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01 Executive Summary
The Committee identiﬁed nine contemporary
retail drivers which planning for the future retail
environment needs to consider. A representative
stakeholder group acknowledged and expressed
general consensus with the drivers, but highlighted
the diﬀering needs and planning responses for their
business models, regions or preferred locations.

This report provides the Retail Expert Advisory
Committee’s (the Committee) advice on appropriate
reforms to improve the NSW planning system as it
relates to retailing.
The retail sector is a key economic driver in NSW,
employing around 420,000 people with an annual
turnover estimated at almost $100 billion. It is
dynamic, highly competitive, multi-scaled, multichannelled and increasingly global. NSW beneﬁts
from a long list of destination main streets and
some of the most successful shopping centres in
the country. However modern consumer habits are
changing, taking advantage of new technologies,
online retailing and urban densiﬁcation, eﬀecting
how our shops, main streets and centres evolve and
operate.

The overarching messages throughout the
Committee’s process found that:
▪ The supply of suitable land is singularly the
biggest issue. The current zoning and land use
allocation does not provide an adequate supply
of the range and location of sites retailers seek,
resulting in supply shortfalls and competition for
sites with other uses and in other zones.
▪ The retail sector is experiencing signiﬁcant
change - what worked yesterday will not work for
today and certainly not for tomorrow.

A fundamental objective of the planning system is
to facilitate economic development in appropriate
locations and to ensure an adequate supply of land
for this to occur. A planning system designed for the
retail environment of yesteryear will not eﬃciently
deliver the retail needs of the present or the future.
Nor will incremental amendments to existing
planning instruments in response to individual
business needs. To maintain competitiveness,
economic investment and employment opportunities
across the State, a new policy framework is
required.

▪ The planning system creates unnecessary
barriers to business establishment and does not
provide the ﬂexibility to enable retailers to evolve
and respond to changes in consumer demand
and/or market conditions.
▪ Higher density urban, suburban, regional and
rural contexts have diﬀerent needs, development
conditions and responses for retail provision and
planning.
▪ In addition to the provision of goods and
services, the retail sector continues to grow
as a signiﬁcant employment base, supporting
the service economy whilst manufacturing
decreases.
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The following diagram1 shows key transformative elements
inﬂuencing change from the current planning framework to a future
policy position. The proposed new framework reﬂects changes in
the retail industry and consumer choice which will have spatial,
locational and assessment impacts.

Current Thinking
Centre based hierarchical
approach:
▪ Strict adherence to policy

Change Factors
Consumer demand for better
value, service and availability
of goods

Assessment based and
informed by:

Emergence of new formats:

▪ Retail impact assessments

▪ Click & collect

▪ Sequential test relating to
site availability

▪ Discount outlet stores

▪ Net community beneﬁt
appraisal

▪ Category killers

▪ Dark stores
Online and mobile
technology:

Policy variations through
individual planning proposals:

▪ Elevates consumer choice
and power

▪ Assessed against centre
based perspective

▪ Challenges brick and
mortar retail

▪ Uncertain process and low
yielding results

▪ Sharpens industry
competitiveness

Outcomes:

▪ Global opportunities for
Australian retailers

▪ Shortage of land for retail
uses

Highly innovative industry:

▪ Industry friction

▪ Sharing economy

▪ Loss of new employment
opportunity

▪ 3D printing and
manufacturing

▪ Loss of State investment

▪ Payment methods
▪ Inventory monitoring etc.

New Thinking
Policy consideration of
retail trends and consumer
convenience as legitimate
planning concerns
Network of retail opportunity
required to accommodate
various retail formats and to
meet consumer demands:
▪ Centres remain primary
zones for day to day
retailing
▪ Complementary business
zones can accommodate
other forms
Broader zones provide
flexibility to accommodate a
range of retail uses
Recognition that centres are
not able to accommodate all
retail formats:
▪ For some forms of retail,
centrality is not important
Planning emphasis shifts
from impact assessment to
proactive accommodation of
sector needs

Consolidation of bulky goods
retailing:
▪ 23% of retail market
▪ Legitimate and popular
format
▪ Here to stay

Figure 1

1

Key transformative elements

Based on MacroPlan Dimasi model
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Accordingly, the Committee recommends the
implementation of a new planning framework for
retail development, underpinned by the principles of
increased land supply for retailers, increased access
to retail services and convenience for the community,
greater certainty and increased consistency in
decision making on the types and locations of retail
development.

