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1.0 Introduction 

Qualifications and Experience 

1.1 I am Michael Lowndes. I am a planning consultant. I appear at this Inquiry on 

behalf of The Thorney Island Society (TTIS) and Save Victoria Tower Gardens, 

both Rule Six Parties, and deal with the planning, townscape and heritage 

related aspects of the proposals for the installation of the United Kingdom 

Holocaust Memorial and Learning Centre along with entrance pavilion and 

associated works proposed at Victoria Tower Gardens. 

1.2 I have just joined Lichfields, a leading town planning consultancy. As a Senior 

Director I head the heritage and townscape teams. I also continue my planning 

consultancy work in central London boroughs including Westminster. 

1.3 Until recently I was a Senior Director at Turley which I joined in February 

2004 following four years as Director of Planning at TP Bennett. In those roles 

I was responsible for a wide range of development planning, heritage, urban 

design and masterplanning activities throughout the United Kingdom. 

1.4 I hold a Degree of Bachelor of Arts with Honours in Geography from 

Portsmouth Polytechnic, a Diploma in Town Planning from Oxford 

Polytechnic along with a Degree of Master of Science in Urban Planning 

(specialising in Urban Design) from Oxford Polytechnic and a post-graduate 

Diploma in Building Conservation from the Architectural Association, London. 

1.5 In recent years I have worked on various major planning and heritage related 

projects in Westminster including a series of new buildings for the London 

School of Economics in the Aldwych; the redevelopment of the listed former 

Whiteleys Department Store in Bayswater; the conversion of the listed 

Norwest House, Millbank to residential use; and a new residential building in 

at 190 The Strand. I have provided professional planning and heritage advice 

to the Royal Parks for many years and advised on their objection to the current 

proposals. 
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1.6 Before joining the consultancy sector I spent seventeen years in local 

government working as a Town Planner, Conservation Officer and Urban 

Designer at the London Borough of Bromley, the London Borough of Hackney 

and the City of Westminster. 

1.7 When working at Westminster City Council I was Area Conservation and 

Design Officer, first for the Central Area, and then for the North Area. During 

that time I dealt with numerous development proposals relating to listed 

buildings and their settings, to conservation areas and their settings, and to 

Registered Parks and Gardens. I was also responsible for conservation and 

design policy across the City including formulating and delivering the 

conservation area audit programme which was to have weight as Adopted 

Supplementary Planning Guidance. 

1.8 I have given expert evidence on planning, conservation and design issues at 

various Public Inquiries and Parliamentary Select Committees including, 

whilst at Westminster City Council, in relation to the proposals for Portcullis 

House subsequently given permission by the London Underground (Jubilee) 

Act 1993. 

1.9 My interest in planning extends to the authorship of various articles and 

lectures on technical and professional matters. I have been involved in the 

planning, heritage and urban design training of elected members of various 

London local authorities through the London (Open City) Exemplar 

programme. I am involved in the promotion of quality in housing design 

through my role as non-executive director at Design for Homes. Design for 

Homes champions the value of good design in the housing industry. It is a not-

for-profit limited company advised by a cross-industry Board of Directors. 

1.10 I am a member of the Royal Town Planning Institute. I represent the RTPI as a 

judge for the Government endorsed Housing Design Awards programme. In 

this role, I visit, assess and promote the very best of contemporary residential 

development and masterplanning in England. 
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1.11 I am an Affiliate Member of the Institute of Historic Building Conservation. 

Declaration 

1.12 The evidence which I have prepared and provide for this inquiry reference 

APP/X5990/V/19/3240661 in this proof of evidence is true and has been 

prepared and is given in accordance with the guidance of my professional 

institution. I confirm that the opinions expressed are my true and professional 

opinions. 

Instruction 

1.13 I was approached by TTIS in early August 2020 regarding the possibility of 

providing expert evidence on the planning, townscape and heritage aspects of 

the proposals in the light of the Call-In Application. 

1.14 I was provided with key documents (including those relating to the detailed 

application, various supporting and background materials, the policy 

framework, and the Statements of Case) relating to the Scheme. 

1.15 Having undertaken a preliminary appraisal of this material, having visited the 

site (which I already knew well) and considering any potential conflicts, I 

confirmed that I was able to undertake the commission and provide expert 

evidence on the detrimental impacts of the proposals on their behalf. 

Scope of Evidence 

1.16 I deal with matters relating to the townscape and heritage impacts of the 

proposals. This includes an assessment of: 

• the complex of designations designed to protect the special interest of 

Victoria Tower Gardens and that of the setting of adjoining heritage assets 

• the policy context with specific reference to national policy; 

• the character and appearance of Victoria Tower Gardens; 

• the heritage significance of Victoria Tower Gardens; 
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• the impacts of the Application Scheme and the associated loss of 

significance to affected heritage assets; and 

• consideration of whether the claimed planning benefits are sufficient to 

outweigh any harmful impacts on affected heritage assets. 

1.17 Where appropriate, I cross reference the work of my fellow witnesses. In 

particular that of Rowan Moore dealing with the architectural design of the 

proposals and of Susan Denyer dealing with the impacts that the scheme will 

have upon the setting of the World Heritage Site. I also refer to the 

representations made by Dorian Gerhold who deals with the origin and 

purpose of Victoria Tower Gardens as well as addressing the contention that 

the planning benefits of the proposals are sufficient to justify the substantial 

harm arising. 
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2.0 Heritage Designations, and the 
Significance of Heritage Assets, at 
Victoria Tower Gardens 

Location 

2.1 Victoria Tower Gardens (VTG) is a triangular piece of land of 2.5ha bounded 

by the Thames to the east, the Palace of Westminster to the north and 

Abingdon Street/Millbank to the west. The narrow southern point of the 

Gardens is shaped by the approach to Lambeth Bridge. 

Origins 

2.2 The open space was created when the Thames was progressively embanked 

and the existing riverside wharves and factories demolished over the course of 

the last years of the 19th century and the early years of the 20th century. 

2.3 The Gardens were created in two parts. The first part, north of Great Smith 

Street, was created as a result of an Act of Parliament in 1867. This became a 

public open space for recreation and children's play in 1881. The second part, 

south of Great Peter Street, was created in 1914 for use as a garden open to the 

public and as an integral part of the existing Victoria Tower Gardens. Both 

parts were framed by the planting of continuous lines of plane trees along the 

Embankment Wall and along the Millbank sides. 

2.4 In 1915 The Burghers of Calais statue was unveiled at the northern end of VTG. 

In 1923 the children's playground and the enclosing Spicer Fountain/Wall was 

created at the southern end of VTG. The Emmeline Pankhurst Statue was 

unveiled at the northern end of VTG in 1930. To the south the current 

Lambeth Bridge (and its Obelisks) was constructed in 1932.  

2.5 The Gardens as we now know them were designed in 1952 and realised in 

1956. This was a holistic approach to layout and landscape that de-cluttered 

the space by removing some internal east-west lines of trees, providing new 
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paths and open grass lawns thus creating a more spacious form of gardens 

allowing long views of Victoria Tower with the various statues in its 

foreground. 

2.6 The layout provided a carefully arranged setting for both the repositioned 

existing statues and the newly added Buxton Abolition of Slavery Memorial 

relocated from Parliament Square in 1957. The position of the latter was 

specifically designed to be on an axis with St John the Evangelist, Smith 

Square along Dean Stanley Street (CD 5.23). 

2.7 Various other changes have occurred more recently with a new setting of a less 

formal flower garden for the Pankhurst Memorial and improvements to the 

children's play area. Some of the changes to the landscaping at the northern 

end of the Gardens relate to the erection of a new education centre for the 

Palace of Westminster. This has been granted permission for a temporary 

period of 10 years and is due to be removed in 2023. The landscape will be 

restored once it has been removed. The education facilities are to be housed 

within the Palace of Westminster following the renovation of that building. 

The proposal was deemed to cause harm to the VTG and to the Westminster 

Abbey and Parliament Square Conservation Area. Permission was granted “In 

the circumstances where the proposal is also made on a temporary basis, 

with the expressed intention that the building is to be in place for ten years 

and then removed, it is considered that the benefits of the scheme do 

outweigh the harm and the principle of a temporary building on this site for 

the stipulated use, would be acceptable on this particular occasion”. 

(Westminster City Council Report to Planning and City Development 

Committee 4 February 2014, 13/07747/FULL). 

Designations and Significance 

2.8 The Gardens are the subject of a number of complementary and overlapping 

heritage designations which acknowledge the special interest of the place and 

are important in helping assess heritage significance. I have reviewed the 
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designation documentation and highlight key aspects relating to each asset 

below. Taking into account the evidential, aesthetic, historic and communal 

values of these assets I also provide an assessment of significance for each 

asset. This is based upon the work of others including Westminster City 

Council Supplementary Planning Guidanc; Victoria Tower Gardens: 

Conservation and Significance Statement by the London Parks & Gardens 

Trust (CD 5.23) and other published sources. These sources include list entries 

and designations. Under the terms of the Planning (Listed Buildings and 

Conservation Areas) Act 1990 Grade I are buildings of exceptional interest. 

Grade II* are particularly significant buildings of more than special interest. 

Grade II are buildings of special interest which warrant every effort being 

made to preserve them. My assessment is based upon these designations and 

on my own judgement. 

 

Register of Historic Parks and Gardens 

2.9 The Gardens were listed at Grade II in 1987. The citation states that "The 

approximately triangular gardens are laid out on level ground with excellent 

views looking north to Victoria Tower (on the south-west corner of the 

Houses of Parliament) and east over the River Thames. A shrubbery runs 

along the northern end of the west boundary (between the two northern 

entrances) but the central area of the gardens is laid out as open lawn, kept 

clear of planting to preserve the views. The areas of lawn are divided at the 

northern end by arching paths, which cross just east of the centre, with the 

northern branches leading to the north-west and north-east corners of the 

gardens, and the southern arms joining onto straight paths which run south 

along the west and east boundaries. At the point where the paths cross, c 

60m south-east of the northern entrance, there is a large bronze statuary 

group of six figures by Auguste Rodin, known as the Burghers of Calais... The 

open lawns in the centre of the gardens are lined by rows of planes along the 
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perimeter paths on the west and east sides. The east path, which forms a 

terrace walk along the embankment wall, has a row of benches set on high 

pedestals looking out over the river. A path crosses the gardens from west to 

east, aligned on the entrance opposite Dean Stanley Street. At the east end of 

this path, dominating the southern end of the gardens, is the Buxton 

Memorial Fountain... c200m south-east of the northernmost entrance. The 

octagonal gothic fountain has a limestone and granite pavilion which 

supports a pyramidal spire roof decorated with enamelled metal. A path runs 

west/east from the southernmost entrance across to the terrace walk, with a 

shrubbery (planted in 1955-6) on the south side dividing a children's 

playground from the rest of the gardens. The southern end of the playground 

is terminated by a curving screen wall incorporating a seat, three wall 

drinking fountains, and carved animals at each end of the wall... The 

southern end of the eastern perimeter path terminates at the flight of steps up 

to Lambeth Bridge." (CD 5.23 Appendix 1) 

2.10 VTG is an integral part of the Westminster Abbey and Parliament Square 

Conservation Area and both contains, and is framed by, important listed 

buildings. The significance of this heritage asset is Very High. 

