which introductory/starter
tenancies were being used by the
case study landlords varied. Some of
the variation was due to differences
in organisational structure

• Some local authority introductory
tenants said that their homes were let
in a poor condition. They had to
spend time and money to bring them
up to standard, and felt that this was

unfair, particularly when the tenancy
was temporary

• Two of the eight case study landlords
required tenants to sign a new
tenancy agreement at the end of the
introductory/starter period

• Not all tenancy agreements used by
the case study landlords clearly set
out the date on which the tenancy
will become secure/assured  

• There is evidence that having an
introductory/starter tenancy inhibits
some tenants from making complaints
about problems they experience from
neighbouring tenants or reporting
repairs

• Three introductory tenants suffering
harassment did not receive adequate
help from their landlord to resolve the
problem. They were not given advice
by their landlord about organisations
to approach for help

• In most of the case study
organisations, complaints about anti-
social behaviour of introductory/
starter tenants were dealt with in the
same way as those against secure/
assured tenants 

• There was room for improvement in
landlord policies and procedures on
introductory/starter tenancies

• There were significant differences
amongst the eight case study
landlords in the use of introductory/
starter tenancies for rent arrears. All
four local authorities used them for
arrears, but only one housing
association did
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• From their casework, Shelter Cymru
are concerned about the use of
introductory tenancies for rent arrears

• The majority of landlords taking part
in the research did not monitor
tenancies during the introductory/
starter period

• The majority of tenants would
welcome feedback from their landlord
on how their tenancy is progressing
during the introductory/starter period

• Good practice examples in monitoring
introductory/starter tenancies and
ensuring that housing management
services provide support for tenants
to successfully complete the first 12
months of the tenancy were
identified.

What happens at the end of the tenancy 
Making the decision

Tenants
The majority of tenants were not clear
about how the landlord would decide on
whether to make their tenancy permanent.
Most current introductory/starter tenants
said they had not been told what would
happen at the end of the introductory/
starter tenancy. Comments from a range of
housing association tenants included:

‘It was never mentioned to me what will
happen at the end.’

Case study landlords
In most of the eight organisations, the
tenancy simply became secure/assured if
there had been no problems with the
tenancy during the introductory/starter
period. Specific examples of the decision-
making process were:

• a paper review of the tenancy was
carried out after ten months by the
housing officer, who then made a
recommendation about whether the
tenancy should become assured. The
review would involve a visit to the
tenant only if there has been a
problem with the tenancy (HA1)

• a form was printed off for all starter
tenants who were nine months
through their tenancy. It was
completed by officers responsible for
rent, maintenance and support
services (where appropriate). The
form then went to senior officers for
the final decision (HA2)

• if there had been no problems with
the tenancy, a property inspection
was carried out jointly between
housing management and
maintenance. If there were any
problems, the tenant was informed
that they needed to rectify any
damage before they could sign a new
tenancy agreement (HA4).

In two local authorities, housing officers
made contact with social services to see if
they had any involvement with
introductory tenants before a notice to end
the tenancy was issued. 

In most of the eight organisations, the
decision not to make an introductory/
starter tenancy secure/assured had to
involve more than one officer, usually
including a senior officer.

In two housing associations, starter tenants
with rent arrears would still become
assured tenants after the starter period. In
a third association, starter tenants with rent
arrears reverted to an assured shorthold
periodic tenancy until the arrears were
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clear. In all four local authorities, the
reasons for not making an introductory
tenant secure included both anti-social
behaviour and rent arrears. 

The process of confirming/ending the

tenancy

Tenants 
One local authority tenant described how
they had been told their tenancy was
permanent:

‘I had an interview (with a housing officer).
She told me I’d been on probation and was
now off it. I hadn’t known I was on
probation!’

Some housing association permanent
tenants said that they had received a letter
at the end of 12 months saying their
tenancy was now permanent. However,
most said they had not known this was
going to happen. 

‘I thought it was a letter telling me to go.’

