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Executive Summary

The Town of Pepperell requested the assistance of the Northern Middlesex Council of Governments 
(NMCOG) in developing a Housing Production Plan (HPP) that met the Chapter 40B Comprehensive 
Permit requirements for affordable housing production in Massachusetts.  Through funding provided by 
the Department of Housing and Community Development (DHCD) under the District Local Technical 
Assistance (DLTA) program, NMCOG staff worked closely with the Pepperell Affordable Housing 
Committee over the past year to complete this document.  Building upon the previous work related to 
the Pepperell Affordable Housing Production Plan for 2018-2018, NMCOG staff made presentations to 
the Pepperell Planning Board and Pepperell Board of Selectmen on the importance of this document to 
housing production in Pepperell.  The Pepperell Housing Production Plan for 2021-2025 outlines a 
housing production schedule that addresses the community
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B. Addressing Local and State Affordability Goals for Housing Production
In order to address the affordable housing needs in Pepperell, the following goals were developed by 
the Affordable Housing Committee. These goals build upon the goals in the Pepperell Affordable 
Housing Production Plan for 2014-2018 and the recommendations in the draft Housing Chapter of the
2020 Master Plan.  These goals are summarized in Section II of the HPP:

1. Provide a variety of housing opportunities that serve all segments of the community, especially 
those below 80% of the area median income (AMI).

2. Ensure new housing development is consistent with the rural, residential and historic character 
of the town, and sustainable use of natural resources.

3. Provide a range of housing, including rental, home ownership, and other occupancy 
arrangements, if any, for families, individuals, persons with special needs and for seniors. 

4. Adopt the Community Preservation Act (CPA) to support affordable housing initiatives.
5. Establish the Affordable Housing Trust (AHT) to consolidate funds to support affordable housing 

activities.
6. Develop supportive rental housing of 1-4 bedroom units for very low income households, 

including seniors and residents with disabilities, to enable them to age in place, as well as 
congregate housing to act as transitional housing for vulnerable populations (senior, disabled, 
veterans).

7. Adopt an Inclusionary Zoning bylaw that makes all affordable housing deed restrictions 
permanent, and contains a unit threshold requiring that 25% of the units be affordable.  

8. Ensure that affordable housing development in Pepperell adheres to the Commonwealth
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Corporation, Inc. and Habitat for Humanity to develop local affordable housing development 
capacity.

6. Encourage re-use or redevelopment of underutilized property (e.g. historic, municipal, blighted 
or vacant) as appropriate and consistent with the housing goals and sustainable development 
principles.

7. Examine the current bylaw related to tax title properties to see if they may be developed into 
affordable housing, as appropriate and consistent with the housing goals and sustainable 
development principles.

8. Document the specific needs of Pepperell veterans and construct affordable veterans housing 
units that meet those needs. Organizations like the Veterans Northeast Outreach Center and the
local Veteran

http://www.northeastveterans.org/
http://www.mass.gov/envir/smart_growth_toolkit/bylaws/IZ-Bylaw.pdf


ix



x

4. Research federal and state grant opportunities for the enhancement of affordable housing 
including: HUD

http://www.cedac.org/index.html
http://www.neighborworkscapital.org/
http://www.comteam.org/commonground.htm
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Draft
Introduction

A. Overview of Housing Production Plan
The development of housing that is accessible and affordable to people with a range of incomes, 
household characteristics, and demographic qualities is critical to successful and sustainable community 
planning.  The Massachusetts Comprehensive Permit Law (Chapter 774 of the Acts of 1969, a.k.a. 
Chapter 40B of the Massachusetts General Laws), enacted in 1969, is designed to 
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Once approved by DHCD, an HPP is valid for five years. Additionally, communities may apply to have 
their HPP certified by DHCD.  A community will be certified in compliance with an approved HPP if, 
during a single calendar year, it has increased its number of low- and moderate-income housing units by 
at least 0.5%.  Certification lasts for one year if the community has increased its Subsidized Housing 
Inventory (SHI) units by 0.5%, and two years if it has increased the number of SHI units by 1.0%.  
According to Chapter 40B, once a plan has been certified, the local community has greater power in 
controlling new residential development because a decision by the Zoning Board of Appeals to deny a 
Comprehensive Permit application will be considered 
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If Pepperell has achieved certification within 15 days of the opening of the local hearing for the 
Comprehensive Permit, the ZBA shall provide written notice to the Applicant, with a copy to DHCD, that 
it considers that a denial of the permit or the imposition of conditions or requirements would be 
consistent with local needs, the grounds that it believes has been met, and the factual basis for that 
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Furthermore, there are differences in questions and terminology across the Census and the ACS. For 
example, the Census Bureau introduced a new set of disability questions in the 2008 ACS Questionnaire, 
which makes comparisons of disability data from 2008 or later with prior years quite difficult. Within the
HPP there will be an attempt to minimize any confusion about these data sources and to note where 
two different data sources are being used. Comparison across data sources is avoided whenever 
possible. When comparison is unavoidable, the HPP will describe any caution that should be taken. 

In addition to these various data sources, it is important to clarify the definitions for terms, such as 
housing unit, household and family.  The U.S. Census Bureau utilizes the following definitions:

Housing Unit 

http://www.census.gov
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I.     Comprehensive Needs Assessment
The Comprehensive Needs Assessment includes a Demographic Analysis and a Housing Stock Analysis. 
The demographic analysis involves a discussion of population, household types, age cohorts, school 
enrollment, race, ethnicity, disabled community, and income. The housing stock analysis provides an 
analysis of unit types, tenure, new residential development and housing market conditions. It also looks 
at housing affordability, gaps between existing housing needs and current supply, and affordable 
housing efforts in Pepperell.