 

Westminster Abbey & Parliament Square Conservation Area 

2.11 First designated in 1969 as the Government Precinct Conservation Area it was 

redesignated in 1987 as one of a series of smaller conservation areas. Within 

the current conservation area VTG is identified as being part of (Character) 

Area 1 along with the Palace of Westminster. These two key components of 

Area 1 being recognised as being integral to each other in generating the 

unique and distinctive historic townscape.    The Conservation Area Audit (CD 

3.1) (adopted 2008) states that "The Victoria Tower Gardens, to the south of 

the Palace, provide an attractive escape from the busy routes around. This 

large area of green open space enjoys a riverside location, with expansive 
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views along the Thames and to the Victoria Tower...Victoria Tower Gardens, 

the largest area of green open space within the conservation area, is located 

beside the Thames, framed by the river embankment granite wall and 

stretching from the southern facade of the Palace down to Lambeth Bridge. It 

was originally laid out as a Victorian metropolitan public space and has an 

abundance of mature London Plane trees around open lawns and 

flowerbeds". 

2.12 The Audit identifies two relevant Local Views: 

• "Local View 30: Victoria Tower and southern facade of Palace, and river 

embankment from Victoria Tower Gardens". 

• "Local View 32: Victoria Tower Gardens, the River Thames and the South 

Bank Conservation Area (Borough of Lambeth) from Lambeth Bridge". 

2.13 Given the number, international and national importance, significance and 

inter-relationships of heritage assets within this Conservation Area the 

significance of this heritage asset is Very High. 

 

Buxton Memorial Fountain and other memorials in the vicinity 

2.14 The Buxton Memorial Fountain is listed at Grade II*. It was first listed in 1970, 

the listing was revised in 2007. The citation states that  
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"The Buxton Memorial Fountain is designated at Grade II* for the following 

principal reasons: an unusual and exuberant example of the work of S. S. 

Teulon, in association with Charles Buxton a notable landmark in an 

important setting, next to the Thames, and alongside the Palace of 

Westminster; the colourful Gothic pavilion makes a light-hearted companion 

to the giant of Victorian Gothic architecture;  lavish and imaginative use of 

materials, especially in its enamelled roof; the fountain is of particular 

historic interest having been erected to celebrate the Slavery Abolition Act of 

1833. The significance of the monument is enhanced by its location; it 

commemorates one of Parliaments most momentous Acts, and its principal 

dedicatee is the parliamentarian responsible for ensuring the passage of that 

Act. This monument was upgraded from II to II* in 2007, the bicentenary 

year of the 1807 Abolition Act". 

2.15 The significance of this heritage asset is Very High. 

2.16 The Statuary Group of The Burghers of Calais is listed at Grade 1. It was first 

listed in 1970. "Erected in 1915, Auguste Rodin sculptor. Bronze group of 

figures on stone pedestal, re-sited (and pedestal reduced in height) according 

to Rodin's tenets". 

2.17 The significance of this heritage asset is Very High. 

2.18 The Memorial to Emmeline and Christabel Pankhurst listed at Grade II* in 

1970 for principal reasons including: 

• "in its depiction of Pankhurst, choice of inscription and location, the 

memorial bears witness to the struggle and success of the movement she 

led; 

• in the quality of the later expansion which gives additional presence to an 

already strong work and echoes the original design for the base of the 

memorial which Walker had proposed; 
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• for its commemoration of a major figure of the C20 whose contribution to 

the fight for women's enfranchisement was recognised by the 

establishment she committed her life to challenging; 

• for its rarity in commemorating a woman, for the exceptional nature of 

her achievements as the leader of the militant suffrage campaign, and the 

fact that it was commissioned by the women she led; 

• In marking the year of Pankhurst's death the monument also marks the 

point at which the campaign for women's suffrage achieved its ultimate 

objective: a seminal moment in British history and in the advancement of 

women's rights". 

2.19 The significance of this heritage asset is Very High. 

2.20 The Spicer Memorial, is not listed but within the conservation area, was 

designed by the architect Tilden and completed in 1923. Composed of a 

curving Portland stone screen with three fountains, integrated benches and 

animal sculptures it encloses the children's play area also paid for by the 

Spicer Family. 

2.21 The significance of this heritage asset is Medium. 

 

The Palace of Westminster 

2.22 This building is listed at Grade I. Pevsner describes the south front "facing 

Victoria Tower Gardens, (where) one can begin to appreciate the details. 

Here each bay is marked by panelled octagonal buttresses with crocketed 

ogee caps and tall pinnacles." and also he describes "the trumpet blast of 

Victoria Tower" with "its majestic mass and its big pinnacles on top.". 

2.23 The significance of this heritage asset is Very High. 
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Palace of Westminster and Westminster Abbey including St 
Margaret's Church World Heritage Site 

2.24 I rely on the analysis of my colleague Susan Denyer for the analysis of the 

World Heritage Site. I agree with her that the significance of this heritage asset 

is Very High. 

 

Smith Square Conservation Area 

2.25 The Smith Square Conservation Area was designated to protect a formally laid 

out pattern of streets and buildings originally dating from the early 18th 

century. It has as its centrepiece St John's Smith Square Concert Hall the 

Evangelist which is listed at Grade I. It is described as "1713-28 by Thomas 

Archer, remodelled internally after fire in 1742, burnt out in World War II 

and restored to its early C.18 state 1965-68 by Marshall Sisson. Portland 

stone, leaded roofs. Very bold and typically idiosyncratic Baroque, reflecting 

Archer's direct experience of continental Baroque. Island site in centre of 

square. Modified Greek cross with re-entrant angles screened by rusticated 

convex quadrants; north and south pedimented porticoes, the composition 

dominated by 4 unique corner towers. The porticoes, approached by broad 

flights of steps with retaining walls surmounted by wrought iron lamp 

standards, have gigantic Tuscan columns in antis and great broken 

pediments framing columned and pilastered aedicules with their own broken 

pediments; within porticoes: eared architrave doorways and semi-circular 

arched windows. The east and west ends have giant Venetian windows 

framed by giant pilasters; attic over with flanking volutes and a broken 

pediment framing a pedimented attic niche. The towers are circular and 

pierced with Corinthian columns flanking the openings diagonally, 

entablature curved out above them and crowning ogee cupolas. Internally 

there are lobbies behind the porticoes; the east and west ends are screened by 

broad arches on giant Corinthian columns and 2 further pairs of columns 
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stand forward from the curved corners of the nave proper carrying an 

entablature supporting a barrel vault with a quoin vault over the centre of 

the nave, reintroducing the Greek cross plan internally; wooden Ionic 

columns carry galleries behind the giant columns. Renewed plain leaded 

glass to the windows. Brick groin vaulted crypt. St. John's is the climax of the 

exceptionally well preserved early C.18 enclave comprising the north side of 

Smith Square and Lord North, Barton and Cowley Streets q.v.".   The 

Conservation Area Audit (CD 3.2) identifies specific local views to and from 

the conservation area including: 

• "views away from St John's Church along Dean Stanley Street, Lord 

North Street, Dean Trench Street and Dean Bradley Street. 

• view east along Great Peter Street towards Victoria Tower Gardens 

• view originating in Victoria Tower Gardens, towards St John's Church to 

the west". 

2.26 The significance of this heritage asset is High (Conservation Area) and Very 

High (St. John). 

 

Adjacent Listed Buildings 

2.27 Norwest House was listed in1981 at Grade II (Group Value). It is described 

thus "Office block. 1928 by Sir Frank Baines as part of a uniform composition 

with Thames House q.v. flanking Horseferry Road approach to Lambeth 

Bridge. Sculpted figures by Jagger. Portland stone and granite on steel 

frame, leaded roofs. Monumental corner block in Lutyens-Baker Classical 

manner, with giant order colonnade dressing the "top hamper" below steeply 

hipped roof...". 

2.28 The significance of this heritage asset is High. 

2.29 Nos 1 & 2 Millbank were listed in 1970 at GII*. It is described as a "Large 

island block of offices. 1903 by W.D Caroe. Red brick with lavish Portland 
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stone dressings, slate roofs. An eclectic yet sophisticated Free Style northern 

Renaissance design including Renaissance Plateresque motifs, only slightly 

asymmetrical and with "rational" expression of staircase fenestration, five 

and six storeys plus two tiers of dormered attics.". 

2.30 The significance of this heritage asset is Very High. 

2.31 The Embankment Wall was listed in 1987 at Grade II. This section of the wall 

from the Houses of Parliament to Lambeth Bridge is listed at Grade II (Group 

Value). It is described as "Mid C.19, contemporary and of a piece with Barry 

and Pugin's Palace of Westminster. Granite. Battered river wall with 

mooring rings and weather coped parapet; to landward side a plinth, die 

and coping cranked in 2 stages. The mouldings break round canted 

buttresses at frequent intervals. Southernmost portion isolated by western 

abutment of Lambeth Bridge". 

2.32 The significance of this heritage asset is High. 

2.33 Lambeth Bridge and attached parapets, light standards, associated walls to 

approaches and obelisks was listed in 2008 at Grade II (Group Value). Dating 

from 1929-32, by Sir George Humphreys with Sir Reginald Blomfield and 

George Topham Forrest as consulting architects. It is designated for the 

following principal reasons: 

• "Its urbane classical appearance is a landmark on the Thames and the 

bridge has an interesting mix of stone and steel and a graceful arched 

profile. 

• The bridge also has historic interest as part of the continuum of river 

crossings at a place where Londoners have traversed the Thames since 

the C13. 

• Of further historic note is the symbolism of the ornamentation on the 

bridge celebrating the LCC and the reign of George V. The red paint is a 

further point of interest and links the bridge to the unique ensemble of 
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political institutions on this stretch of the Thames, including the Houses of 

Parliament and the former headquarters of the LCC at County Hall.  

• Lambeth Bridge has group value with these buildings and others in close 

proximity: the Grade I listed Lambeth Palace and the Palace of 

Westminster, the contemporary Norwest and Thames Houses of 1928 

which frame the northern approach (both Grade II), and, further 

downstream, Westminster Bridge of 1862 (Grade II*)". 

2.34 The significance of this heritage asset is High. 

 

Complex and Significant Designation Context 

2.35 The form and setting of heritage assets within the Gardens likely to be affected 

by the Scheme include one Registered Park and Garden, one Conservation 

Area, one Grade I listed building, two Grade II* listed buildings and one Grade 

II listed building, three regional LVMF river prospects and six local views. The 

significance of these heritage assets ranges from High to Very High. This 

then is no ordinary place and one which, in my view, should properly be 

regarded as exceptional. Few other historic environments are protected by 

such a complex web of heritage designations and significance. 

2.36 This complex web of heritage designations and significance is much extended 

by the 'external' heritage context. I quote the EIA Scoping Report prepared for 

MHCLG by Atkins in July 2018 which states "The setting of heritage assets 

outside the Gardens are likely to be affected by the Scheme. The Houses of 

Parliament and Palace of Westminster, as well as the Victoria Tower Lodge 

and Gates, are immediately adjacent to the Gardens. It is estimated that the 

built heritage assets within 500m of the Gardens include: one WHS, two 

Scheduled Monuments, 23 Grade I listed buildings, 50 Grade II* listed 

buildings, four Registered Parks and Gardens and two Conservation Areas. 

Construction of the new Memorial and Learning Centre may impact views of 

and from these assets that contribute to their significance, depending upon 
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the height and other aspects of the proposed memorial. The experience of 

these assets outside the Gardens may also change, depending on the nature of 

the proposed structures within the gardens". (Ref: United Kingdom Holocaust 

Memorial, EIA Scoping Report, Ministry of Housing, Communities and Local 

Government, July 2018). 