Some permanent tenants of one housing
association said that they had received a
letter asking them to come into the office
to sign a permanent tenancy at the end of
the 12-month period. However starter
tenants of the same landlord were not
aware that this was going to happen at the
end of the tenancy. A number of
permanent tenants were still not sure what
sort of tenancy they had:

‘I don’t know if I’m permanent. I’ve been
there over a year. I presume I am because
of what I’ve been told now (in the focus
group).’

Tenants in all the groups said that they
would welcome a letter from their landlord
at the end of the 12 months to confirm

that their tenancy had been made
permanent.

Case study landlords
The process of confirming the secure
tenancy varied between the eight
landlords:

• two housing associations required
tenants to sign a new tenancy
agreement. Tenants received a letter
to make arrangements to do this
(HA1 and HA4)

• one housing association wrote to
tenants to mark the change of the
tenancy from starter to assured (HA2)

• in one local authority, officers in some
area offices issued letters to mark the
change, while officers in other area
offices did not (LA3)

• in three local authorities, no letter
was sent to tenants to indicate the
change in tenancy (LA1, LA2 and
LA4).

Other landlords
Each of the landlords that use assured
shorthold tenancies on specific estates
ensured that there was a clear and positive
marking of the end of the starter period
and the commencement of a permanent
tenancy.

Example 11: Action at the end of the
assured shorthold period

Each new tenancy is carefully monitored,
and records are kept of any incidents. At
the end of the six months, if there have
been no problems the tenant is visited by
the housing officer, congratulated on being
a good tenant, and asked to sign a
permanent tenancy.
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If there have been a few or minor
problems, the tenant is visited and it is
explained that they cannot receive a
permanent tenancy unless their behaviour
improves. They are given a further six
months tenancy.

If there are serious problems during the
first six months, two months notice of
seeking possession is issued and the
tenancy is not made permanent at the end
of the period.

[Source: telephone interview] 

Reviews

Case study landlords
All case study landlords had review
procedures in place as required by the legal
and regulatory framework. The way in
which reviews were carried out varied
between the eight organisations. In three
housing associations, the review or appeals
panel comprised board members. In the
fourth, the panel comprised a senior officer
and board member. 

In the four local authorities, the
arrangements were that tenants could
appeal:

• to a panel comprising a senior officer
supported by a member of staff from
the specialist anti-social behaviour
unit, with a member of the legal team
available for clarification of issues
(LA1)

• to a panel of five councillors (LA2)

• verbally to a panel of councillors or in
writing to the Assistant Director (LA3)  

• to the Chief Housing Officer (LA4).

Example 12: Enabling tenants to take
part effectively in the review process

The tenant is sent a copy of all the
information that will be discussed during
the review, with an agenda, explanatory
notes and information about what they 
can and cannot do. This information is
provided in a way which ensures
anonymity of any witnesses, etc. The
authority tries to make hearings as 
informal as possible.

The first reviews undertaken by the
authority involved people who needed
support but who were not engaging with
support. The review process was ‘toned
down as people were clearly out of their
depth.’ In one case, a tenant was
represented by the advice section of the
authority.

[Source: case study] 

In all organisations where the review
procedure had been used, a proportion of
decisions to end introductory/starter
tenancies had been overturned by the
process. These decisions were seen as fair
by front-line staff. In a number of cases,
support needs had been identified and
arrangements subsequently made to
provide the support. 

Example 13: Positive action following a
review being turned down

In one case, the original decision to end 
the tenancy was upheld by the panel. The
association asked Shelter Cymru to call a
case conference to look at the future
accommodation and support needs of the
household. The household was not
excluded from the association’s waiting list.

[Source: case study] 
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In all the organisations where councillors or
board members were part of review panels,
the need for training for these individuals
was noted. However, staff in all eight
organisations considered that members of
the review panel took the role very
seriously and that it was a robust process.
The difficult logistics of convening review
panels at short notice were noted. In one
local authority, councillors had been taken
out of the review process because they had
limited availability to be involved in the
process.