A. Demographic Analysis
The Demographic Analysis provides an overview of the demographic changes that have occurred in 
Pepperell since the publication of the 2014-2018 Town of Pepperell Affordable Housing Production Plan. 
Using data from the U.S. Census on household, age, race, ethnicity, disability, and income, this section 
analyzes past, current and future demographics in Pepperell in order to predict future population 
changes and to inform the Housing Needs section of this plan.  Throughout the Comprehensive Needs 
Analysis, Pepperell is compared to the Greater Lowell region, as well as the immediate surrounding 
communities.  The surrounding communities include Ayer, Groton, Shirley and Townsend, while the 
Greater Lowell region includes Billerica, Chelmsford, Dracut, Dunstable, Lowell, Tewksbury, 
Tyngsborough and Westford in addition to Pepperell.  Additional data is available in the Housing chapter
of the 2020 Updated Pepperell Master Plan.

1. Population
According to the 2010 U.S. Census, Pepperell had a population of 11,497 residents residing in 4,197 
households.  Over the last few decades, the population in Pepperell, as well as in the Greater Lowell 
region as a whole, has increased steadily. According to the Regional Strategic Plan for Greater Lowell 
(2011), between 1960 and 2010, the population in the region grew by 70% from 169,403 to 286,901 in 
2010 or an average of 14% per decade. Similarly, according to the U.S. Census, Pepperell
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Pepperell



7

family households comprised approximately three quarters (74.2%) of all households in Pepperell (Table
3). This figure declined to 72.6% according to the 2013-2017 American Community Survey.

Table 3: Household Type (2010 and 2013-2017)

  Household Type
2010 2013-2017

Number Percent Number Percent
Family households 3,116 74.2 3,156 72.6
Nonfamily households 1,081 25.8 1,190 27.4
Total 4,197 100.0
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Figure 1: Family and Nonfamily Households by Age : 2010

Source: 2010 U.S. Census.

Source: 2010 U.S. Census

Figure 2: Family and Nonfamily Households by Age : 2013-2017

Source: 2013-2017 American Community Survey

4. Household Size
Information from the U.S. Census shows Pepperell
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Table 5: Household Size - Family and Nonfamily (2010 and 2013-2017)

Household Type
Household Size - 2010

Total1-Person 2-Person 3-Person 4-Person 5-Person 6-Person 7 + Person
Family Households
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children are becoming more prominent. This could be due to a variety of factors including an aging 
population whose children have moved out of the home, married couples choosing not to have children 
and increases in the divorce rate. 

Table 6: Household Characteristics (2010 and 2013-2017)

Household Type
2010 2013-2017

Number Percent Number Percent
Family households
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Table 7: Age Distribution of Pepperell Residents (2010 and 2013-2017)

Age Groups
2010 2013-2017 Percent Change

Number Percent Number Percent 2010-2013/2017
0-9 years 1,376 12.0 1,613 13.4 17.1
10-19 years 1,830 15.9 1,476 12.2 -19.3
20-24 years 638 5.5 635 5.3 -0.5
25-34 years 953 8.3 1,407 11.7 47.6
35-44 years 1,601 13.9 1,252 10.4 -21.8
45-59 years 3,235 28.1 3,200 26.6 -1.1
60-74 years 1,392 12.1 1,835 15.2 31.8
75+ years 472 4.1 631 5.2 33.7
Total Population 11,497 99.9
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The UMass Donahue Institute developed population projections for 2020, 2030 and 2040 on behalf of 
MassDOT.  NMCOG broke down those population projections by age cohort based upon the 
MetroFuture analysis of the regional population.  Table 8 reflects the projected age distribution of 
Pepperell residents for 2020, 2030, and 2040 and then shows the percentage change between 2010 and 
2040. While the overall population is projected to increase by 9.2% between 2010 and 2040, there are 
significant differences within specific age cohorts.  The greatest population increases by age group were 
in the 75+ (57.6%), 60-74 (45.5%), 0-9 (29.7%) and 35-44 (29.7%) age cohorts, while the largest 
decreases were in the 25-34 (-15.8%), 45-59 (-15%) and 20-24 (-12.7%) age cohorts. 

Table 8: Projected Age Distribution of Pepperell Residents (2020 
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http://www.nashobatech.net/
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increase by 4.5% between 2019/2020 and 2028/2029, while the 5-8 grade students (-2.8%) and 9-12 
grade students (-10.9%) will show slight declines.  Overall the total enrollment for the North Middlesex 
District is projected to decrease by 2.1% from 2020/2021 (2,965) to 2028/2029 (2,902).  

Figure 6: Pepperell School Enrollment Projections (2020/2021
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Table 9: Racial and Ethnic Diversity of Residents (2010 and 2013-2017)

Racial/Ethnic Category
2010 2013-2017 Population

Percent Change

Population Percent Population Percent 2010-2013/2017
White 11,082 96.39 11,347 94.17 2.39
Black or African American 60 0.52 141 1.17 135.00
American Indian and Alaska Native 20 0.17 0 0.00 NA
Asian 134 1.17 246 2.04 83.58
Native Hawaiian and Other Pacific Islander 2 0.01 0 0.00 NA
Some Other Race and Two or More Races 199 1.73 315 2.61 58.29
Total Population 11,497
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Table 10 (cont
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power as $1.47 in 2017 dollars, which indicates a rate of inflation of 47% between 1999 and 2017. The 

http://www.bls.gov/cpi/
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Table 12: Median Family Income for Selected Geographies (1999 and 2013-2017)

Geographic Area 1999 2013-2017 % Increase
1999 
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c. Per Capita Income
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Source: 2000 U.S. Census and 2013-2017 American Community Survey

d. Income Distribution
While median household and median family incomes are valuable indicators, they do not account for 
the range, or distribution, of household incomes in a community.  Table 14 compares the household 
income distribution in Pepperell in 1999 and 2013-2017.  The number of households in the 100,000+ 
categories increased by 118.1% from 882 households in 1999 to 1,924 households in 2013-2017.  
Households in the $10-14,000 and $25-34,999 also increased.  All the other income categories 
decreased.  With the median household income increasing from $65,162 in 1999 to $90,029 in 2013-
2017, there was a shift upwards in the median household income levels for Pepperell households.  