2.37 I adopt the Summary of Key Significance set out in Paragraph 5.2 of LPGT 

Victoria Tower Gardens Conservation and Significance Statement (CD 5.23) 

"Victoria Tower Gardens is a significant historic landscape of national 

importance in its own right, as well as providing the setting for grade I and 

II* listed buildings and monuments. The key historic significance of the 

landscape lies in the following: 

• its creation as a garden as a result of the embankment of the Thames (in 

response to pollution of the river); 

• its archaeological potential to reveal more of the area's development as 

an area at the centre of the country's most historic events; 

• its provision for the use of the public as a philanthropic act to be 

maintained as a recreation ground, reflecting the increased 

understanding of the importance of such provision for all classes in a 

densely populated city; 

• its philanthropic development as a playground for local children in the 

C19 reflecting the contemporary development of recognition of the 

importance of play, particularly for those with a lack of access to such 

amenity; 

• its simple design aesthetic affording long views to the internationally 

recognised buildings of the Palace of Westminster, framed by London; 

• Plane trees, some of which are the original plantings, and open expanse 

for recreation; 
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• the chosen open setting for monuments to slavery, emancipation and 

heroism, with the symbolic juxtaposition of Parliament, accessible and 

open to all; 

• its continued use by the public since its creation for national celebrations 

and gatherings, including marking royal events". 

2.38 The Gardens, including its integral monuments, and taken together with the 

wider context, should be accorded the very highest significance in heritage 

asset terms. 
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3.0 Policy Context and Considerations 

3.1 The designation of Victoria Terrace Gardens as a Grade II Registered Park, the 

listed monuments that it contains, its location in a conservation area, along 

with its adjacency to a World Heritage Site, another conservation area and 

many other high grade listed buildings means that it is inevitably a highly 

sensitive place in planning policy terms. There are a wide range of relevant 

national, London-wide and local planning policies. I here reference the local 

and London-wide policies and apply them where appropriate however other 

parties will deal with them in more detail. So as to avoid unnecessary 

repetition my principal focus is on the statutory regime and on national 

guidance. 

 

Statutory 

3.2 With regard to listed buildings under the terms of the s66(1) of the Planning 

(Listed Buildings and Conservation Areas) Act 1990 the Secretary of State shall 

have special regard to the desirability of preserving the building or its setting 

or any features of special architectural or historic interest which it possesses. 

Under the terms of s72(1) with respect to any buildings or other land in a 

conservation area, special attention shall be paid to the desirability of 

preserving or enhancing the character or appearance of that area. 

 

National Planning Policy Guidance 

3.3 In Section 12 of the Framework (CD 1.1) the fundamental imperative for 

achieving well designed places is set out. I highlight some of the key 

considerations of the Guidance. Paragraph 124 states "The creation of high 

quality buildings and places is fundamental to what the planning and 

development process should achieve. Good design is a key aspect of 

sustainable development, creates better places in which to live and work and 
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helps make development acceptable to communities. Being clear about design 

expectations, and how these will be tested, is essential for achieving this. So 

too is effective engagement between applicants, communities, local planning 

authorities and other interests throughout the process". 

3.4 Paragraph 127 states "Planning policies and decisions should ensure that 

developments: 

a will function well and add to the overall quality of the area, not just 

for the short term but over the lifetime of the development; 

b are visually attractive as a result of good architecture, layout and 

appropriate and effective landscaping; 

c are sympathetic to local character and history, including the 

surrounding built environment and landscape setting, while not 

preventing or discouraging appropriate innovation or change (such 

as increased densities); 

d establish or maintain a strong sense of place, using the arrangement 

of streets, spaces, building types and materials to create attractive, 

welcoming and distinctive places to live, work and visit; 

e optimise the potential of the site to accommodate and sustain an 

appropriate amount and mix of development (including green and 

other public space) and support local facilities and transport 

networks; and 

f create places that are safe, inclusive and accessible and which 

promote health and well-being, with a high standard of amenity for 

existing and future users; and where crime and disorder, and the 

fear of crime, do not undermine the quality of life or community 

cohesion and resilience". 

3.5 Paragraph 130 states "Permission should be refused for development of poor 

design that fails to take the opportunities available for improving the 
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character and quality of an area and the way it functions, taking into 

account any local design standards or style guides in plans or supplementary 

planning documents. Conversely, where the design of a development accords 

with clear expectations in plan policies, design should not be used by the 

decision-maker as a valid reason to object to development." 

3.6 Paragraph 131 adds "In determining applications, great weight should be 

given to outstanding or innovative designs which promote high levels of 

sustainability or help raise the standard of design more generally in an area, 

so long as they fit in with the overall form and layout of their surroundings". 

3.7 In Section 16 of the Framework the fundamental imperative for conserving 

and enhancing the historic environment is set out. I highlight some of the key 

considerations of the Guidance. Paragraph 184 states "Heritage assets range 

from sites and buildings of local historic value to those of the highest 

significance, such as World Heritage Sites which are internationally 

recognised to be of Outstanding Universal Value. These assets are an 

irreplaceable resource and should be conserved in a manner appropriate to 

their significance, so that they can be enjoyed for their contribution to the 

quality of life of existing and future generations". 

3.8 When considering proposals affecting heritage assets the Framework states at 

Paragraph 189 "In determining applications, local planning authorities 

should require an applicant to describe the significance of any heritage assets 

affected, including any contribution made by their setting. The level of detail 

should be proportionate to the assets' importance and no more than is 

sufficient to understand the potential impact of the proposal on their 

significance." 

3.9 Paragraph 190 states "Local planning authorities should identify and assess 

the particular significance of any heritage asset that may be affected by a 

proposal (including by development affecting the setting of a heritage asset) 

taking account of the available evidence and any necessary expertise. They 
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should take this into account when considering the impact of a proposal on a 

heritage asset, to avoid or minimise any conflict between the heritage asset’s 

conservation and any aspect of the proposal". 

3.10 Paragraph 192 states "In determining applications, local planning authorities 

should take account of: 

a the desirability of sustaining and enhancing the significance of 

heritage assets and putting them to viable uses consistent with their 

conservation; 

b the positive contribution that conservation of heritage assets can 

make to sustainable communities including their economic vitality; 

and 

c the desirability of new development making a positive contribution 

to local character and distinctiveness". 

3.11 At Paragraphs 193 to 202 the Framework provides important guidance for 

considering potential impacts of development. Paragraph 193 states "When 

considering the impact of a proposed development on the significance of a 

designated heritage asset, great weight should be given to the asset's 

conservation (and the more important the asset, the greater the weight 

should be). This is irrespective of whether any potential harm amounts to 

substantial harm, total loss or less than substantial harm to its significance". 

Paragraph 194 "Any harm to, or loss of, the significance of a designated 

heritage asset (from its alteration or destruction, or from development within 

its setting), should require clear and convincing justification. Substantial 

harm to or loss of: 

a grade II listed buildings, or grade II registered parks or gardens, 

should be exceptional; 

b assets of the highest significance, notably scheduled monuments, 

protected wreck sites, registered battlefields, grade I and II* listed 
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buildings, grade I and II* registered parks and gardens, and World 

Heritage Sites, should be wholly exceptional". 

3.12 Paragraph 195 states "Where a proposed development will lead to substantial 

harm to (or total loss of significance of) a designated heritage asset, local 

planning authorities should refuse consent, unless it can be demonstrated 

that the substantial harm or total loss is necessary to achieve substantial 

public benefits that outweigh that harm or loss...". 

3.13 Paragraph 196 states "Where a development proposal will lead to less than 

substantial harm to the significance of a designated heritage asset, this harm 

should be weighed against the public benefits of the proposal including, 

where appropriate, securing its optimum viable use". 

3.14 Paragraph 200 states "Local planning authorities should look for 

opportunities for new development within Conservation Areas and World 

Heritage Sites, and within the setting of heritage assets, to enhance or better 

reveal their significance. Proposals that preserve those elements of the setting 

that make a positive contribution to the asset (or which better reveal its 

significance) should be treated favourably". 

3.15 Paragraph 201 states "Not all elements of a Conservation Area or World 

Heritage Site will necessarily contribute to its significance. Loss of a building 

(or other element) which makes a positive contribution to the significance of 

the Conservation Area or World Heritage Site should be treated either as 

substantial harm under paragraph 195 or less than substantial harm under 

paragraph 196, as appropriate, taking into account the relative significance 

of the element affected and its contribution to the significance of the 

Conservation Area or World Heritage Site as a whole". 

3.16 With reference to open space and recreation the NPPF (CD 1.1 para. 97) states 

“Existing open space, sports and recreational buildings and land, including 

playing fields, should not be built on unless: 
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a) An assessment has been undertaken which has clearly shown the open 

space, buildings or land to be surplus to requirements; or 

b) The loss resulting from the proposed development would be replaced by 

equivalent or better provision in terms of quantity and quality in a 

suitable location…” 

 

National Design Guide 

3.17 This guide illustrates how well-designed places that are beautiful, enduring 

and successful can be achieved in practice. It provides a methodology for the 

assessment of context that is now required by the Government in advance of 

preparing proposals for development. 

3.18 Paragraph 37 states: "Context is the location of the development and the 

attributes of its immediate, local and regional surroundings. The NDG 

continues "38. An understanding of the context, history and the cultural 

characteristics of a site, neighbourhood and region influences the location, 

siting and design of new developments. It means they are well grounded in 

their locality and more likely to be acceptable to existing communities. 

Creating a positive sense of place helps to foster a sense of belonging and 

contributes to well-being, inclusion and community cohesion. 

 39. Well-designed places are: 

• based on a sound understanding of the features of the site and the 

surrounding context, using baseline studies as a starting point for design; 

•  integrated into their surroundings so they relate well to them; 

•  influenced by and influence their context positively; and 

•  responsive to local history, culture and heritage. 
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C1 Understand and relate well to the site, its local and wider context 

40. Well-designed new development responds positively to the features of the 

site itself and the surrounding context beyond the site boundary. It enhances 

positive qualities and improves negative ones. Some features are physical, 

including: 

• the existing built development, including layout, form, scale, appearance, 

details, and materials; 

• local heritage and local character; 

•  landform, topography, geography and ground conditions; 

•  landscape character, drainage and flood risk, biodiversity and ecology; 

•  access, movement and accessibility; 

•  environment - including landscape and visual impact, microclimate, flood 

risk, noise, air and water quality; 

•  views inwards and outwards; 

•  the pattern of uses and activities, including community facilities and local 

services; and 

• how it functions. 

Others are non-physical, such as: 

• social characteristics, including demographics; 

• economic factors; and 

• the aspirations, concerns and perceptions of local communities. 
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41.  Well-designed development proposals are shaped by an understanding of 

the context that identifies opportunities for design as well as constraints upon 

it. This is proportionate to the nature, size and sensitivity of the site and 

proposal. A simple analysis may be appropriate for a small scale proposal. 

Baseline studies covering a wide range of topics are likely to be required for a 

larger scale development. 

42 Well-designed new development is integrated into its wider surroundings, 

physically, socially and visually. It is carefully sited and designed, and is 

demonstrably based on an understanding of the existing situation, including: 

• the landscape character and how places or developments sit within the 

landscape, to influence the siting of new development and how natural 

features are retained or incorporated into it; 

• patterns of built form, including local precedents for routes and spaces 

and the built form around them, to inform the layout, form and scale; 

• the architecture prevalent in the area, including the local vernacular and 

other precedents that contribute to local character, to inform the form, 

scale, appearance, details and materials of new development. 