Councils, businesses and peak bodies
representing retail and development industry
groups shared their experience of retail and
planning matters, providing constructive feedback
and practical examples to aid the Committee’s
discussions.
Key messages reﬂect that the planning system is
not keeping up with changes in the retail industry
and new technology, creates uncertainty and
inconsistency for both councils and retailers, and
ultimately less competition and higher costs for
consumers.

To achieve this the following steps are identiﬁed.
1. Address impediments to supply by enabling
access to more sites for retail uses, both by
increasing the availability of existing suitable
land stock and the ability to readily convert
sites to keep up with demand and create new
employment opportunities.

This report outlines the process and rationale in
reaching the Committee’s recommendations to
the Minister. Recommendations were informed
by an evidence base of contemporary reports;
targeted consultations with key retail, planning
and development industry stakeholders; and
understanding strategic planning directions through
presentations by the Department of Planning and
Environment (the Department), the Greater Sydney
Commission and the Council of the City of Sydney.
Staﬀ from the Department’s Policy and Strategy
division acted as secretariat to the Committee.

2. Review and consolidate the business zones,
moving from a preclusionary approach for
certain retail uses to oﬀering greater ﬂexibility
for appropriate uses. Provide opportunities for
greenﬁeld, growth and regional areas, driven in
part by forward thinking strategic planning.
3. In combination with step 2, modernise the
standard instrument’s deﬁnitions to reﬂect
contemporary retail formats and technologies.
The lack of acknowledged strategic planning,
where the calibration of assessment consideration
can be managed, has created over time a state of
preclusionary comfort, impacting on supply.

Whilst recognising equally valid issues, the scope
of the Committee’s work and this report does not
respond to the needs and pressures of industrial
land users or residential uses seeking to access
other zones.

4. Inner and established areas may not have
a suﬃcient stock of suitably sized or located
business zoned land sought by retail uses.
This creates pressure to encroach on industrial
designated land, which in some areas already
includes retailing. A new focus is needed to
transition suitably located former industrial areas
to employment zones, which include retail uses.
Areas which support strategic uses such as ports,
airports and freight routes should be protected
from inappropriate uses constraining their ability to
operate or expand.

The Committee’s key ﬁnding is that the planning
system does not provide suﬃcient ﬂexibility to
accommodate the dynamic and rapidly evolving
nature of the retail sector, resulting in an ad hoc
approach to retail development, an undersupply
of retail ﬂoor space and inconsistent land use
outcomes.

5. Retail needs are changing and the existing
urban fabric will adjust to changes in density,
new employment, turnover of redundant uses
and activities.
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To accommodate the needs of the retail sector and to modernise NSW’s retail
planning framework, the following core changes are recommended.

1.
1

Develop a State-wide Retail Planning Policy
Councils and retail stakeholders supported the development of
a retail policy to clearly articulate the strategic framework for
retail planning.
Policy directions will facilitate the provision of suﬃcient retail
ﬂoor space, reﬂecting the retail sector’s needs and providing
convenience and choice to consumers.
The policy will provide clear guidance, to support councils and
retailers in more consistent strategic planning and assessment
of retail development applications, maximising investment in
infrastructure and employment opportunities in the retail sector.
Clear policy directions that remove barriers, costs and
complexity will assist to meet the State Priority to make NSW
the easiest state to start a new business by making regulatory
obligations easier to understand and implement2.