Accessing advice if there are problems

Tenants 
Seven council tenants and ex tenants were
contacted who had experienced problems
with their introductory tenancies. Of these,
two tenants had had problems with rent
arrears during their introductory tenancies,
and their landlords had applied for court
order for possession. Neither of the tenants
had been given information by their
landlord about organisations which could
offer help and advice. However, both had
found it easy to get in touch with their
local Citizens Advice Bureau which had
referred them to Shelter Cymru for advice.
The outcome in both cases was positive, as
Shelter Cymru was able to negotiate with
the local authority and the court. The cases
were adjourned on condition that the rent
was paid regularly plus an agreed amount
off the arrears.

Case study landlords
Some of the eight landlords signposted
introductory/starter tenants whose tenancy
was not to be made secure/assured to
sources of independent advice. 

Example 14: Signposting introductory
tenants to independent sources of
advice 

You may also want to contact agencies
such as Shelter Cymru, Citizens Advice
Bureau or local Community Advice Centres.
The addresses and telephone numbers of
all these agencies are in Section 13 of your
tenant’s handbook.

[Source: local authority introductory
tenancies leaflet]

Example 15: Signposting introductory
tenants to independent sources of
advice 

Contact details are given for:

• race equality organisations
• Victim Support
• advice agencies
• agencies offering support
• social services

[Source: local authority handbook for
introductory tenants]

Key points: what happens at the end of
the tenancy 

• The majority of tenants were not
clear about how the landlord decided
on whether to make their tenancy
permanent

• The case study landlords had 
different processes for deciding how
to make introductory/starter
tenancies permanent 

• Three of the eight landlords, all
housing associations, would not end
an introductory/starter tenancy for
rent arrears
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• The majority of tenants did not know
what would happen at the end of the
introductory/starter period

• Most tenants said that they would
like a letter at the end of the 12
months to confirm that their tenancy
had been made permanent

• Three case study landlords marked
the tenancy becoming permanent,
one did so inconsistently and four did
not

• The two landlords that used assured
shortholds in a targeted way clearly
marked the start of the permanent
tenancy

• Review procedures were in place,
were used by tenants and resulted in
decisions to end tenancies being
changed    

• Two tenants with court hearings for
possession for rent arrears were not
given advice by their landlord about
organisations to approach for help

• Some case study landlords signposted
tenants to sources of help and advice.

Monitoring outcomes and impact
Monitoring outcomes

Case study landlords
Monitoring arrangements were felt by staff
in all eight organisations to be generally
only adequate. Staff acknowledged that
introductory/starter tenants might abandon
their homes before legal action was taken,
but that little monitoring of this was carried
out. In organisations where the rent
collection function was separate from the
rest of housing management, monitoring
on the use of introductory/starter tenancies
for rent arrears was being carried out by
another department. In these cases, it was
difficult for senior housing management

officers to have an overall picture of how
many introductory/starter tenants were
subject to legal action and had the
possibility of losing their home. Staff in one
local authority specifically noted that their
monitoring did not pick up on how many
introductory tenants left their home shortly
after receiving a Notice.

Two examples were provided of fairly
comprehensive monitoring by case study
landlords which are summarised below. The
examples show significant numbers of
tenants with introductory/starter tenancies
and assured shorthold tenancies used as
starter tenancies that did not progress to
permanent tenancies. 

Example 16: Monitoring outcomes of
introductory tenancies 

One local authority landlord monitored the
outcome of introductory tenancies between
January 2003 and December 2003. During
this 12-month period, 322 introductory
tenancies (from over 1,100 introductory
tenancies issued during the year) did not
become permanent for the following
reasons:

• 53 tenancies abandoned
• 22 keys returned with no notice
• 6 evictions
• 6 buying own property
• 6 moved to hospital/other property
• 35 moved out of the area
• 53 moved to relatives/friends
• 21 moved to private rented property
• 86 other reasons
• 26 transfers within the area (these

would normally become secure at the
relevant time in the new tenancies)

• 8 deceased.