Table 14: Income Distribution for Households (1999 and 2013-2017)

Income Category
1999 2013-2017 Percent

Change HUD Threshold for
 2013-2017 data

Number Percent Number Percent 1999-
2013/2017

Less than $10,000 166 4.3 96 2.2 -42.2 Extremely Low Income
$10,000-$14,999 83 2.2 213 4.9 156.6 Extremely Low Income
$15,000-$24,999 314 8.2 251 5.8 -20.1 Extremely Low Income

$25,000-$34,999 259 6.7 264 6.1 1.9
Extremely Low Income
Very Low Income

$35,000-$49,999 572 14.9 346 8.0 -39.5 Very Low Income

$50,000-$74,999 803 20.9 534 12.3 -33.5

Very Low Income
Low Income
Moderate to Median Income

$75,000-$99,999 766 19.9 718 16.5 -6.3 Moderate to Median Income

$100,000-$149,999 562 14.6 1,018 23.4 81.1
Moderate to Median Income
Above AMI

$150,000-$199,999 167 4.3 449 10.3 168.9 Above AMI
$200,000 or more 153 4.0 457 10.5 198.7 Above AMI
Total 3,845 100.0
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the number of residents eligible for HUD assistance.  Assuming a three-person household, it is possible 
to estimate the percentage of households that fall within each category, as shown in Table 15 and Figure
10 on the following page.  After matching each income category to a HUD threshold, the percentage of 
households in Pepperell that are associated with various income thresholds can be estimated.

As shown in Figure 10, 60.7% of Pepperell households earn an income at or above the AMI, while 39.3% 
of households are in the moderate, low, very low, or extremely low income categories. This indicates 
that while there are some very high earning households in Pepperell, nearly 40% of the total households
still earn less than the AMI and could be eligible for HUD assistance.  

Figure 10: Estimated Pepperell Households in each AMI Category (2013-2017)

Source:  2013 - 2017 American Community Survey

e. Area Median Income
Affordable housing requirements base a household
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1 For more information about how the U.S. Census Bureau defines poverty thresholds, refer to: 
http://www.census.gov/hhes/www/poverty/methods/measure.html.

 Table 15: Adjusted Income Limits by Household Size, Lowell Metro FMR Area, FY 2018
Income

Limit
Area

Median
Income for
FMR Area

FY 2012 Income
Limit Category

Household Size

1-Person 2-Person 3-Person 4-Person 5-Person 6-Person

Lowell,
MA HUD

Metro
FMR
Area

$ 105,400

30% - Extremely 
Low $ 22,150 $ 25,300 $ 28,450 $ 31,600 $ 34,150 $ 36,700

50% - Very Low $ 36,900 $ 42,200 $ 47,450 $ 52,700 $ 56,950 $ 61,150

80% - Low $ 50,350 $ 57,550 $ 64,750 $ 71,900 $ 77,700 $ 83,450
 Source: U.S. Department of Housing and Urban Development, HUD User data

f. Veterans Income
Information on veterans is limited in the ACS and, in most instances, is not provided and is described as 
being 

http://www.census.gov/hhes/www/poverty/methods/measure.html
http://aspe.hhs.gov/poverty-guidelines
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Table 17: Characteristics of the Population Living in Poverty (2013-2017)

Characteristics Number Below Poverty Level Percent in Poverty Percent of  Total
Age 
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Pepperell supports a variety of housing units from single-family homes to multi-unit dwellings. As shown
in Table 18 on the next page, Pepperell had 3,917 housing units in 2000 of which 75% were single-family
homes. Multi-unit dwellings accounted for an additional 20.5%, and nontraditional housing units (e.g. 
mobile homes) accounted for 4.5% of all dwellings.  According to the 2013-2017 American Community 
Survey (ACS) data, total housing units increased by 19.1% to 4,665 housing units in 2013-2017 with 
single-family homes comprising 80.8% of the total housing units.  Single-family houses increased by 
28.3% from 2,939 units in 2000 to 3,772 units in 2013-2017.  According to the ACS data, the number of 
duplexes decreased from 288 units in 2000 to 280 units in 2013-2017, or by 2.8%, while the number of 3
or 4 units increased from 172 units in 2000 to 176 units in 2013-2017 (2.3%).  The number of 5-19 units 
decreased by 19.5% from 272 units in 2000 to 219 units in 2013-2017, while the number of 20+ units 
increased from 70 units in 2000 to 115 units in 2013-2017, or by 64.3%.