• uses and facilities, including identifying local needs and demands that 

well-located new facilities may satisfy; and 

• public spaces, including their characteristic landscape design and details, 

both hard and soft. 

43.  However, well-designed places do not need to copy their surroundings in 

every way. It is appropriate to introduce elements that reflect how we live 

today, to include innovation or change such as increased densities, and to 

incorporate new sustainable features or systems. 

44. To communicate the benefits of a scheme, it is important to explain how 

the design of a development relates to context and local character. 

C2 Value heritage, local history and culture 
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45.  When determining how a site may be developed, it is important to 

understand the history of how the place has evolved. The local sense of place 

and identity are shaped by local history, culture and heritage, and how these 

have influenced the built environment and wider landscape. 

46. Sensitive re-use or adaptation adds to the richness and variety of a 

scheme and to its diversity of activities and users. It helps to integrate 

heritage into proposals in an environmentally sustainable way. 

47.  Well-designed places and buildings are influenced positively by: 

• the history and heritage of the site, its surroundings and the wider area, 

including cultural influences; 

• the significance setting of heritage assets and any other specific features 

that merit conserving and enhancing; 

• the local vernacular, including historical building typologies such as the 

terrace, town house, mews, villa or mansion block, the treatment of 

facades, characteristic materials and details. 

48. Today's new developments extend the history of the context. The best of 

them will become valued as tomorrow's heritage, representing the 

architecture and placemaking of the early 21st century." 

 

Historic England GPA3: The Setting of Heritage Assets 

3.19 Gives "general advice on understanding setting, and how it may contribute to 

the significance of heritage assets and allow that significance to be 

appreciated, as well as advice on how views contribute to setting. The 

suggested staged approach to taking decisions on setting can also be used to 

assess the contribution of views to the significance of heritage assets. The 

guidance has been written for local planning authorities and those proposing 

change to heritage assets". (CD 4.9) 
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3.20 Section 7: Difference between setting and curtilage, character, context and 

landscape 

• The historic character of a place is the group of qualities derived from its 

past uses that make it distinctive. This may include: its associations with 

people, now and through time; its visual aspects; and the features, 

materials, and spaces associated with its history, including its original 

configuration and subsequent losses and changes. Character is a broad 

concept, often used in relation to entire historic areas and landscapes, to 

which heritage assets and their settings may contribute. 

3.21 Section 8: The extent of setting 

• Extensive heritage assets, such as historic parks and gardens, landscapes 

and townscapes, can include many heritage assets, historic associations 

between them and their nested and overlapping settings, as well as 

having a setting of their own. A conservation area is likely to include the 

settings of listed buildings and have its own setting, as will the hamlet, 

village or urban area in which it is situated (explicitly recognised in green 

belt designations). 

• Consideration of setting in urban areas, given the potential numbers and 

proximity of heritage assets, often overlaps with considerations both of 

townscape/urban design and of the character and appearance of 

conservation areas. Conflict between impacts on setting and other aspects 

of a proposal can be avoided or mitigated by working collaboratively and 

openly with interested parties at an early stage. 

3.22 Section 9: Setting and the significance of heritage assets 

3.23 "Setting is not itself a heritage asset, nor a heritage designation, although 

land comprising a setting may itself be designated (see below Designed 

settings). Its importance lies in what it contributes to the significance of the 

heritage asset or to the ability to appreciate that significance". 
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3.24 "Designed settings Many heritage assets have settings that have been 

designed to enhance their presence and visual interest or to create 

experiences of drama or surprise. In these special circumstances, these 

designed settings may be regarded as heritage assets in their own right, for 

instance the designed landscape around a country house... " 

3.25 "Setting and urban design As mentioned above (paragraph 8, The extent 

of setting), the numbers and proximity of heritage assets in urban areas 

mean that the protection and enhancement of setting is intimately linked to 

townscape and urban design considerations. These include the degree of 

conscious design or fortuitous beauty and the consequent visual harmony or 

congruity of development, and often relates to townscape attributes such as 

enclosure, definition of streets and spaces and spatial qualities as well as 

lighting, trees, and verges, or the treatments of boundaries or street 

surfaces". 

3.26 Section 10: Views and setting 

• The contribution of setting to the significance of a heritage asset is often 

expressed by reference to views, a purely visual impression of an asset or 

place which can be static or dynamic, long, short or of lateral spread, and 

include a variety of views of, from, across, or including that asset. 

3.27 I also refer to the Staged Approach to Proportionate Decision-Taking using key 

steps a) to identify which heritage assets and their settings are affected (Step 

1); b) to assess the degree to which settings and views make a contribution to 

the significance of the heritage asset(s) or allow significance to be appreciated 

(Step 2) and c) to assess the effects of the proposed development, whether 

beneficial or harmful, on the significance or on the ability to appreciate it (Step 

3). 
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World Heritage Site 

3.28 I rely on the policy analysis of my colleague Susan Denyer in relation to the 

World Heritage Site. I agree with her that it is very important to protect the 

World Heritage Site and its setting from inappropriate development. 

 

Registered Parks and Gardens 

3.29 The Historic Buildings and Ancient Monuments Act 1953 authorises Historic 

England to compile a register of "gardens and other land" situated in England 

that appear to be of special historic interest. A registered park or garden is not 

protected by a separate consent regime, but applications for planning 

permission will give great weight to their conservation. As set out above the 

Framework defines them as designated heritage assets and as such their 

conservation should be an objective of all sustainable development. 

Substantial harm to or total loss of a Grade II registered park or garden should 

be exceptional. 

 

The London Plan 

3.30 The relevant policies of the London Plan (2016) include 7.8 and 7.10 (CD 2.1) 

and policies HC1, HC2 and G4 of the Intend to Publish London Plan (2019) 

(CD 2.4). 

 

Westminster Plan 

3.31 The relevant policies of Westminster's City Plan (November 2016 (CD 2.16)) 

include Policy S25 (Heritage); Policy S26 (Views); Policy S28 (Design); Policy 

S35 (Open Space); Policy S38 (Trees); along with policies DES 1, DES 9, DES 

10, DES12 and DES 16, ENV15 and ENV16 of the Unitary Development Plan 

(January 2007). The relevant policies of the emerging City Plan 2019-2040 
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include 35. Green Infrastructure; 39. Design Principles; 40. Westminster's 

Heritage; 41. Townscape and architecture (CD 2.6). 

3.32 Adopted Supplementary Guidance includes the Westminster Abbey & 

Parliament Square Conservation Area Audit (CD 3.1) and the Smith Square 

Conservation Area Audit (CD 3.2). 

 

Key Policy Considerations 

3.33 Taking into account the policy context the it is necessary to address the 

following considerations: 

• whether the Scheme would lead to substantial harm to or total loss of 

significance of Victoria Tower Gardens a Grade II Registered Park and 

Garden of very high significance; 

• whether the Scheme would preserve the character or appearance of 

Westminster Abbey and Parliament Square Conservation Area of very 

high significance; 

• whether the Scheme would preserve the setting of the Buxton Memorial a 

Grade II* listed building of very high significance; 

• whether the Scheme would preserve the setting of the Palace of 

Westminster a Grade I listed building of very high significance; 

• whether the Scheme would lead to harm to the significance of the Palace of 

Westminster and Westminster Abbey World Heritage Site of very high 

significance; 

• whether the Scheme would preserve the character or appearance of Smith 

Square Conservation Area of high significance or preserve the setting of 

St. John's Concert Hall (Grade I listed building of very high 

significance) 
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• whether the Scheme would preserve the setting of Nowest House, Nos 1 & 

2 Millbank, Lambeth Bridge and the river embankment wall Grade II listed 

buildings all of high significance; 

• whether any harm caused to the significance of any or all of these heritage 

assets is substantial or less than substantial; 

• whether there is clear and convincing justification for any harm caused; 

and 

• whether, should the harm caused be substantial, this is necessary to 

achieve substantial public benefits that outweigh that harm or loss. 
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4.0 The Character and Appearance / 
Significance of Victoria Tower Gardens 
and adjacent heritage assets 

4.1 I now turn to addressing the physical and visual characteristics of Victoria 

Tower Gardens, and that of its wider context, which make such an important 

contribution to its significance (very high) as a heritage asset. Identifying the 

key physical characteristics and special attributes of a place that it has as an 

historic open space allows a rigorous assessment of the impact of the Scheme 

and thus affords the opportunity to coherently establish the scale of harm 

caused to that significance. 
 

 
 
Figure 1. A view of the Gardens looking south from just behind the Burghers of Calais Memorial. 
In this view it is possible to appreciate the attractive balance between the open space and the 
monuments within it. Characteristic of VTG are the flat open lawns framed by mature trees, the 
generous space that the monuments sit in and the inter-relationship between them. In the gap 
between the trees at the apex of the Gardens can be seen the listed obelisks of Lambeth Bridge 
and the listed Millbank Tower. These incidents in the townscape hint at the city beyond the calm 
of the lawned enclosure. 

4.2 As explained in the National Design Guide "Well-designed development 

proposals are shaped by an understanding of the context that identifies 
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opportunities for design as well as constraints upon it. This is proportionate 

to the nature, size and sensitivity of the site and proposal" (Paragraph 41). It 

goes on to say "When determining how a site may be developed, it is 

important to understand the history of how the place has evolved. The local 

sense of place and identity are shaped by local history, culture and heritage, 

and how these have influenced the built environment and wider landscape" 

(Paragraph 45). Paragraph 40 sets out the key physical attributes and features 

of a site that it is necessary to understand in order to generate well-designed 

new development. I adopt, and adapt, this list of attributes in order to describe 

the character and appearance of Victoria Tower Gardens. 

4.3 Existing built development, including layout, form, scale, 

appearance, details, and materials: 

• 'layered landscape' of external buildings and river, and internal trees 

framing an open and flat internal compartment that characterises the 

largest part of the Gardens; 

• relatively modest, small scale, built memorial objects (of interest and 

importance in their own right) within the open and flat internal 

compartment including Buxton; Burghers of Calais; Emmeline Pankhurst 

and Spicer Memorials; 

• relatively low embankment wall with raised benches and steps down from 

Lambeth Bridge; 

• playground (with the use of high quality equipment and materials in its 

recent upgrade) and small kiosk enclosed by the Spicer memorial and the 

raised walls of the Lambeth ridge approach; 

• widespread use of high quality materials both within the Gardens and in 

the framing buildings beyond, including traditional materials of stone and 

metal and the polychromatic roof of the Buxton Memorial; and 



Proof of Evidence of Employee: Victoria Tower Gardens, Millbank, London, SW1P 3YB : 

Pg 34 

• the Gardens benefit from a very strong urban structure with a uniquely 

characteristic balanced combination of built form and open space. 

4.4 Local heritage and local character: 

• unique and distinctive space, with a strong sense of place, formed as a 

result of embanking the Thames accommodating local play and small scale 

national memorials in a garden setting; 

• flat grass lawns framed by mature trees and by a small number of small, 

carefully sited, memorials and dominated by the bold and elaborate 

architecture of the south elevation of Parliament and of the monumental 

Victoria Tower; and 

• surrounded by tall listed buildings visible on the west side and the lower 

embankment wall on the east side both beyond the mature tree lines. 