[Source: case study]
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Example 17: Monitoring outcomes of
assured shorthold tenancies

At the time of the case studies, the housing
association that used assured shorthold
tenancies as starter tenancies in specific
geographical areas was carrying out an
analysis of how effective they had been.
This was partly to inform a decision on
whether to use starter tenancies across the
whole organisation. Monitoring of use of
assured shorthold tenancies in these areas
for the first two years showed:

Estate 1 39 assured shortholds issued
10 signed up to assured
tenancies
2 tenants assured periodic due
to rent arrears
17 tenants moved on within the
first year
No action taken against a
starter tenant for anti-social
behaviour

Estate 2 13 assured shortholds issued
3 signed up to assured
tenancies
4 tenants moved on within the
first year
No action taken against a
starter tenant for anti-social
behaviour

Estate 3 4 assured shortholds issued
3 tenants assured periodic due
to rent arrears
1 tenant moved on within the
first year
No action taken against a
starter tenant for anti-social
behaviour

Estate 4 38 assured shortholds issued
2 signed up to assured
tenancies

4 tenants assured periodic due
to rent arrears
20 tenants moved on within 
the first year for various reasons
Action was taken against 1
starter tenant for anti-social
behaviour and outright
possession given

[Source: case study]

Other landlords
The two housing associations interviewed
who used assured shortholds on specific
estates agreed that successful outcomes
were due to:

• the use of assured shortholds for all
new tenants in the target areas

• intensive and responsive housing
management which includes regular
visits to all new tenants

• an immediate and strong response to
any problems

National organisations
All the national organisations considered
that there was a need to have robust
monitoring arrangements in place for
introductory/starter tenancies, including
monitoring of abandoned tenancies as well
as evictions.

Key points: monitoring and impact
• Case study landlords considered that

there is room for improvement in the
way that the outcomes and impact of
introductory/starter tenancies are
monitored

• There were some good examples of
monitoring by case study landlords
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• From the information available, it is
clear that significant numbers of
tenants with introductory/starter
tenancies and assured shorthold
tenancies used as starter tenancies 
are not progressing to permanent
tenancies for a variety of reasons 

• Landlords who had achieved
successful outcomes to using assured
shorthold tenancies on specific estates
agreed that their success was due to
combining their use with other
measures 

• National organisations considered 
that robust monitoring is vital.

Suggestions for improvement
All staff, tenants and national organisations
interviewed were asked their views about
how the use of introductory/starter
tenancies could be improved. A summary
of the suggestions made is provided here. 

Suggestions from tenants

The vast majority of tenants felt strongly
that introductory/starter tenancies should
be offered to all new tenants without
discrimination. A minority of tenants
suggested that introductory/starter
tenancies could be made for a shorter
period, perhaps for six months with a
further six months extension if there were
problems with the tenancy.  

Most tenants said that they would like to
receive:

• clear information at the start of the
tenancy explaining what an
introductory/starter tenancy is, the
reasons why it may not be made
permanent, how the decision will be
made and the rights and

responsibilities of an introductory/
starter tenant

• a visit from the landlord during the
introductory/starter period, to iron
out any problems with the tenancy
and to feed back on how the tenancy
is progressing

• a letter from their landlord at the end
of the period to confirm that their
tenancy has been made permanent.

Suggestions from staff

A wide range of suggested improvements
were put forward by staff within the case
study organisations. Some of these were
already in place in other case study
organisations, highlighting the need to
share good and effective practice. 

Suggestions made about the provision of
information included to:

• provide a fact-sheet on introductory/
starter tenancies for new tenants

• review what and how much
information is given to tenants at the
beginning of their tenancy 

• ensure the tenancy agreement is in
plain language 

• provide regular information in
newsletters 

• issue a letter to tenants to signal the
change in status of the tenancy after
12 months.

Suggestions made about improving the use
of introductory/starter tenancies  included
to:
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• carry out accompanied viewings and
use these as an opportunity to talk
about introductory/starter tenancies
and what they mean 

• use the post sign-up visit/courtesy
visits in the first few weeks of the
tenancy to reinforce the message 

• carry out a visit later during the
introductory/starter tenancy 

• provide incentives for tenants who
successfully get through the
introductory/starter period 

• have comprehensive policies and
procedures in place which are
amended in the light of experience
and changes in external context

• ensure the organisation’s information
technology system can flag
introductory/starter tenancies and
where action has been taken 

• ensure that the review process is
time-limited and address any barriers
to people taking up the opportunity
for a review 

• provide sources of legal support and
information for officers

• provide staff induction training and
refresher training when policies and
procedures change 

• include on the review panel at least
one person with no connection with
the organisation 

• link credit union services into rent
arrears policies and procedures.