Table 18: Housing Units by Type (2000 and 2013-2017)
Number of Units per

Structure
2000 2013-2017 Percent Change

Number Percent Number Percent 2000-2013/2017
1-unit, detached 2,790 71.2 3,482 74.6 24.8
1-unit, attached 149 3.8 290 6.2 94.6
2 units 288 7.4 280 6.0 -2.8
3 or 4 units 172 4.4 176 3.8 -2.3
5 to 9 units 182 4.6 121 2.6 -33.5
10 to 19 units 90 2.3 98 2.1 -8.9
20 or more units 70 1.8 115 2.5 64.3
Mobile Home 176 4.5 103 2.2 -41.5
Total 3,917
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Total Occupied Housing Units 3,847
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Table 20: Residential Units Permitted (2010-2019)

Year Total Building
Permits

Total Units
Approved

Estimated
Construction Cost

Average Est. Construction
Cost Per Unit

2010 22 22 $4,849,500 $220,432
2011 13 13 $2,825,000 $217,308
2012 17 17 $3,400,500 $200,029
2013 14 `14 $2,720,500 $194,321
2014 15 15 $3,025,000 $201,667
2015 12 12 $3,720,000 $310,000
2016 40 40 $12,112,000 $302,800
2017 22 23 $7,104,000 $308,870
2018 15 15 $4,250,000 $283,333
2019 24 33 $5,355,250* $334,703*
Total 194 204 $49,361,750 $263,967**

        Source: Pepperell Building Department (2010-2019) *Partial list in 2019 (values for 16 units);  **187 units
Figure 13: Residential Units Permitted by Housing Type (2010-2019)

Source: Pepperell Building Department (2012-2019)

a. Number of House Sales
Table 21 and Figure 14 below show the number of residential sales in Pepperell between 2012 and 2019,
comprised of 972 single-family, 125 condominium and 1,382 total sales. Single-family home sales 
comprised 70.3% of total residential sales, while condominiums only comprised 9% of total residential 
sales between 2012 and 2019.  Single-family home sales increased by 52.7% between 2012 and 2016, 
stayed the same in 2017 and then decreased in 2018 and 2019.  Condominium sales showed a 46.2% 
increase between 2012 and 2015, deceased in 2016 and 2017 and then increased in 2018 and 2019.

Table 21: Residential Sales in Pepperell (2012
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Year Single-Family Condominium Other All
2012 91 13 26 130
2013 127 17 32 176
2014 106 9 19 134
2015 107 19 26 152
2016 139 12 42 193
2017 139 9 58 206
2018 134 20 41 195
2019 129 26 41 196
Total 972 125 285 1,382

Source: The Warren Group, 2019

Figure 14: Residential Sales in Pepperell (2012-2019)

Source: The Warren Group, 2020

Outlined on the next page in Table 22 and Figure 15 are the total residential sales in the Greater Lowell 
region for the same period.  Housing sales in the region reflect an increase from 2012 to 2016, a slight 
decrease in 2017 and 2018, and a slight increase in 2019.   Single-family home sales in the region 
comprised 56.2% of total residential sales, while condominiums only comprised 26% of total residential 
sales between 2012 and 2019.  Single-family home sales increased by 32.7% between 2012 and 2016 
and then decreased by 4.4% between 2016 and 2018.  Condominium sales showed a 57.6% increase 
between 2012 and 2016 and a 12.8% decrease between 2016 and 2019.  This may reflect a cooling down
of the condominium market since 2016.

Table 22: Residential Sales in the Greater Lowell region (2012
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Year Single-Family Condominium Other All

2012 2,023 842 646 3,511

2013 2,197 944 674 3,815

2014 2,170 997 714 3,881

2015 2,321 1,146 734 4,201

2016 2,684 1,327 840 4,851

2017 2,576 1,198 816 4,590

2018 2,567 1,253 852 4,672

2019 2,610 1,157 799 4,566

Total 19,148 8,864 6,075 34,087
Source: The Warren Group, 2020

Figure 15: Residential Sales in the Greater Lowell Region (2012-2019)

Source: The Warren Group, 2020

b. Median Sales Prices
Table 23 and Figure 16 on the next page show the change in median sales prices in Pepperell for single-
family, condominiums and all housing sales between 2012 and 2019 based upon data from the Warren 
Group.  The median sales price for single-family homes in Pepperell increased from $242,000 in 2012 to 
$375,000 in 2019.  The condominium median sales prices increased from $125,100 in 2012 to $258,625 
in 2018, while the total median sales prices increased from $222,550 to $355,500 during the same 
period.  These median sales prices reflect the relative affordable nature of the Pepperell housing market 
compared to the rest of the Greater Lowell region.

Table 23:  Median Sales Prices in Pepperell (2012-2019)
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Year Single-Family Condominium All

2012 $242,000 $125,100 $222,550

2013 $295,000 $160,000 $275,000

2014 $300,000 $224,900 $295,000

2015 $310,000 $189,000 $281,500

2016 $320,000 $191,000 $309,000

2017 $335,900 $241,500 $328,000

2018 $343,700 $248,750 $339,000

2019 $375,000 $258,625 $355,500
Source: The Warren Group, 2020
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Figure 16: Median Sales Prices in Pepperell (2012-2019)

Source: The Warren Group, 2020

The median sales prices in the Greater Lowell region for 2012-2019 are provided in Table 24 and Figure 
17 on the next page.  When compared to the Greater Lowell median sales prices, Pepperell is at the 
lower end of the median sales prices for residential properties, particularly condominiums.  This will be 
more evident in Tables 25 and 26 when there is a comparison of median sales prices with the Greater 
Lowell and surrounding communities in 2016-2019 and 2019 respectively.  

Table 24: Median Sales Prices in the Greater Lowell Region (2012-2019)

Year Single-Family Condominium All
2012 $283,554 $180,649 $251,700

2013 $315,337 $202,291 $280,780

2014 $327,198 $214,971 $289,308

2015 $340,550 $214,182 $299,626

2016 $328,756 $222,886 $310,402

2017 $374,699 $229,282 $338,181

2018 $399,506 $243,122 $359,576

2019 $420,253 $264,399 $383,772
Source: The Warren Group, 2020
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Figure 17: Median Sales Prices for the Greater Lowell Region (2012-2019)

Source: The Warren Group, 2020

Table 25 compares the median sales prices for single-family and condominiums between 2016 and 2019 
for Pepperell, its surrounding communities and the other Greater Lowell communities.  Pepperell
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Table 25 (cont
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3. Housing Affordability Analysis
Public officials generally agree on a definition of affordable housing as that which costs no more than 
30% of a household
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2 HOME is the largest Federal block grant to State and local governments designed exclusively to create affordable housing for low-income 
households. States and localities use HOME grant to fund a wide range of activities that build, buy, and/or rehabilitate affordable housing for 
rent or homeownership or provide direct rental assistance to low-income people.