4.5 Landform, topography, geography and ground conditions: 

• flat topography, level ground, as a result of being made-ground following 

embankment of the Thames; and 

• the rise to Lambeth Bridge accommodated on the perimeter by retaining 

walls. 
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Figure 2. Flat, open, lawns framed by mature trees and Parliament. In this view which looks 
north it is possible to get a sense of how the boundary condition of the Gardens has such an 
important role to play in defining the internal open landscape 'compartment' - attractive iron 
railings, hedge and trees on the west side; trees and embankment wall on the east side. Within 
the open compartment the Buxton Memorial has space to be understood and appreciated as part 
of its wilder townscape setting. Here the Buxton Memorial can be seen in its relationship with 
the grand elevations of its gothic neighbour which close this and many other views from within 
and around the Gardens. 

4.6 Landscape character: 

• open interior of flat lawns within a strongly formed visual compartment 

framed by lines of mature plain trees on east and west sides and 

Parliament / Victoria Tower to the north; 

• landscape de-cluttered and redesigned in mid-20th century to give long 

views of Parliament across the flat lawns from all vantage points within the 

tree lined compartment; 

• perimeter paths along all sides with some curving and some straight cross-

paths; the latter designed to address positioning of key memorials; 

• landscape redesign addresses integrated positioning of the Burghers of 

Calais and Buxton Memorials; and 

• Buxton Memorial and approach path deliberately aligned with Dean 

Stanley Street and St John's Concert Hall. See Figures 5 & 6. 

 



Proof of Evidence of Employee: Victoria Tower Gardens, Millbank, London, SW1P 3YB : 

Pg 36 

4.7 Access, movement and accessibility: 

• the whole park is open to the public from dawn to dusk without charge or 

impediment; and 

• single enclosure of boundary railings and walls with five entrance gates. 

4.8 Environment: 

• overarching sense of attractive green space providing an oasis of calm and 

physical respite; 

• a visually coherent counterpoint to the River and the busy city beyond the 

boundaries; and 

• protected by boundary layers from the busy Millbank with its large 

volumes of traffic. 

 
 
Figure 3. A view of the Gardens looking north from just in front of the Spicer Memorial. In this 
view the full significance of the townscape relationship between the Buxton Memorial and the 
Houses of Parliament can be fully appreciated - here the polychromatic gothic pinnacle of the 
Buxton Memorial is in harmonious balance with the grand gothic composition of Parliament. 
The powerful relationship between the monument in the foreground and the serial towers of 
Parliament creates a particularly exceptional townscape composition of great distinction. 
Fundamental to this composition are the flat plain of the landscape and the powerful verticality 
of the built elements. 
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4.9 Views inwards and outwards: 

4.10 Designated local views (Westminster Abbey and Palace of Westminster 

Conservation Area) include: 

• Local View 30: Victoria Tower and southern facade of Palace, and river 

embankment from Victoria Tower Gardens. 180 degree view characterised 

by flat open lawns, framing trees, the presence of the modestly scaled 

monuments, Parliament, the embankment wall and the River beyond; 

• Local View 31: Victoria Tower and the southern facade of Palace, Victoria 

Tower Gardens, the River Thames and the South Bank Conservation Area 

(Borough of Lambeth) from river embankment. 360 degree view 

characterised when looking west and south by flat open lawns, framing 

trees, modest monuments; and 

• Local View 32: Victoria Tower Gardens, the River Thames and the 

South Bank Conservation Area (Borough of Lambeth) from Lambeth 

Bridge. 180 degree view from a raised vantage point and characterised 

by views of the river, embankment wall, trees, open lawns and listed 

buildings. 
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Figure 4. A view from just to the west of Local View 32. The views from the raised pavement at 
this end of the Gardens are characterised by a distinctive ensemble of river, garden, playground 
and listed components. The important functional role of VTG is made clear in this view - local 
play, recreation and leisure taking place in a uniquely distinctive townscape of national and 
international value. 

• Designated local views (Smith Square Conservation Area) include: 

a) Local View: Views away from St John's Church along Dean Stanley 

Street, Lord North Street, Dean Trench Street and Dean Bradley 

Street - characterised by the axial arrangement with the Buxton 

Memorial, its approach path and the backdrop of trees and 

embankment wall (Figure 5); 

b) Local View: Originating in Victoria Tower Gardens, towards St 

John's Church to the west - characterised by axial arrangement 

towards the backdrop of the Grade I listed St John's (Figure 6); 
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Figure 5. The east end of the Local View looking away from St John's along the axis of Dean 
Stanley Street. VTG was specifically redesigned to accommodate this alignment along Dean 
Stanley Street and into the Gardens along this path. The balance of open space and lawn was 
carefully structured to provide an integral part of the setting of the Buxton Memorial. 

• many and serial views from within the Gardens including those illustrated 

in Figures 2 and 4 - all characterised by flat open lawns, framing trees, 

small foreground monuments and the monumental composition of 

Parliament; 
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Figure 6. Oblique rendering of Local View of St John's Concert Hall as originating in VTG. 
Slightly off centre from the deliberately conceived axis this view illustrates the powerful 
townscape dialogue between the Grade II* Monument and the Grade I former Church. The 
flatness of the foreground and the street beyond is an essential component of this very strong 
urban structure. The balanced combination of built form and open space is both distinctive and 
unique. 

• various and serial views from within the Gardens towards the Buxton 

Memorial, the trees, the embankment wall and Lambeth Bridge beyond, all 

with the flat lawns in the foreground (Figure 7); 



Proof of Evidence of Michael Lowndes: Victoria Tower Gardens, Millbank, London, SW1P 3YB 
 

Pg 41 

 
 
Figure 7. Flat lawns, Buxton Memorial, trees, embankment wall and Lambeth Bridge. The lawns 
allow the enjoyment of a series of views such as this where the clearly distinctive characteristics 
of trees, land and river structures combine to create a place like no other. 

• various and serial views of the listed buildings on the west side of Millbank, 

including Norwest House and 1 & 2 Millbank, from within VTG which are 

characterised by their presence beyond, and filtered by, the mature trees; 

and 

• various and serial views from gardens to obelisks of Lambeth Bridge 

characterised by the open foreground and the view of listed landmark 

obelisks beyond (Figure 8). 
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Figure 8. A view of the Lambeth Bridge Obelisks from the Gardens. Looking south across the flat 
lawns characterising most of the open space it is possible to understand how the Spicer 
Memorial was aligned to form a balanced element at the apex of the Gardens; drawing the eye to 
the gap and the centred arrangement of the northern bridge obelisk. This view is just one of 
many thoughtful visual arrangements that have arisen as a result of the evolution of the Gardens 
and which make the VTG as a whole a highly distinctive and attractive place. 

4.11 The pattern of uses and activities, including community facilities 

and local services: 

• children's play area; 

• refreshment kiosk; 

• area for general recreation and exercise including dog walking; 

• a place for sitting and relaxation; 

• a place for quiet contemplation; 

• used by the local community, by office workers and by visitors from further 

afield; and 

• used for ceremonial events and temporary installations. 
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4.12 How it functions: 

• readily accessible without internal barriers; 

• open to all during daylight hours all year; 

• the Gardens are very good condition, being well and attractively 

maintained; and 

• there are no detracting features. 

4.13 These attributes of space and place that characterise the Gardens make a very 

important contribution to the overall very high significance of the combined 

heritage asset. The cumulative qualities described above generate a strong and 

unique sense of place. The outstanding townscape that is the consequence of 

its history and physical evolution is attractive, distinctive and special. I now 

turn my attention to whether the Scheme will: 

• affect the significance of Victoria Tower Gardens; 

• preserve the setting of the various listed buildings; and 

• preserve or enhance the character or appearance of the two conservation 

areas. 
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5.0 The Impact of the Proposals on the 
Character and Appearance / 
Significance of Victoria Tower Gardens 
and adjacent heritage assets 

5.1 The proposals involve the installation of the UK Holocaust Memorial including 

an underground learning centre, a raised mound culminating in The Holocaust 

Memorial which comprises of a series of bronze-clad concrete 'fins', set 

vertically into the ground on a curving alignment, a sunken memorial 

courtyard, the erection of a single storey entrance pavilion and new 

refreshments kiosk in the re-provided playground. The proposals also involve 

the removal of some, and the realignment of other, existing footpaths along 

with the repositioning of the Spicer Memorial as part of the works to reduce 

and reconfigure the playground. 

5.2 I rely on the description of the design, design process and design quality and 

general architectural critique provided by my colleague Rowan Moore. 

5.3 The NPPF requires development to be sympathetic to local character and 

history, including the surrounding built environment and landscape setting 

(CD 1.1 para. 127). Similarly the NDG requires well-designed new development 

to be integrated into its wider surroundings, physically, socially and visually. 

The NDG (para. 42) requires that development should be carefully sited and 

designed and be demonstrably based on an understanding of the existing 

situation. Applying the attributes of context set out in the Guidance the 

profound scale of change quickly becomes apparent. 

5.4 Existing built development: 

• the layered but essentially flat landscape that characterises the largest part 

of the Gardens would be lost by the introduction of a substantial raised 

mound and bold bronze-finned memorial structure which would cover a 

substantial and prominent part of the central area of the gardens; 
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• alongside the mound and cliff-like fins, which both projects above and 

contain the grassy mound, would sit a hard surfaced, sloping, sunken 

courtyard terminated to the south by a new building; 

• the flat, open, space would be filled by a large building of different levels, a 

variety of forms and use of materials entirely alien to the existing Gardens; 

• the existing modest, small scale, memorials would be overwhelmed by the 

form and scale of the Scheme which would rise to a height of 7m above the 

existing level of the gardens; and 

• the playground and small kiosk enclosed by the Spicer memorial would be 

reduced and rearranged with the repositioning of the memorial, 

playground and the introduction of a new kiosk and a security fence all of 

which would compromise the informal charm of that part of the existing 

space. 

5.5 The proposals would fundamentally change the character of the Gardens 

through the presence of substantial new built form and associated loss of open 

space which would compromise the existing hierarchy of the carefully 

conceived and deliberately planned townscape which characterises the area. 

The flat internal compartment will be replaced by a large and prominent part 

mound and part structure. This dramatic change in topography in the centre of 

the Gardens has profoundly detrimental consequences for the established 

urban form and for the existing balance between built form and open space. 

5.6 Local heritage and local character: the unique and distinctive place 

accommodating local play and small scale national memorials in a garden 

setting and the associated flat, expansive, grass lawns would be replaced by an 

incongruous form uncharacteristic of the locality. 

5.7 The existing memorials would become secondary to the Holocaust Memorial 

and their prominence in the significance of the Victoria Tower Gardens would 

be undermined. By being severed from the carefully designed landscape layout 
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which was designed for them they would lose individual significance in 

addition to the loss of collective significance. 

5.8 The setting of the Buxton Memorial would be particularly disrupted. Where it 

currently sits surrounded by lawns with a riverside backdrop of mature trees it 

will become boxed and contained by the excavations for the courtyard. Its axial 

path to Dean Stanley Street would be severed and lost. Rather than being seen 

(from the north, west and south) to sit on grass and paths at the same level it 

will be seen to sit on a plinth of stone. This plinth would be surmounted by a 

metal and glass barrier and a new line of hedge planting. The balanced axial 

connection with St John would be lost completely. Its setting would be 

dominated by new built forms which would dramatically encroach upon that 

setting and profoundly diminish its prominence. 

5.9 Landform, topography, geography and ground conditions: The 

Gardens would no longer be flat. A wide and high mound culminating in a 

series of monumental fins would represent a change so fundamental to the 

existing topography that the Gardens would be altered beyond recognition as 

would their appreciation. Familiar and cherished arrangements, local views, 

glimpses and juxtapositions would all be compromised at best and lost at 

worst. 