Suggestions made on legal/structural
changes included to:

• seek possession against
introductory/starter tenants in all
cases where the tenancy has been
breached, including, e.g. problems
with obtaining access and disrepair

• raise judges’ awareness about what
introductory/starter tenancies mean
and how they should respond 

• extend the introductory/starter
period, to at least 18 months, either
across the board, or for those cases
where action is being taken.

Suggestions made on the role of other
organisations included:

• the Local Government Association
guidance should be revised and
updated

• more effective multi-agency working
on anti-social behaviour, specifically in
relation to introductory/starter
tenancies.

Suggestions from non-landlord

organisations

A wide range of ways to improve the use
of introductory/starter tenancies were
identified by the various non-landlord
organisations, including: 

• use them in a way which is consistent
with other aspects of the
organisation’s approach to tenancy
management and its strategy for
dealing with anti-social behaviour 
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• use them in a positive way, i.e. make
it clear to tenants what needs to
happen to progress to a permanent
tenancy. Provide support to enable
this to happen

• regularly review their use and impact

• ensure there is a robust review or
appeal process, including oral
hearings

• provide quality training for all
relevant staff and board members

• view their use for rent arrears as poor
practice

• the Assembly Government should
work with a focus group of tenants to
develop a standard leaflet about
introductory/starter tenancies to
ensure consistency of message

• the Assembly Government, through
its inspection/regulatory activity,
should ensure that they are not being
misused.
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Conclusions
In this chapter of the report, we set out the
conclusions of the research. The research
examined how introductory/starter
tenancies are used by local authorities and
housing associations in Wales. In August
2003, 14 local authorities and 18 housing
associations were using introductory/starter
tenancies and a further five social landlords
had taken a decision to use them. The
research found: significant variation in the
way that introductory/starter tenancies are
used by different landlord organisations,
evidence of good practice, and examples of
practice which demonstrated room for
improvement. The findings lead to a range
of recommendations for the Assembly
Government, social landlords and other
organisations. 

The research found differing views about
introductory/starter tenancies amongst
tenants, landlords and non-landlord
organisations. The differences between
tenants and some non-landlord
organisations are particularly striking. 

Comparisons with previous research

Research evaluating the use of starter
tenancies published by the Housing
Corporation in 1998 concluded that the
majority of tenants in two pilot areas
supported the use of starter tenancies.
Tenants were not concerned about their
impact on security of tenure and felt that
starter tenancies had contributed to a
reduction in anti-social behaviour. The
research carried out for the Assembly
Government also found that tenants
supported the use of introductory/starter
tenancies and felt that they could
contribute to tackling anti-social behaviour.
However, the Assembly Government

research found that most tenants were
concerned about their security of tenure
and would like to receive clear information
about the implications of having an
introductory/starter tenancy. 

The findings of research on neighbour
nuisance and the law published by the
Chartered Institute of Housing in 2000, are
largely corroborated by the research carried
out for the Assembly Government. In
particular, both studies found mixed views
about the effectiveness of introductory/
starter tenancies. There was  some
confusion around the eviction process and
the standard of proof required. Both
studies found that the majority of evictions
of introductory/starter tenants were for
rent arrears. 

Rationale for using introductory tenancies

The research found that an overwhelming
majority of tenants supported the use of
introductory/starter tenancies by social
landlords. They saw them as a tool to
enable landlords to act effectively to
resolve anti-social behaviour. The use of
introductory/starter tenancies was
supported consistently by both current
introductory/starter tenants and by those
who have had their introductory/starter
tenancies made permanent. In addition, the
research found that the vast majority of
tenants in both categories felt strongly that
introductory/starter tenancies should be
used for all new tenants. They felt that
using them in a targeted way, for certain
groups of tenants or on problem estates,
was discriminatory.