Fair Market Rents (FMRs) are primarily used to determine payment standard amounts for the Housing 
Choice Voucher program, initial renewal rents for some expiring project-based Section 8 contracts, 
initial rents for housing assistance payment (HAP), contracts in the Moderate Rehabilitation Single Room
Occupancy (SRO) program (Mod Rehab), and to serve as a rent ceiling in the HOME rental assistance 
program.2  HUD annually establishes FMRs for 530 metropolitan areas and 2,045 nonmetropolitan 
county FMR areas.  The final FMRs are published and available for use on October 1st. The FY 2020 FMR 
for a single bedroom apartment in the Lowell MA HUD Metro FMR area was $1,188 per month, as 
shown in Table 29 below.

Table 29: Fair Market Rent for Lowell, MA HUD Metro FMR Area (FY 2020)
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expiration, subsidizing agency, and whether the development was built using a Comprehensive Permit. 
Table 31 lists the housing developments included in Pepperell
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Table 32: SHI Reports for the Surrounding/Greater Lowell Communities:  January 2014 and December 2019

Community

Year Round
Housing Units Total Subsidized Housing Inventory (SHI)

Units Percent SHI Units

2010 January
2014

December
2019

Percent
Change

January
2014

December
2019

Ayer 3,440 286 267 -6.64 8.31 7.76
Groton 3,930 207 224 8.21 5.27 5.70
Shirley 2,417 60 57 -5.00 2.48 2.36
Townsend 3,356 126 145 5.66 3.75 4.32
Surrounding 
Communities 13,143 679 693 2.06 5.17 5.27

Pepperell 4,335 130 130 0.00 3.00 3.00
Billerica 14,442 857 1,178 37.46 5.93 8.16
Chelmsford 13,741 1,064 1,340 25.94 7.74 9.75
Dracut 11,318 719 590 -17.94 6.35 5.21
Dunstable 1,085 0 0 N/A 0.00 0.00
Lowell 41,308 5,215 5,154 -1.17 12.62 12.48
Tewksbury 10,803 1,030 1,052 2.14 9.53 9.74
Tyngsborough 4,166 340 436 28.24 8.16 10.47
Westford 7,671 351 1,037 195.44 4.58 13.78
Greater 
Lowell Region

108,869 9,706 10,917 12.48 8.91 10.03

Source: Massachusetts DHCD, Chapter 40B SHI, January 2014 and December 2019

e. Affordable Housing Development in Pepperell
The Pepperell Affordable Housing Production Plan for 2014-2018 was submitted to DHCD on July 10, 
2014 and approved on August 25, 2014.  According to the January 2014 SHI report, Pepperell had 130 
subsidized housing units or 3% and needed 304 additional subsidized housing units to meet its 10% goal.
This plan outlined a planned production schedule of 16 subsidized housing units in 2014 and 64 
subsidized housing units in 2015-2018 for a total of 210 subsidized housing units.   Unfortunately, the 
private sector was not able to produce the number of affordable units envisioned in the Plan.  In fact, 
according to the DHCD SHI report for December 2019, the Town of Pepperell was credited with no 
additional subsidized housing units and remain at 130 subsidized housing units or 3%.  In developing the 
Pepperell Housing Production Plan for 2021-2025, the Pepperell Affordable Housing Committee wanted 
to put the necessary incentives in place to meet its subsidized housing production schedule for the next 
five years.  

Based upon the 2010 U.S. Census, Pepperell had 4,335 year-round housing units and, therefore, needed 
to have 434 subsidized housing units to meet its 10% goal.  Based upon the December 2019 SHI report 
from DHCD, Pepperell needed an additional 304 subsidized housing units to meet its 10% goal.   
However, with the release of the 2020 U.S. Census in 2021, there will be a new year-round housing unit 
figure.  If you review the number of housing units approved between 2010 and 2019, or 170 units, this 
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number can be added to the 4,335 figure to estimate the 2020 Census figure as 4,505 units.  Under this 
estimated figure, the Town would need to have 450 subsidized units in its housing inventory to meet the
10% goal.  Therefore, the Town would need an additional 320 affordable units, or 64 subsidized units 
per year over the next five years, to meet its 10% goal.   Given that there is currently one 
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If Pepperell has achieved certification within 15 days of the opening of the local hearing for the 
Comprehensive Permit, the ZBA shall provide written notice to the Applicant, with a copy to DHCD, that 
it considers that a denial of the permit or the imposition of conditions or requirements would be 
consistent with local needs, the grounds that it believes has been met, and the factual basis for that 
position, including any necessary supportive documentation.

If the Applicant wishes to challenge the ZBA
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household, comprising 40.3% of all family households (1,122). One-person nonfamily households are the
second most common size comprising 83.6% of nonfamily households. Within nonfamily households, 
83.6% lived alone and 43.6% housed residents over the age of 65. 

Between 2000 and 2013-2017, there was a large growth in single-family homes. During that time, 833 
single-family units were added. There was a 2.8% decrease in duplexes, a 2.3% decrease in 3-4 units, a 
33.5% decrease in 5-9 units and an 8.9% decrease in 10-19 units.  Developments with 20 or more units 
increased by 64.3%, while mobile homes decreased by 41.5%.  These multi-family units will 
accommodate the smaller households that are increasing in number, such as the one-person 
households, 65+ householders, and the two-person family households. However, the decrease in many 
multiple unit housing structures reduces the housing options for small families and leaves them with the
choice of a single-family home or moving to another community with more diverse housing options.