2.
2

Identify retail supply and demand and articulate
objectives in strategic plans
The District and Regional Plans must consider adequate retail
supply in relation to demand created through their actions
and objectives linked to population growth, housing and job
projections.
The plans should promote the protection of key employment,
strategic industrial, manufacturing and service areas, and guide
future retail opportunities linked to housing growth, transport
and access and employment locations.
The State Government should also work with local councils to
ensure there is an adequate supply of land available for retail
uses provided through their planning instruments.

2

https://www.nsw.gov.au/improving-nsw/premiers-priorities
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3.
3

Amend the standard instrument local environmental plan to
prioritise retail in the business zones, review and consolidate
the existing zones and broaden their permissible uses
The standard instrument local environmental plan (LEP) should
be amended to increase the supply of appropriately located land
available to retail uses; remove unnecessary constraints; ensure a
standardisation of approach and consistent assessment outcomes
across jurisdictions.
Key measures recommended include:
▪ introducing a broader zoning framework – by collapsing and
redrafting the standard instrument's business zones;
▪ increased mandated permissible retail uses within zones and
across local government areas to improve ﬂexibility;
▪ a review of all standard deﬁnitions relating to retail; and
▪ review the use and application of industrial zones to maximise
opportunities as employment locations through the creation of a
new ‘employment zone’.

4.
4

Improve clarity and consistency in assessment processes
Stakeholders expressed concerns with the inconsistent application
and interpretation of planning requirements during the development
assessment process, both between diﬀerent councils and in
comparison to other states.
The Committee considers that increasing additional mandated uses
within fewer consolidated zones, combined with increased planning
guidance should result in a clearer and more consistent assessment
process and fewer spot rezonings. A clariﬁed process will reduce time
and cost delays for retailers.

5
5.

Provide clear planning guidance
The Department should also respond to the perceived lack of clarity
and inconsistent approaches around certain issues, expressed by both
councils and retailers. The Department should provide updated best
practice planning guidance on a range of common retail issues such
as ancillary uses and out of centre development.
Any changes to the standard instrument LEP or planning instruments
resulting from the Committee’s recommendations should be
accompanied by guidance to articulate the implementation objectives
or relevant policy position/s.

10

Retail Expert Advisory Committee | Independent Recommendations Report

|

June 2017

01 Executive Summary

Retail Expert Advisory Committee | Independent Recommendations Report

|

June 2017

11

02 Introduction
Background
In March 2016, the NSW Government established the Retail Expert
Advisory Committee (the Committee) to inquire into and provide advice
to the Minister for Planning on appropriate reforms to improve the NSW
planning system for retailing. This was in response to concerns and issues
raised by the retail sector during consultation of the standard instrument
local environmental plan (SILEP) amendment in early 2016 and relevant
recommendations from other recent Government inquiries.
The Committee met eight times and has deliberated on all aspects and
identiﬁed drivers of the retail sector.
For background information, including the Committee’s terms of reference,
see Appendix A.

Consultation
To ensure that the Committee understood a range of issues and
experiences, the Committee invited targeted retail industry, developer and
planning stakeholders to provide written submissions outlining their issues
with, and how to improve, the NSW planning system for retailing. The
Committee also convened a Stakeholder Reference Group, who partook
in a facilitated discussion around the issues of retailing and the planning
system. Representatives from stakeholder organisations were also invited
to attend a workshop hosted by the Committee. The Committee shared its
initial ﬁndings and sought feedback from this stakeholder group.
The development of the Retail Expert Advisory Committee Independent
Recommendations Report’s key drivers and recommendations was an
iterative and evolving process which beneﬁtted from the expertise of the
Committee members as well the broader reference group and consulted
targeted stakeholders. Councils, businesses and peak bodies representing
retailers and property development groups shared their experience of retail
and planning matters, providing constructive feedback and examples to
aid the Committee’s research.
Key messages from the Committee’s consultation reﬂect that the planning
system is not keeping up with changes in the retail industry and new
technology, creating uncertainty and inconsistency for both councils and
retailers, and ultimately less competition and higher costs for consumers.
For more information on stakeholder consultation undertaken as part of
this process, see Appendix B.