The research found that staff within
landlord organisations that were using
introductory/starter tenancies also
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supported their use. Despite the fact that
officers made many suggestions for
improving the way that introductory/starter
tenancies are used in their organisations, all
the case study landlords wanted to
continue to use them. Some landlords that
were not using introductory/starter
tenancies were concerned that using them
would need additional time and resources
and would be difficult to implement fairly.
Other landlords were not using
introductory/starter tenancies because they
considered that they were not relevant to
their context or necessary as a tool for
tackling anti-social behaviour.

Some national organisations were opposed
to introductory/starter tenancies in
principle, while others saw the decision to
use them as one that needs to be taken by
individual landlords. National organisations
also identified a range of factors that need
to be put in place in order for introductory/
starter tenancies to be used positively. 

The research found that landlords started
using introductory/starter tenancies for
different reasons. Within the eight case
study landlords, it is apparent that they
were used for rent arrears by local
authorities more frequently than by
housing associations. 

Starting using an introductory tenancy

scheme 

The research found that landlords
consulted with tenants and staff when
considering introducing introductory/starter
tenancies but, in some cases, not with all
tenants. It also found that local advice
agencies would welcome the opportunity
to be consulted by landlords considering
introducing introductory/starter tenancies.
Some landlords consulted with other
landlords in the area when considering
introducing introductory/starter tenancies.

Impact and effectiveness

There was evidence from tenants taking
part in the research, that introductory/
starter tenancies can have a positive, and in
some cases a lasting, effect on their
behaviour. Many tenants said that having
an introductory/starter tenancy had made
them more aware of the need to be a good
neighbour and more careful not to cause
nuisance or noise. Some tenants whose
introductory/starter tenancies had been
made permanent said that the need to be a
good neighbour during the
introductory/starter period has had a
lasting effect on their behaviour.

This contrasts with the perception of the
majority of staff who did not feel that
introductory/starter tenancies had an
overall impact on the behaviour of most
tenants. This was despite them being able
to provide examples of where
introductory/starter tenancies had made a
difference to individual tenants. Staff
considered that the message provided by
using introductory/starter tenancies was
important.   

There was evidence from tenants and
advice agencies taking part in the research
that introductory/starter tenancies can
cause anxiety and insecurity for some
vulnerable tenants, in particular, those with
mental health problems. In addition,
tenants interviewed who had experienced
problems with their introductory/starter
tenancy were, in many cases, young
and/or in their first tenancy. They said that
they did not receive adequate support or
advice from their landlords when their
tenancy ran into difficulties. Assembly
Government statistics suggest that
introductory/starter tenants are much more
likely to leave their home prior to eviction
than non-introductory/non-starter tenants.
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The research found that a minority of
tenants were concerned that their
introductory/starter tenancy made them
vulnerable to unfair complaints against
them by neighbours. However, the research
found no evidence that introductory/starter
tenants are at risk of losing their tenancies
as a result of unfair complaints by
neighbours.

The research found evidence that assured
shorthold tenancies can be effective when
used in a targeted way as part of an overall
housing management strategy to turn
round estates or areas with problems. Such
strategies included regular visits to all new
tenants and an immediate and robust
response to tenants who caused problems
during their starter period.

Introductory/starter tenancies were
identified as effective by staff, when used
as one tool of the many available to tackle
anti-social behaviour, e.g. prevention
initiatives, mediation, injunctions and other
legal remedies. They were not viewed as a
panacea to all problems created by anti-
social behaviour. Some staff considered
that the effectiveness of introductory/
starter tenancies could be undermined by
their own organisations’ policies and
procedures, as well as by the courts. 

Providing information

The research found that the majority of
tenants had a good understanding of
introductory/starter tenancies. However, a
significant minority of council tenants were
not told that they were being given an
introductory tenancy and did not have its
significance explained, when they signed
the tenancy agreement. There was
widespread confusion amongst the
majority of tenants about the reasons why
a landlord might not make an introductory/
starter tenancy permanent, especially as to

whether rent arrears were included as one
of the reasons. In addition, the majority of
tenants did not know what would happen
at the end of the introductory/starter
period, or how the landlord would decide
on whether their tenancy should be made
permanent.