As with many suburban communities in the Greater Lowell region, most of the housing is owner-
occupied. However, from 2010 to 2013-2017, renter-occupied units increased at a higher rate than 
owner-occupied units 
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According to the 2018 Healthy Aging Report for Pepperell, 9.9% of Pepperell residents over 60 years of 
age had a fall within the last year and 3.1% of residents over 65 years of age had a hip fracture.  Chronic 
disease is the leading cause of death and disability in the nation and Pepperell residents over 65 years of
age had 771 emergency room visits/1,000 in 2018.

Considering the current trend of people getting married and settling down later in their thirties and the 
dramatic increase in residents 65 and older, the Housing Production Plan needs to embrace housing 
that
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3 America's Rental Housing: Meeting Challenges, Building on Opportunities, Harvard Joint Center for Housing 
Studies, 2011.  http://www.worldpropertychannel.com/ 
4 Workforce housing is a term commonly used to describe 

http://www.worldpropertychannel.com/us-markets/residential-real-estate-1/rental-market-report-harvard-joint-center-for-housing-studies-jchs-home-affordability-index-homes-for-rent-condos-for-rent-rising-rental-rates-home-renters-report-most-expensive-renta
http://www.housingpolicy.org/getting_started/what.html#What+is+%22workforce+housing%22%3F


42

10. Utilize the DHCD-approved Affordable Housing Production Plan as a management tool to 
develop new housing opportunities in meeting the Town

http://www.northeastveterans.org/
http://www.mass.gov/envir/smart_growth_toolkit/bylaws/IZ-Bylaw.pdf
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http://www.cedac.org/index.html
http://www.neighborworkscapital.org/
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Regional Coordination
a. Participate in a Regional Housing Committee to create a Regional Housing Plan for the 

Greater Lowell region.
b. Work with non-profit entities, such as the Common Ground Development Corporation, a 

subsidiary of Community Teamwork, Inc., and the Coalition for a Better Acre to develop and 
manage affordable housing projects. 

c. Collaborate with other communities to promote First-Time Homebuyer Program 
opportunities in the region and state to make existing homes more affordable.

d. Research and promote Foreclosure Assistance Programs through the State

http://www.comteam.org/commonground.htm
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Development Corporation, Inc., and Habitat for Humanity, to develop local affordable 
housing development capacity.
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The Board of Commissioners is responsible for setting and adhering to all federal and state policies 
pertinent to the 
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Table 35: Land Use Development Patterns by Acreage in Pepperell: 1971-2016
Land Use 1971 1985 1999 2016 Percent Change 1971 -2016 Percent of Total 2016

Residential 1,163 2,125 3,386 4,022 245.86 27.11
Commercial 50 61 67 59 17.99 0.40
Industrial 103 225 178 188 82.26 1.27
Government/Institutional 126 211 96 113 -10.56 0.76

Developed 1,443 2,622 3,726 4,383 203.74 29.54
Agricultural 2,673 2,488 2,069 1,560 -41.66 10.51
Other Undeveloped 10,344 9,352 8,643 8,496 -17.87 57.26

Undeveloped 13,018 11,839 10,712 10,055 -22.76 67.77
Water 378 378 400 400 5.95 2.70

Total 14,838 14,838 14,838 14,838 N/A 100.00
Source: University of Massachusetts, MacConnell Land Use Data; 2016 land use data was updated from 1999 
MacConnell land use data using 2016 aerial imagery

According to the assessor



48

required.  Multi-family dwellings are also allowed in the Mixed Used Overlay District.  The Commercial 
district is the only conventional zoning district where residences are allowed above commercial space 
by-right.  However, single- family and two-family dwellings are prohibited in the Commercial district, as 
well as in the Industrial district. 

The Town
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Table 37: Dimensional and Density Requirements for Districts Allowing Residential Dwellings
Zoning District

Rural
Residence

(RR)

Town
Residence

(TR)

Recreational
Residence

(RCR)

Suburban
Residence

(SR)

Urban
Residence

(UR)

Commercial
(C)

Mixed Use
Overlay
District

(MUOD)

Minimum Lot Area (sf) 80,000 80,000 80,000 40,000 40,000 * 5 acres

Minimum Lot Frontage (ft) 200 150 150 150 150 * 100
Minimum Lot Width (ft) 40 40 40 40 40 * 100
Minimum Front Yard (ft) 50 50 50 30 30 * 30
Minimum Side Yard (ft) 30 25 25 15 15 * **
Minimum Rear Yard (ft) 75 60 60 45 45 * **
Maximum Building Height (ft) 35 35 35 35 35*** 35*** 60

* A residential use hereafter located in a Commercial district shall conform to the dimensional requirements of the nearest 
residential district, except dwelling units above the first floor as allowed in the Commercial district.
** Side Yard and Rear Yard for lots within the Mixed Use Overlay District are the same as the underlying zoning district.
*** The Planning Board may authorize greater height by Special Permit.
Source: Town of Pepperell Zoning Bylaw, July 2014

2. Mixed Use Overlay District
The Mixed Use Overlay District allows the Planning Board to issue a Special Permit in the Commercial 
and Industrial districts on sites of five (5) acres or more. The bylaw is intended to create mixed 
commercial, residential and open space areas, and to: encourage pedestrian activity by creating a 
pleasant environment for pedestrians; provide opportunities for retail services, housing and 
employment in close proximity; and encourage the sharing of parking lots and driveway curb cuts, 
thereby minimizing the amount of paved parking surface area, and reducing traffic congestion.  
Currently, the only designated MUOD is the former Pepperell Paper Mill site north of Route 113 on the 
western bank of the Nashua River.