5.10 Landscape character: the landscape compartment within the Gardens 

would no longer be open. The presence of the mound, the fins, the memorial 

courtyard and the entrance pavilion would serve to re-clutter the landscape 

and thus diminish the carefully devised setting of monuments and wider views 

particularly towards Parliament. Not only would the combination of grass 

covered structure culminating in the uncharacteristic metal fins be intrusive in 

the elegantly simple garden space but the sunken memorial courtyard with its 

hard stone floor and enclosure by bronze rails, glass balustrades and new 

hedges would fundamentally change a natural grassy open space into a hard 

and unrelenting enclosed space. The landscaping and planting proposed would 
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have the generic qualities of any number of contemporary schemes thus 

undermining the distinctive qualities of the existing Gardens.  

5.11 The potential for loss of trees referred to in the arboricultural evidence would 

lead to substantial harm in its own right. The framing of the mature plain trees 

makes a hugely positive contribution to the character and appearance of the 

Gardens. So long as there is any doubt about the impact of the proposals on 

the ability of the trees to survive the works then the proposals should be 

resisted on these grounds regardless of the other detrimental impacts arising. I 

rely upon the evidence of my colleague Jeremy Barrell in these respects. 

5.12 Access, movement and accessibility: the proposals would cause a loss of 

access both physical, and visual. Additional physical barriers would impede 

existing pedestrian flows. Direct routes would be cut off and the layout of 

footpaths fundamentally altered. 

5.13 The existing boundaries are clear and understandable and found at the 

perimeter of the Gardens. The proposals would introduce new barriers and 

boundaries formed of grass, railings, planting as well as level changes well 

inside the perimeter all of which would confuse and obfuscate the existing 

elegant simplicity of enclosure and access. 

5.14 Environment: the sense of attractive green space providing an oasis of calm 

and physical respite would be replaced by busy activity, challenging built form 

and many more hard surfaces on different plains. 

5.15 Views inwards and outwards: the presence of a large mound, fins, sunken 

courtyard, entrance pavilion, enclosures and barriers would be highly 

disruptive in the many and serial views enjoyed from within the Gardens as 

well as those looking inwards and outwards. The visual impacts of these 

interventions are many and various leading to obfuscation, disruption and 

severance on a wide scale. These impacts will be experienced when looking 
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from the south towards Parliament; from the north looking towards the 

Lambeth Bridge apex; east towards the river and west towards Millbank. 

5.16 I have already described the impact of the proposals upon the setting of the 

Buxton Memorial. These would be hugely disruptive to the existing distinctive 

townscape. Accordingly it is important to assess the impact of these changes 

on Designated Local Views. A two-way local view is identified in the Smith 

Square Conservation Area Audit. The first includes views away from St John's 

Church along Dean Stanley Street, and the second originating in Victoria 

Tower Gardens, towards St John's Church to the west. These views are 

characterised by the same strong axial arrangement from/to the Grade I listed 

St John's / Buxton Memorial. Views of the embankment wall would be 

similarly disrupted. 

5.17 The positioning on the Buxton Memorial on this axis was an entirely deliberate 

act, the benefits of which have been enjoyed for 60 years. The effect of the 

proposals is to sever the key physical link but also to fundamentally 

compromise the balance of the composition in terms of the arrangement of 

built and open space. Looking east (see Figure 6) from the Buxton Memorial 

towards St John's would be the tall cut-out geology of the fins to the north and 

the sunken courtyard to the south. The reverse arrangement (see Figure 5) 

would be experienced from the other direction. In both instances the 

characteristic arrangement of street, building blocks, gardens, paths and 

monuments would be disrupted. 

5.18 Turning to the Designated Local Views set out in the Westminster Abbey and 

Palace of Westminster Conservation Area Audit Local Views 30 and 31 having 

facing viewpoints towards the northern end of the Gardens in line with Great 

Peter Street. Both look inwards and take in a north/south sweep from their 

vantage points. Looking in a northerly direction from both points the existing 

experience is characterised by flat open lawns, framing trees, the presence of 

the modestly scaled, yet prominent Buxton Memorial. These views would be 
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changed with the rising landform and abstract fins intruding into these views 

with the longer views to the apex of the Gardens obscured. In the middle 

distance open views of the Buxton Memorial would be completely 

compromised as a result of intervening structure and planting. 

5.19 Local View 32 is positioned on the steps from Lambeth Bridge. From this 

vantage point the views of Victoria Tower and the southern facade of 

Westminster Palace and Victoria Tower Gardens would be changed with new 

structure and hard landscape in the foreground and the fins / mound in the 

middle ground causing a loss of the open views of the Gardens, a jostling of the 

Buxton Memorial and obscuring the views of Parliament from ground up. 

These views would be blocked and filtered by the new Memorial. The majesty 

of the grand view of Parliament from this position would be lost. 

5.20 There are many and serial views from within the Gardens looking north from 

the southern end including those illustrated in Figures 2, 3 and 4. As we have 

seen these are all characterised by flat open lawns, framing trees, small 

foreground monuments and the monumental composition of Parliament. 

These views would be changed beyond recognition; with the clarity of view of 

the Parliamentary facade lost and the setting of the Buxton Memorial 

profoundly changed. The Burghers of Calais would effectively be lost to view 

thus eroding the careful structured visual dialogue between monuments. 

5.21 There are various and serial views from within the Gardens looking north 

towards the Buxton Memorial and the southern end as illustrated in Figures 7 

and 8. Once again these views would be compromised beyond recognition by 

the proposed intervening structures - outward glimpses would be lost. From 

the centre of the Gardens it will no longer be possible to easily see the 

embankment wall, the arches of Lambeth Bridge, the obelisks and other 

familiar landmarks which connect the Gardens to the city. 

5.22 The pattern of uses and activities, including community facilities 

and local services: the projected 3.6 million visitors per year (up to four 
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times the number of visitors currently estimated) would come to dominate and 

define the Gardens as a different place. Although the play space is proposed to 

be re-provided the proposed reduction in size of the playground, the loss of 

open lawns, the loss of a relatively tranquil environment and an absolute loss 

of open recreational space the balance of use would shift decisively from a local 

place with a national setting to an international place which would profoundly 

redefine its context. 

5.23 How it functions: some parts of the garden will become much more difficult 

to access for many and much of the garden will no longer be available for 

informal recreation. There would be an absolute loss of public open space in 

an area of open space deficiency. This loss would not be compensated for by an 

equivalent or better provision (CD 1.1 para. 97).  

5.24 The impact of the proposed building would be such that the Gardens would be 

cut in two – leaving the playground truncated and isolated from the lawns thus 

disrupting existing functionality. Additional barriers to movement and access 

would be inevitable with an increased emphasis on management, control, 

lighting and security all of which would lead to a place with an entirely 

different character and sense of place. 

5.25 The VTG Conservation and Significance Statement (CD 5.23 para 5.6) 

describes “The simplicity afforded by the mature London Planes and simple 

sweep of grass designed as such to provide the setting and frames the view to 

the elaborate architecture of the Grade I Victoria Tower from the whole lawn 

area, and fine monuments and statues in its foreground. They are the iconic 

setting to these listed buildings and monuments”. The character of the 

Gardens would be transformed. The unique qualities described above would be 

lost.  

5.26 The proposals would fail to maintain the existing strong sense of place (CD 1.1 

para.127 d) and would not be sympathetic to local character and history, 

including the surrounding built environment and landscape setting (CD 1.1 
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para.127 c). The failure of the design and of the place-making process at VTG 

arises from the scheme not being based on a sound understanding of the 

features of the site and of the surrounding context, from not relating well to its  

surroundings so they relate well to them: from not being sufficiently 

influenced by that context; and as a consequence from not being responsive to 

local history, culture and heritage. (NDG para. 39). 

 

Setting of Adjacent Heritage Assets 

5.27 I have explored the detrimental impacts upon the setting of Parliament, the 

Buxton Memorial, the embankment wall, Lambeth Bridge and Obelisks and St 

John's. These I measure to be of a high order. The nature of change is such 

that the settings of all these assets would not be preserved. 

5.28 With regard to the settings of Norwest House and Nos 1 & 2 Millbank the 

potential impacts of the proposals are less obvious yet significant nonetheless. 

These buildings fulfil an important townscape role in defining the urban edge 

of the Gardens and can be seen from many positions from within the gardens 

looking south-west and north-west - although these views are filtered by the 

trees the buildings have a strong urban presence which contributes to the 

backdrop, definition and setting of VTG. The intervention of alien built and 

landscape forms would serve to obscure views of these buildings from within 

the Gardens and their settings will not be preserved. 

 

Cumulative Impacts on Registered Park and Garden / Conservation 
Area Heritage Assets 

5.29 It is clear that introducing a series of large structures into the Grade II 

registered park would fundamentally change its character. These internal 

changes would cause serious harm to the heritage significance of Victoria 

Tower Gardens. The distinctive characteristics that make it unique and special 

would be lost - most specifically its topography, lawn dominated landscape 
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layout and as a setting for listed memorials which are important in their own 

right. These proposals do not fit in with the overall form and layout of their 

surroundings (CD 1.1 para.131). The Buxton Memorial draws much of its 

significance from its wider garden setting. This setting would be lost. 

5.30 VTG is also characterised by its relationship at the edge of the river with the 

embankment wall important in defining this relationship. The directness of 

the relationship with the wall would be lost as would views from within the 

centre of the Gardens over the water to the arches of Lambeth Bridge. The 

subtle visual relationship with the Bridge obelisks would be lost. 

5.31 The functional and historic relationship with informal recreation, leisure and 

play would be lost as would the surviving relationship with the Spicer 

Memorial and playground. 

5.32 The key components of the carefully arranged axial relationship between the 

Buxton Memorial and the St Johns in Smith Square would be lost and this 

would lead to a highly detrimental impact on the character and appearance of 

the Smith Square Conservation Area. 

5.33 I therefore conclude that the proposals would profoundly change the 

relationship between the Gardens and the Palace of Westminster. The Palace 

would no longer be seen clearly and dramatically from the gardens. Many 

views would be blocked, obscured or filtered by a built form alien to the 

character of the area. Taking these impacts into account along with all the 

other impacts described above it is concluded that the development would not 

preserve or enhance the character and appearance of Westminster Abbey and 

Parliament Square Conservation Area. 

 

Degree of Harm 

5.34 I also conclude that: 
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a the effect of the proposed development would be highly 

detrimental, and would cause substantial harm, to the very high 

significance of VTG, a Grade II Registered Park and Garden; 

b the proposed development would not preserve, and would cause 

substantial harm, to the very high significance character or 

appearance of Westminster Abbey and Parliament Square 

Conservation Area; 

c the proposed development would not preserve, and would cause 

substantial harm, to the setting of the Buxton Memorial, a Grade 

II* listed building of very high significance; 

d the proposed development would not preserve, and would cause 

substantial harm, to the setting of the Palace of Westminster, a 

Grade I listed building of very high significance; 

e the proposed development would have a highly detrimental effect 

on, and would cause substantial harm to, the outstanding universal 

value of the Palace of Westminster and Westminster Abbey including 

St Margaret's Church World Heritage Site and its setting of very high 

significance (please refer to the evidence of my colleague Susan 

Denyer); 

f the proposed development would not preserve, and would cause 

less than substantial harm to, the character or appearance of the 

Smith Square Conservation Area of high significance, further the 

proposed development would not preserve and cause substantial 

harm to the setting of St. John's Concert Hall a Grade I listed 

building of very high significance; and 

g the proposed development would not preserve and would cause less 

than substantial harm to the settings of adjacent listed buildings of 

high significance, including Nowest House, Nos 1 & 2 Millbank, 

river embankment wall, Lambeth Bridge and its obelisks. 
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Substantial Harm Engaged 

5.35 I conclude that given the scale of harm to historic assets of high significance 

and the loss of an element which makes a positive contribution to the 

significance of the Conservation and World Heritage Site should be treated as 

substantial harm under paragraph 195 of the NPPF. This assessment fully 

takes into account the relative significance of the element affected and its 

contribution to the significance of the Conservation Area and World Heritage 

Site (CD 1.1 para. 201). 