The research also found that information
was not consistently provided by landlords
to introductory/starter tenants at the
beginning of the tenancy, during the
tenancy, or at the point where it becomes
permanent. 

Housing management during the

introductory/starter tenancy

The research found that anti-social
behaviour was a significant issue for the
eight case study landlords. The way in
which introductory/starter tenancies were
used by the case study organisations
varied. Some of this variation was due to
differences in organisational structure, in
particular whether housing management
was provided by generic or specialist staff.
The variations in the way in which
introductory/starter tenancies were used
included the detail of tenancy agreements.
Not all introductory/starter tenancy
agreements clearly indicated the date on
which the tenancy would become
permanent. 

The research found wide variation between
the eight case study organisations as to the
extent to which introductory/starter
tenancies were used to tackle rent arrears.
However, in most of the eight
organisations, complaints about anti-social
behaviour of introductory/starter tenants
were dealt with in the same way as those
against permanent tenants. Policies and
procedures on introductory/starter
tenancies were not consistently good or
comprehensive.  
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There was evidence that having an
introductory/starter tenancy inhibited some
tenants from making complaints to their
landlord about problems experienced from
neighbouring tenants, or from complaining
about outstanding repairs. These tenants
were concerned about being labelled as
troublemakers and about jeopardising their
chances of their tenancy being made
permanent.

The research found that the majority of
landlords did not monitor the tenancy or
provide any feedback to tenants on the
progress of their tenancy, during the
introductory/starter period. The majority of
tenants said that they would welcome
feedback on any problems, or reassurance
that the tenancy was progressing
satisfactorily during the introductory/starter
period. The research identified a number of
good practice examples in monitoring
introductory/starter tenancies and ensuring
that housing management services
provided support for tenants to successfully
complete the first 12 months of the
tenancy.

What happens at the end of the tenancy

The research found that many landlords did
not inform tenants at the end of the
introductory/starter period that their
tenancy was now permanent. A number of
tenants taking part in the research did not
know whether they held an
introductory/starter tenancy or a
permanent tenancy. The majority of
tenants indicated that they would like the
landlord to confirm to them by letter that
their tenancy has been converted to a
permanent one, and that they have
successfully completed the introductory/
starter period.

The case study landlords had different
processes for deciding how to make
introductory/starter tenancies permanent.
In addition, they did not all mark the end
of the introductory/starter period. The
research found that review procedures
were in place, were being used and were
resulting in decisions not to end
introductory/starter tenancies. Landlords
ending introductory/starter tenancies did
not always signpost tenants to independent
sources of information and advice. 

Monitoring outcomes and impact

The research found that both landlords and
national organisations considered that
monitoring the outcomes and impact of
introductory/starter tenancies could be,
and should be, improved. Some landlords
had comprehensive monitoring systems in
place, while others did not have systems to
consistently track the outcomes of all
introductory/starter tenancies.  

Recommendations
Recommendations for the Welsh Assembly

Government  

The Assembly Government should:

• clearly set out its expectations on the
use of introductory/starter tenancies,
including whether it is appropriate to
use them as a tool to tackle rent
arrears. The majority of tenants
involved in the research considered
that it is not appropriate to use
introductory/starter tenancies for rent
arrears

• produce and disseminate a good
practice note to clarify how, and in
what circumstances, introductory/
starter tenancies should be used 

• ensure that inspection and regulatory
activity examines the use of
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introductory/ starter tenancies, and
consider appropriate action if
organisations do not use them in the
way set out by the Assembly
Government 

• include the requirement to provide
clear information about the sort of
tenancy that applicants will get from
a housing association, in the
information the Assembly
Government is considering producing
for housing association applicants 

• ensure that the Tenants’ Guarantee
for Housing Association Residents
sets out guidelines which address the
issue of provision of information to
starter tenants at the beginning and
during the tenancy, as well as at the
point that the tenancy is made
permanent or ended 

• extend the requirement to provide
information to housing association
applicants, to local authorities.