Most uses permitted in a Commercial district are eligible for consideration as part of a Mixed Use 
District project, including multi-family dwellings, municipal facilities, above and below ground utilities, 
and parking facilities.  Uses may be commingled into a single structure or structures, along with other 
eligible uses, or they may be located in separate structures on the site.  Business professional offices or 
retail uses must comprise a minimum of 10% of the floor area in a Mixed Use Development.  Several 
uses normally allowed in the Commercial or Industrial districts are prohibited from the MUOD, including 
car washes and motor vehicle repair.  

Any MUOD project that results in the creation of ten (10) or more residential units must designate at 
least 10% of the units as affordable, in accordance with the State
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The minimum lot frontage in the MUOD is 100 feet, and the minimum front yard is 30 feet.  The 
maximum building height allowed in the district is 60 feet, and the maximum lot coverage is 70%.

3. Special Permits
The Town
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b. Planned Unit Development
On parcels of at least 120,000 square feet, the Planning Board may authorize a Special Permit for a 
Planned Unit Development that allows a mixture of uses and a variety of building types by-right or by 
Special Permit.  The designation of a portion of the parcel as common or open land is required, and the 
total number of dwelling units cannot exceed the number otherwise allowable in the district. 

c. Multi-family Housing
Multi-family residential development is allowed in the Urban Residence and Commercial districts with a 
special permit from the Planning Board.  No more than four units may be constructed per building, and 
10,000 square feet of land is required for each unit. Units constructed within an apartment building 
must be at least 480 square feet in size.  For project with eight units or more, no more than 20% of the 
units can contain three or more bedrooms.  Projects where six or more detached single-family dwelling 
units are proposed on a site designated for multi-family development, 10% of the units must be 
affordable, as defined by the State. 

d. Mobile Homes
Trailers or similar mobile equipment may not be used for dwelling purposes except for temporary 
circumstances not exceeding six months and licensed by the Selectmen.  This restriction does not apply 
to existing trailers used for dwellings or to trailers placed into existing trailer parks.  Such trailers may be 
replaced by a trailer not more than 20% larger in volume than the lawfully preexisting trailer.

e.   Accessory Apartments
In order to provide additional rental units, create housing options for senior residents, and assist owners
of single-family home with the upkeep of structures that are larger than they require, accessory 
apartments are allowed in all five residential districts by Special Permit from the Board of Appeals. The 
dwelling must be owner occupied and only one accessory apartment may be established per lot. The 
accessory apartment cannot exceed 800 square feet, and it must be located in the primary residential 
structure.  

f. Residential Accessory Uses
Pepperell
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may create a conflict with adjacent residential uses, as such operations often utilize significant 
stockpilings of material such as loam, sand, mulch, building and construction materials, vehicles, trailers,
and heavy equipment, and can generate significant noise.

C. Infrastructure
This section summarizes the existing sewer, water and transportation infrastructure and identifies the 
infrastructure gaps that present barriers to new residential development.  This summary is based upon 
the various sections in the 2020 Comprehensive Master Plan.

1. Sewer Capacity
The Sewer District delineates the portion of the Town where sewer service is currently provided or is 
planned. This section of the bylaw is also intended to regulate sewer connections and use within the 
area.  Within the Sewer District, all residential or commercial structures constructed after the zoning 
section
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5 Supervisory control and data acquisition (SCADA) is a system of software and hardware elements that allows 
industrial organizations to:
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Improvements to the drinking water system are implemented on a regular basis, including the following 
measures that were undertaken in 2019:
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for this service is $2.50 for an in-town trip and $3.50 for an out-of-town trip.  A two-day advanced 
reservation is generally required.  Long distance medical transportation is available to Pepperell 
residents through the Groton Council on Aging as part of a cooperative agreement between the two 
communities.  

MBTA regional commuter rail service to and from Boston via the Lowell line is available at the Gallagher 
Terminal in Lowell.  The Lowell line service consists of twenty-two daily inbound trains operating 
between 5:35 A.M and 12:10 A.M.  Headways are 30 minutes during the peak travel periods, and 
approximately hourly during other times of the day.  In addition to Lowell, the train stops at North 
Billerica, Wilmington, Anderson, Mishawum, Winchester, Wedgemere, and Medford and terminates at 
North Station in Boston.  Weekend and holiday service consists of eight daily round trips between Lowell
and Boston.

The MBTA commuter rail service between Boston and Fitchburg via the Fitchburg line is available at the 
Ayer commuter rail station.  Between Ayer and Boston, the train stops at eight locations in Littleton, 
Acton, Concord, Lincoln, Weston, Waltham, Belmont and Cambridge.  Heading west from Ayer, there 
are commuter rail stops in Shirley, Leominster and Fitchburg.  The Fitchburg line service consists of 
nineteen daily inbound trains operating between 4:50 A.M and 10:35 P.M.  Headways are approximately 
30 minutes during the peak travel periods and hourly during other times of the day.  Weekend and 
holiday service consists of seven daily round trips between Fitchburg and Boston.