5.36 Permission should be refused where a proposed development will lead to 

substantial harm of a designated asset (CD 1.1 para. 195) unless it can be 

demonstrated that the substantial harm is necessary to achieve substantial 

public benefits that outweigh that harm. 
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6.0 Claimed Public Benefits 

6.1 The proposals would have a negative effect upon the significance of the VTG 

registered park and garden and upon that of the WHS; would not make a 

positive contribution to the character and appearance of two conservation 

areas and would not preserve the setting of various high grade listed buildings. 

I have identified the harm arising as substantial. 

6.2 Under paragraph 195 of the NPPF (CD 1.1) the question arises as to whether 

the proposals offer substantial public benefits sufficient to outweigh the 

substantial harm caused. 

6.3 The Applicant claims in the Planning Statement (CD 6.1) that the proposals 

deliver "significant planning and public benefits including, but not limited to: 

• Delivery of the United Kingdom Holocaust Memorial and Learning 

Centre that: 

- Combines a striking architectural monument with an engaging, 

reflective and powerful exhibition; 

- Aims to both remember and encourage reflection on the lessons of the 

past amongst all British citizens and visitors of all nationalities, 

reaffirming Britain's commitment to stand up against antisemitism, 

prejudice and hatred in all its forms; and 

- Will work with other institutions across the UK supporting Holocaust 

commemoration and education. 

• A Memorial of distinctive and exceptionally high quality architecture 

which: 

- Would be a positive addition to the Victoria Tower Gardens; 

- Responds sensitively to both its location and context; and 

- Preserves the intrinsic Outstanding Universal Value of the 

Westminster World Heritage Site. 
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• Provides sensitive planting and landscaping that will enhance the visual 

and amenity value of the Gardens to create a peaceful place of calm and 

reflection for visitors, workers and local residents to enjoy. 

• The grassed open space within the Gardens will be re-laid with 

significantly improved drainage with significant shrub and flower 

planting around the Gardens. 

• Pathways throughout the Gardens will be re-graded and made more 

permeable to improve soil conditions for trees and accessibility 

requirements. 

• Landscaping and seating will be provided around Buxton Memorial to 

improve the setting, viewing experience and accessibility to the memorial 

itself. 

• A raised walkway and new seating will be provided along the River 

Thames embankment, which are separate from the main circulation 

route and will improve visibility of the river. 

• Horseferry Playground will be repositioned and enhanced, providing 

sand and waterplay, climbing, swinging, sliding, balancing, sensory and 

role play. The existing refreshments kiosk will be replaced with a new 

modern kiosk which provides a covered seating area". 

6.4 I shall deal with each of these claims in turn: 

• Delivery of the United Kingdom Holocaust Memorial and Learning 

Centre - is an important public benefit but that benefit is generic in the 

sense that it would equally arise in any number of less sensitive locations. 

This claimed benefit is not site specific unlike the other alleged benefits. 

Accordingly the public benefit arising cannot be so substantial as to 

outweigh the substantial harm to heritage significance arising. 

• A Memorial of distinctive and exceptionally high quality architecture - 

this is the first of the site specific benefits claimed by the Applicant. It is a 
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claim that is difficult to substantiate as there has been no independent 

design panel review (drawing on a range of critical expertise) as might be 

expected in such a high profile case. What is clear though is that bold and 

challenging as it is, the proposed building has been heavily criticised, 

including by my colleague Rowan Moore, as being inappropriate for such a 

setting. Inappropriate in concept, scale, form, materiality and in terms of 

the damage it would do to its sensitive heritage setting. It is entirely wrong 

to claim that it responds sensitively to its context when there would be 

such an alien intervention in such a uniquely distinctive place. It is also 

wrong to claim that it would be a positive addition to VTG (and preserves 

the WHS) when the scale of harm to those heritage assets of very high 

significance has been so clearly identified. In its own right, as an 

architectural object, the presence of such an ill-considered design in VTG 

would offer no public benefit. 

• Provides sensitive planting and landscaping that will enhance the visual 

and amenity value of the Gardens - VTG is already a peaceful place of 

calm and reflection for visitors, workers and local residents to enjoy. The 

amenity value of VTR is already high and needs little enhancement. In 

truth the planting and landscaping proposed is necessary only to mitigate 

the functional and visual impact of the proposed building. Any public 

benefits arising from the provision of landscaping is not so substantial as 

to outweigh the substantial harm to heritage significance arising from the 

proposed development. 

• The grassed open space within the Gardens will be re-laid - the principal 

reason for re-laying the grassed open spaces would be to establish the grass 

once the works have been completed. This is not a public benefit but an 

operational expectation. Whilst the lawns might benefit from better 

drainage and re-laying such modest benefits are not so substantial as to 

outweigh the substantial harm to heritage significance arising from the 

proposed development. 
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• Pathways throughout the Gardens will be re-graded and made more 

permeable - again the paths will need to be rebuilt as a consequence of the 

construction work. Whilst re-grading and enhanced surface permeability is 

a modest public benefit it is not so substantial as to outweigh the 

substantial harm to heritage significance arising from the proposed 

development. 

• Landscaping and seating will be provided around Buxton Memorial - 

these works are proposed as an attempt to mitigate the effect of severance 

that would be caused to the setting of the Buxton Memorial by the 

proposals. The works cannot reasonably be considered to improve the 

setting of the memorial as the wider impacts to its setting, the ability to 

access it and to enjoy views of it would be so profoundly damaged. Any 

modest public benefits arising from new seating and landscaping are not so 

substantial as to outweigh the substantial harm to heritage significance 

arising from the proposed development. 

• A raised walkway and new seating will be provided along the River 

Thames embankment - the existing walkway and raised seating is 

sufficient to provide visibility of the river for most visitors. Enhanced 

visibility for those less abled could be provided by discreet ramps and 

platforms. Any modest public benefits arising from any new seating and 

landscaping are not so substantial as to outweigh the substantial harm to 

heritage significance arising from the proposed development. 

• Horseferry Playground will be repositioned and enhanced - the existing 

historic position of the playground is operationally and functionally 

appropriate. It is a playground appreciated and enjoyed by its users 

especially since the recent improvements. It is well maintained. 

Furthermore the loss of playground space and the physical presence of the 

proposed security fence would be detrimental to the character and function 

of the existing space.  Any modest public benefits arising from any new 
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play facilities or from a new kiosk are not so substantial as to outweigh the 

substantial harm to heritage significance arising from the proposed 

development. 

6.5 I have looked for what the applicant puts forward as additional positive or 

“public” benefits of the proposals and have encountered the following set out 

in the Addendum Planning Statement (CD 6.14):  

“i) It provides an iconic location adjoining Parliament, sitting along the 

riverfront immediately next to the House of Lords; 

ii)  Its relevance as a commemorative garden of Britain’s national conscience, 

already containing significant memorial sculptures, marking momentous 

historic events, with significance for the struggle for human rights, that 

remain relevant today and will do so in the future; 

iii)  It is visually prominent and adjacent to one of the most visited parts of 

London, within easy reach of a major tube station and many bus routes; 

iv)  The resonance of being next to Parliament and on the bank of the Thames 

is exceptional; and 

v)  Under the shadow of Victoria Tower, the Holocaust Memorial and 

Learning Centre would question the impacts of the Holocaust and subsequent 

genocides on our own Parliament”. 

6.6 These are referred to in the context of the ultimate choice of the site for the 

Memorial.  To the extent that they might be claimed as “benefits” (although 

rather abstract ones and ones which are not easy to measure or evaluate) I 

make the following comments: 

i). it is an iconic site because of both its very high significance in heritage terms 

and its highly distinctive character – this makes it all the more important to 

ensure that change preserves that significance and distinctiveness which the 

proposals fail to do; 
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ii). a suitably designed and scaled memorial, as an object in its own right, 

might well be appropriate for VTG; 

iii). its attributes as visually prominent and accessible is a generic description 

of any number of locations in central London; 

iv). it is difficult to understand what the concept of resonance means – if it 

means that the building in this location would suggest meanings or 

associations beyond those that are immediately present then it the same would 

apply in any number of locations; and 

v). the association of the impacts of genocide with Parliament is difficult to 

understand as a concept – surely it is not Parliament but society as whole that 

needs to question these impacts – and so this associative trigger would arise in 

any number of locations. Furthermore such adjacency is not deemed necessary 

in Berlin.  

6.7 Furthermore, as I have noted above, the Holocaust Memorial and Learning 

Centre could be located on an alternative site without causing the same 

substantially harmful impacts on highly significant heritage assets.  Co-

location with the Imperial War Museum (IWM) is one such location which has 

been identified by the Applicant as appropriate.  

6.8 I refer to the site search table in the ES Volume 2 Revised Chapter 4 

Alternatives (June 2020) which considers the merits of the potential IWM 

location along with those of a number of other sites. The assessment criteria 

identify many fewer constraints at IWM than those associated with VTG 

particularly in relation to the significance of heritage assets. However the 

positive, or at least the less negative, attributes at the IWM identified in that 

site search table are not adequately summarised later in the same document at 

4.5.5 which states “The IWM was not suitable as the Scheme would have 

limited space and prominence and would be subsumed into the wider aims 

and purpose of the IWM, which is not compatible with the aims of the 
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Memorial. The site within Victoria Tower Gardens performs highly 

compared to all other sites in terms of visibility and prominence”.  

6.9 In my opinion these relatively modest concerns regarding space, prominence 

and purpose would be much more easily overcome through design and 

curation than the rather more intractable physical and visual impacts on the 

highly significant heritage assets at VTG. The provision of the Holocaust 

Memorial and Learning Centre at IWM would not cause the significant harm 

that it would cause at VTG.  So this is another significant material planning 

consideration to weigh against the proposals before this inquiry. 

6.10 The proposed development would cause harm to the significance of a range of 

heritage assets of the very highest importance and this harm is not outweighed 

by the public benefits which a Holocaust Memorial and Learning Centre will 

generate. To the extent that the provision of a Holocaust Memorial and 

Learning Centre is a benefit to the public it can be counted as a public benefit 

which might be weighed against the substantial harm it would cause if it was 

built.  But many in the Jewish community question the degree of benefit which 

its provision would afford.  In any event, this benefit is generic in the sense 

that it would equally arise in any number of less sensitive locations. 