Recommendations for social landlords

Social landlords should:

• consult with tenants and other
stakeholders to consider whether
there would be benefits from using
introductory/starter tenancies for all
new tenants. Stakeholders consulted
should include staff, other landlords in
the locality, local advice agencies and
support providers 

• once a decision has been taken to use
introductory/starter tenancies,
identify the resource implications, e.g.
staffing, monitoring, etc., and build
any costs into the budget 

• where a decision is, or has been,
taken not to use introductory/starter
tenancies, review this regularly in
consultation with tenants and
stakeholders   

• use introductory/starter tenancies for
all new tenants, if they are used at all,
to ensure equality of treatment in
accordance with the law and
Regulatory Requirements. This does
not refer to the use of assured
shorthold tenancies as an alternative
to excluding individual tenants 

• draw up housing management
procedures to ensure that
introductory/starter tenancies are
used as part of an overall strategy to
combat anti-social behaviour. These
should include visits to all new
tenants and an immediate and strong
response to any problems during the
introductory/starter period

• ensure that clear information and
reassurance is given to tenants at the
lettings stage, about the reasons and
procedures for making/not making a
tenancy permanent

• ensure that letting procedures include
providing clear information to all new
tenants, explaining their rights, under
the tenancy agreement, to receive the
same service from their landlord as
permanent tenants. Information
should include an explanation of the
organisation’s policies on responding
to any complaints made about an
introductory/starter tenant

• provide clear information to all
introductory/starter tenants, both at
the start of the tenancy and on a
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subsequent visit during the
introductory/starter period, about:

• the rights and responsibilities of an
introductory/starter tenant

• the reasons for having an
introductory/starter tenancy

• the reasons for not making
introductory/starter tenancies
permanent

• what happens at the end of the
introductory/starter period
including procedures for deciding
whether the tenancy will be made
permanent or terminated

• the tenant’s rights to review and
independent advice if a tenancy is
not made permanent

• ensure that the agreements used for
introductory/starter tenancies clearly
state on what date the tenancy will
become permanent, unless any action
is taken to end the tenancy

• include information about
introductory/starter tenancies in
tenant newsletters and other regular
forms of communication with tenants
on:

• the numbers of introductory/
starter tenancies issued 

• the overall outcomes for
introductory/starter tenancies
issued during the period

• in cases where introductory/starter
tenancies were not made
permanent, a breakdown of the
reasons for this

• through regular monitoring during
the introductory/starter period,
identify any support needs of tenants.
Landlords should ensure that these
are met adequately, to enable
introductory/starter tenants to resolve
problems and sustain their tenancies

• ensure that effective procedures and
adequate staff resources are put in
place to regularly monitor the tenancy
during the introductory/starter
period. Landlords should feed back to
tenants on problems and/or progress,
and to support tenants who are
experiencing problems, to enable
them to sustain their tenancy

• ensure that, at the end of the
introductory/starter period, each
tenant whose tenancy is to be
converted to a permanent one
receives a letter of confirmation
which also states the date on which
this will happen

• ensure that relevant advice is
provided to introductory/starter
tenants who hand in their notice or
against whom possession is being
considered, including the provision of
contact details for sources of
independent advice  

• ensure that effective links are in place
with local advice agencies to enable
tenants experiencing problems with
their tenancy to be provided with
independent advice

• ensure that effective links are in place
with local support providers to enable
tenants experiencing problems with
their tenancy to access floating
support or supported housing
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accommodation, as appropriate to
their needs

• monitor the outcome of all
introductory/starter tenancies 

• ensure that monitoring includes
gathering feedback from both
existing introductory/starter tenants
and those whose tenancies have been
made permanent. This feedback
should focus on whether having an
introductory/starter tenancy affects
how they live in their homes

• provide induction and refresher
training for staff on the use of

introductory/starter tenancies,
including how to use them correctly 

• explore possibilities of building links
with the courts to ensure that the
correct procedures are followed in
relation to introductory/starter
tenancies, e.g. through court user
groups.

Recommendations for other organisations

All advice agencies and support providers
should ensure that training for advisers and
support staff includes information on
introductory/starter tenancies, their
implications and what advice tenants may
need.
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