The Nashua River Rail Trail may be utilized to access the Ayer Commuter Rail station, thereby providing 
an automobile-free commute between Pepperell and Boston.  Private bus service (Boston Express) to 
Boston is available at the MassDOT park-and-ride lot located on Route 113 in Tyngsborough, just east of 
Route 3.
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II. Affordable Housing Goals and Strategies

The Town
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B.     Housing Strategies

1. Maintain Existing Housing and Expand Housing Opportunities
a. Restore the effort to achieve the 10% Affordable Housing Goal
b. Be proactive in monitoring and maintaining existing affordable housing units.
c. Coordinate the activities of the Affordable Housing Committee, Planning Board, Board of 

Selectmen and Zoning Board of Appeals to achieve consistency in the interpretation and 
administration of affordable housing requirements. 

d. Utilize the Pepperell Affordable Housing Committee to oversee the implementation of the 
DHCD-approved 2021-2025 Housing Production Plan as a management tool to develop new 
housing opportunities in meeting the Town

http://www.northeastveterans.org/
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b. Working in conjunction with the Planning Board, Board of Selectmen, Zoning Board of 
Appeals, and other town committees and boards, build upon the approved zoning changes 
so as to provide more affordable housing opportunities, such as through special permits for 
multi-family units, accessory apartments, and retirement communities.

c. Develop an Inclusionary Housing Bylaw to encourage the development of new housing that 
is affordable to low and moderate-income households.  Model Inclusionary Housing Bylaws 
can be found at:  http://www.mass.gov/envir/smart_growth_toolkit/bylaws/IZ-Bylaw.pdf.

d. Examine the use of Community Preservation Funds to support affordable housing 
development with a focus on the following programs and services:

i. Community education regarding affordable housing programs;
ii. First-time home buyer

http://www.mass.gov/envir/smart_growth_toolkit/bylaws/IZ-Bylaw.pdf
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opportunities could include updates on current policies to support affordable housing (i.e., 
the Comprehensive Permit Guidelines) and any revisions to state law or regional 
opportunities. This will allow boards and committees to provide guidance to the 
development community to improve the quality of proposals and result in a more expedited
permitting process.

b. Increase public awareness of and support for affordable housing through increased 
outreach and public education.

c. Utilize resources available through the MassHousing Partnership and work with local 
financial institutions and the Merrimack Valley Housing Partnership (MVHP) to encourage 
home ownership of affordable housing units. 

d. Provide education programs on housing rehabilitation.

4. Funding
a. Pursue the purchase of units and provide a subsidized buy-down on the purchase price to 

qualified first-time homebuyers.
b. Develop local partnerships with developers to utilize the State

http://www.cedac.org/index.html
http://www.neighborworkscapital.org/
http://www.comteam.org/commonground.htm
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III. Housing Production Plan Implementation Requirements

A. Characteristics of Proposed Residential or Mixed-Use Developments
The Board of Selectmen and the Zoning Board of Appeals will consider the adoption of a Comprehensive
Permit Policy that reflects the expectations of the Town for housing developed under Chapter 40B.  By 
outlining our expectations through the adoption of a Comprehensive Permit policy, we believe that the 
development community will be able to produce the affordable housing that meets the needs of our 
community. The components of a Comprehensive Permit Policy will include the following elements:
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to permit any residential development other than single-family.  It is anticipated that any changes to the
zoning bylaw will need to be presented to Town Meeting for adoption.  Where appropriate, it is 
anticipated the Town will modify the zoning bylaw to support the creation of affordable housing units to
meet its housing production goals.  

C.  Privately-Owned Land with Potential for Affordable Housing
In meeting the DHCD requirement to identify potential affordable housing sites, the Pepperell 
Affordable Housing Committee identified privately- and publicly-owned parcels throughout the 
community that could be developed for affordable housing in the future.  Numerous parcels were 
identified and analyzed by current use, zoning, location and site characteristics.  NMCOG staff 
conducted site visits to identify the development limitations of the identified properties, which are 
included under the characteristics/site constraints column of Table 38.

As shown below in Table 38, twenty-five (25) privately-owned sites were identified, which could 
generate 100-125 additional affordable housing units, depending upon the development constraints of 
each individual property.  This list of privately-owned land with potential for affordable housing will help
guide the Town as it moves forward in addressing its affordable housing needs over the next five years.  
As stated in the Policy and Regulatory Reform strategies section, the Town is committed to coordinating 
the actions of the various boards and committees on the development of these parcels to meet the 
open space and historic preservation goals of the Town as well.  Map 1 in the Appendix shows the 
location and distribution of the SHI and potential development sites throughout the community, while 
Maps 2 and 3 show the location of these parcels in relation to the current zoning and overlay districts.  
Map 4 shows these parcels in relation to the water and sewer infrastructure.  

Table 38: Privately-owned Parcels with Potential for Affordable Housing
Site Address Acres Current Use Map/

Block/Lot
Characteristics/ Site

Constraints
Zoning
District

Zoning Bylaw
Amendment

(Y/N)

12 Bancroft 
Street
(South Wind 
Farm)

64.91 Front portion is
a horse farm.  
Back portion is 
vacant land.

33-50-0 Vacant land is flat with a 
limited number of wetlands.  
Would need access road for 
the property.

TR N

19 Chestnut 
Street*

2.427 Vacant lot 13-98-0 Flat and wooded lot. RR N

21 Chestnut 
Street*

2.417 Vacant lot 13-98-1 Flat and wooded lot with 
some wetlands.

RR N

27 Chestnut 
Street*

3.837 Vacant lot 13-99-0 Landlocked parcel with 
wetlands.

RR N

122 Chestnut 
Street*

2.052 Undeveloped 
lot

12-5-0 Flat, wooded lot with 
extensive wetlands. Combine 
with 122A Chestnut Street

RR N

122A Chestnut
Street*

4.8 Undeveloped 
lot in the rear

12-6-0 Combine with 122 Chestnut 
Street.  Landlocked parcel 
with limited wetlands.

RR N
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  Table 38 (cont
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Table 38 (cont
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Table 39 (cont
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E. Participation in Regional Collaboration that Address Housing Development
Pepperell will investigate the following opportunities to participate in regional initiatives to develop 
affordable housing in the Greater Lowell region:
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Appendix: Maps
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