6.11 I conclude that it is difficult to identify a clear and convincing justification for 

the harm that would be caused at VTG. In these respects: 

• the effect of the proposed development would be highly detrimental, and 

would cause substantial harm, to the very high significance of VTG and all 

associated heritage assets; 

• the proposed building, and its use, is not consistent with the conservation 

of these highly significant heritage assets and/or their settings (CD 1.1 

para. 192 a); 

• the new development does not make a positive contribution to local 

character and distinctiveness (CD 1.1 para. 192 c); 
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• the proposals do not better reveal the significance of these existing heritage 

assets (CD 1.1 para. 200); 

• the Applicant has consistently undervalued the significance of these assets, 

has profoundly underestimated the degree of harm caused to them whilst 

overstating the design quality of the proposals; 

• there must be other more suitable sites for the Holocaust Memorial and 

Learning Centre, including at the Imperial War Museum, where it would 

not cause the significant harm that would arise at VTG; and 

• the proposals do not, and cannot, accord "with all national, regional and 

local planning policy" as is claimed by the Applicant. 
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7.0 Summary and Conclusions 

7.1 I am Michael Lowndes. I am a Town Planning Consultant. 

7.2 The form and setting of heritage assets within the Gardens likely to be affected 

by the Scheme include one Registered Park and Garden, one Conservation 

Area, one Grade I listed building, two Grade II* listed buildings and one Grade 

II listed building and six local views. Immediately beyond VTG is another 

conservation area and many other important listed buildings. The significance 

of these heritage assets ranges from High to Very High. This then is no 

ordinary place and one which in my view should properly be regarded as 

exceptional. Few other historic environments are protected by such a complex 

web of heritage designations and significance. 

7.3 VTG, including its integral monuments, and taken together with the wider 

context, should be accorded the very highest significance in heritage asset 

terms. 

7.4 It is clear that introducing a series of large and alien structures into the Grade 

II registered park would fundamentally change its character. These internal 

changes would cause serious harm to the heritage significance of Victoria 

Tower Gardens. The distinctive characteristics that make it unique and special 

would be lost - most specifically its topography, lawn dominated landscape 

layout and as a setting for listed memorials which are important in their own 

right. The Buxton Memorial draws much of its significance from its wider 

garden setting. This setting would be lost. 

7.5 VTG is also characterised by its relationship at the edge of the river with the 

embankment wall important in defining this relationship. The directness of 

the relationship with the wall would be lost as would views over the water to 

the arches of Lambeth Bridge. The subtle visual relationship with the Bridge 

obelisks would be lost. 
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7.6 The functional and historic relationship with informal recreation, leisure and 

play would be lost as would the surviving relationship with the Spicer 

Memorial and playground. 

7.7 The key components of the carefully arranged axial relationship between the 

Buxton Memorial and the St Johns in Smith Square would be lost and this 

would lead to a highly detrimental impact on the character and appearance of 

the Smith Square Conservation Area.  

7.8 I have explored the detrimental impacts upon the setting of Parliament, the 

Buxton Memorial, the embankment wall, Lambeth Bridge with its Obelisks, St 

John's, Norwest House and Nos 1 & 2 Millbank. These I measure to be of a 

high order. The nature of change is such that the settings of all these assets 

would not be preserved. 

7.9 I conclude that the proposals would profoundly change the relationship 

between the Gardens and the Palace of Westminster. The Palace would no 

longer be seen clearly and dramatically from the gardens. Many views would 

be blocked, obscured or filtered by a built form alien to the character of the 

area. Taking these impacts into account along with all the other impacts 

described above it is concluded that the development would not preserve the 

character and appearance of Westminster Abbey and Parliament Square 

Conservation Area. 

7.10 I also conclude that: 

a the effect of the proposed development would be highly 

detrimental, and would cause substantial harm, to the very high 

significance of VTG, a Grade II Registered Park and Garden; 

b the proposed development would not preserve, and would cause 

substantial harm, to the very high significance character or 

appearance of Westminster Abbey and Parliament Square 

Conservation Area; 
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c the proposed development would not preserve, and would cause 

substantial harm, to the setting of the Buxton Memorial, a Grade 

II* listed building of very high significance; 

d the proposed development would not preserve, and would cause 

substantial harm, to the setting of the Palace of Westminster, a 

Grade I listed building of very high significance; 

e the proposed development would have a highly detrimental effect 

on, and would cause substantial harm to, the outstanding universal 

value of the Palace of Westminster and Westminster Abbey including 

St Margaret's Church World Heritage Site and its setting of very high 

significance; 

f the proposed development would not preserve, and would cause 

less than substantial harm to, the character or appearance of the 

Smith Square Conservation Area of high significance, further the 

proposed development would not preserve and cause substantial 

harm to the setting of St. John's Concert Hall a Grade I listed 

building of very high significance; and 

g the proposed development would not preserve and would cause less 

than substantial harm to the settings of adjacent listed buildings of 

high significance, including Nowest House, Nos 1 & 2 Millbank, 

river embankment wall, Lambeth Bridge and its obelisks. 

7.11 I conclude that, given the scale of harm to historic assets of high significance 

and the loss of an element which makes a positive contribution to the 

significance of the Conservation Area and World Heritage Site, the proposals 

should be treated as causing substantial harm under paragraph 195 of the 

NPPF. This assessment fully takes into account the relative significance of the 

element affected and its contribution to the significance of the Conservation 

Area and World Heritage Site (CD 1.1 para. 201). 
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7.12 Permission should be refused where a proposed development will lead to 

substantial harm of a designated asset (CD 1.1 para. 195) unless it can be 

demonstrated that the substantial harm is necessary to achieve substantial 

public benefits that outweigh that harm.  

7.13 The applicant considers "Proposed Development accords with all national, 

regional and local planning policy delivering significant and wide-ranging 

planning, educational cultural, societal and public benefits…” (CD 6.14 para. 

3.6). However the actual harm that would be caused to highly significant 

heritage assets would be so substantial that the claimed public benefits would 

be insufficiently substantial to outweigh that harm.  

7.14 In the overall planning balance the Applicant claims the following benefits: 

• Delivery of the United Kingdom Holocaust Memorial and Learning 

Centre - although an important public benefit that benefit is generic in the 

sense that it would equally arise in any number of less sensitive locations. 

This claimed benefit is not site specific unlike the other alleged benefits. 

Accordingly the public benefit arising cannot be so substantial as to 

outweigh the substantial harm to heritage significance arising. 

• A Memorial of distinctive and exceptionally high quality architecture - 

this is the first of the site specific benefits claimed by the Applicant. It is a 

claim that is difficult to substantiate as there has been no independent 

design panel review (drawing on a range of critical expertise) as might be 

expected in such a high profile case. What is clear though is that bold and 

challenging as it is, the proposed building has been heavily criticised, 

including by my colleague Rowan Moore, as being inappropriate for such a 

setting. Inappropriate in concept, scale, form, materiality and in terms of 

the damage it would do to its sensitive heritage setting. It is entirely wrong 

to claim that it responds sensitively to its context when there would be 

such an alien intervention in such a uniquely distinctive place. It is also 

wrong to claim that it would be a positive addition to VTG (and preserves 
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the WHS) when the scale of harm to those heritage assets of very high 

significance has been so clearly identified. In its own right, as an 

architectural object, the presence of such an ill-considered design in VTG 

would offer no public benefit. 

• Provides sensitive planting and landscaping that will enhance the visual 

and amenity value of the Gardens - VTG is already a peaceful place of 

calm and reflection for visitors, workers and local residents to enjoy. The 

amenity value of VTR is already high and needs little enhancement. In 

truth the planting and landscaping proposed is necessary only to mitigate 

the functional and visual impact of the proposed building. Any public 

benefits arising from the provision of landscaping is not so substantial as 

to outweigh the substantial harm to heritage significance arising from the 

proposed development. 

• The grassed open space within the Gardens will be re-laid - the principal 

reason for re-laying the grassed open spaces would be to establish the grass 

once the works have been completed. This is not a public benefit but an 

operational expectation. Whilst the lawns might benefit from better 

drainage and re-laying such modest benefits are not so substantial as to 

outweigh the substantial harm to heritage significance arising from the 

proposed development. 

• Pathways throughout the Gardens will be re-graded and made more 

permeable - again the paths will need to be rebuilt as a consequence of the 

construction work. Whilst re-grading and enhanced surface permeability is 

a modest public benefit it is not so substantial as to outweigh the 

substantial harm to heritage significance arising from the proposed 

development. 

• Landscaping and seating will be provided around Buxton Memorial - 

these works are proposed as an attempt to mitigate the effect of severance 

that would be caused to the setting of the Buxton Memorial by the 
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proposals. The works cannot reasonably be considered to improve the 

setting of the memorial as the wider impacts to its setting, the ability to 

access it and to enjoy views of it would be so profoundly damaged. Any 

modest public benefits arising from new seating and landscaping are not so 

substantial as to outweigh the substantial harm to heritage significance 

arising from the proposed development. 

• A raised walkway and new seating will be provided along the River 

Thames embankment - the existing walkway and raised seating is 

sufficient to provide visibility of the river for most visitors. Enhanced 

visibility for those less abled could be provided by discreet ramps and 

platforms. Any modest public benefits arising from any new seating and 

landscaping are not so substantial as to outweigh the substantial harm to 

heritage significance arising from the proposed development. 

• Horseferry Playground will be repositioned and enhanced - the existing 

historic position of the playground is operationally and functionally 

appropriate. It is a playground appreciated and enjoyed by its users 

especially since the recent improvements. It is well maintained. 

Furthermore the loss of playground space and the physical presence of the 

proposed security fence would be detrimental to the character and function 

of the existing space.  Any modest public benefits arising from any new 

play facilities or from a new kiosk are not so substantial as to outweigh the 

substantial harm to heritage significance arising from the proposed 

development. 

7.15 None of these claimed benefits are so substantial, either individually or 

collectively, as to overcome the harm that would be caused. I have also looked 

for any other aspects that the applicant puts forward as additional positive or 

“public” benefits of the proposals. I have found a further set of claimed 

benefits in the Addendum Planning Statement (CD 6.14 para 2.6). These are 

referred to in the context of the ultimate choice of the site for the Memorial 
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and the merits of VTG as that site.  To the extent that they might be claimed as 

“benefits” (although rather abstract ones and ones which are not easy to 

measure or evaluate) I make the following comments: 

i). it is an iconic site because of both its very high significance in heritage terms 

and its highly distinctive character – this makes it all the more important to 

ensure that change preserves that significance and distinctiveness which the 

proposals fail to do; 

ii). a suitably designed and scaled memorial, as an object in its own right, 

might well be appropriate for VTG; 

iii). its attributes as visually prominent and accessible is a generic description 

of any number of locations in central London; 

iv). it is difficult to understand what the concept of resonance means – if it 

means that the building in this location would suggest meanings or 

associations beyond those that are immediately present then it the same would 

apply in any number of locations; and 

v). the association of the impacts of genocide with Parliament is difficult to 

understand as a concept – surely it is not Parliament but society as whole that 

needs to question these impacts – and so this associative trigger would arise in 

any number of locations. Furthermore such adjacency is not deemed necessary 

in Berlin.  

7.16 The Holocaust Memorial and Learning Centre could be located on an 

appropriate alternative site such as at the IWM without causing the same 

substantially harmful impacts on highly significant heritage assets. 

7.17 I conclude that it is difficult to identify a clear and convincing justification for 

the harm that would be caused at VTG. In these respects: 

• the effect of the proposed development would be highly detrimental, and 

would cause substantial harm, to the very high significance of VTG and all 

associated heritage assets; 
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• the proposed building, and its use, is not consistent with the conservation 

of these highly significant heritage assets and/or their settings; 

• the proposals do not better reveal the significance of these existing heritage 

assets; 

• the Applicant has consistently undervalued the significance of these assets, 

has profoundly underestimated the degree of harm caused to them whilst 

overstating the design quality of the proposals; 

• there must be other more suitable sites for the Holocaust Memorial and 

Learning Centre, including at the Imperial War Museum, where it would 

not cause the significant harm that would arise at VTG; and 

• the proposals do not, and cannot, accord "with all national, regional and 

local planning policy" as is claimed by the Applicant. 
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