12
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Research and analysis
Recommendations were informed by an evidence base of contemporary
reports; targeted consultations with key retail and industry stakeholders;
and understanding strategic planning directions through presentations
by the Department of Planning and Environment, the Greater Sydney
Commission and the Council of the City of Sydney.
Upon establishment, the Committee was provided with a range of
policy and planning papers, reports and contemporary retail research
as background reference material. The material reﬂects a range of
recommendations, positions and provides context regarding policies in
place and informing policy development over time. Committee members
used this material, including international trends and best practice to
supplement their own extensive subject knowledge. See Appendix C
for a list of references.
The Committee also considered the various instruments and documents
within the planning system which aﬀects retail in NSW. More
information on the relevant planning documents is at Appendix D.
The Department of Planning and Environment commissioned
MacroPlan Dimasi to provide an overview of contemporary retail
practices, issues and constraints and to provide advice to the
Committee as required. The report presented a view that retail
opportunity in NSW has been curtailed by a range of, often unintended,
planning policy consequences. Three key issues emerged:
▪ Retail in NSW underperforms compared to other states. Jobs growth
could be higher, by up to 4,000 jobs in the short term, achieved
through modernised retail planning.
▪ The distribution of supermarket and convenience shopping facilities
is uneven and could be signiﬁcantly improved, bringing with it
substantial community beneﬁt.
▪ Bulky goods and large format retailing has been unnecessarily
constrained, resulting in further distortions in the location of such
facilities and their market performance.
In order to appreciate current strategic planning directions and how
these could provide input into retail planning processes, organisations
were invited to present at the Committee’s meetings. More detail on
these presentations is at Appendix E.

3

Retail Planning in NSW - Doing business in business zones, MacroPlan Dimasi, December 2016
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Retail drivers

Robust recommendations

The Committee identiﬁed nine contemporary retail
drivers which need to be addressed when planning
for future retail as follows:

This report reﬂects the Committee’s
understanding of the issues at hand and
the advice sought from a range of sources
throughout the process to inform and conﬁrm
the Committee’s considerations.

1. Online shopping has and will continue to
change the retail environment.

All the material and inputs available to the
Committee were reviewed and considered
by the Committee prior to ﬁnalising its report.
This has ensured that all recommendations
put forward were robust and supported by an
evidence base to enable the planning system
to provide a contemporary response to retail in
2017 and beyond.

2. Rural and regional locations might prompt and
require diﬀerent retail considerations to those
which apply in suburban areas and cities.
3. High density urban form creates new demands
around retail formats and will seek new
opportunities.
4. Retail already occurs in employment,
manufacturing, industrial and service distribution
locations whilst not necessarily acknowledged
within statutory provisions.

The Committee following this programme
of engagement, technical analysis and
consultation, formulated its response to the
Minister’s request to “inquire into and provide
advice on an appropriate retail framework”.

5. Mixed use areas are likely to become more
popular on the back of the new service
economy and in turn seek a retail response.
6. Shopping centres will increasingly contain other
uses.
7. Sydney is undersupplied with supermarkets.
8. There is a demand by consumers for the
services and oﬀerings of bulky goods retailers
and other retail formats which by their nature
need a large ﬂoor plate.
9. Other uses will diversify their retail oﬀerings to
support their business.
See Section 4 for more information on the drivers.
Key stakeholders were invited to attend a workshop
hosted by the Committee to discuss the drivers
and possible planning responses. Stakeholders
acknowledged and expressed general consensus
with the drivers, but highlighted the diﬀering needs
and planning responses for their business models
or preferred locations.

14
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03 The Case for Change
Current state of play
Retail is NSW’s second biggest employer, employing around 420,000
people (12% of total employment). Annual turnover is estimated at
$95.6 billion, equivalent to 32% of the total Australian retail turnover of
$298 billion⁴. As well as directly providing jobs and income, it also results
in signiﬁcant indirect multiplier eﬀects through the research, development,
manufacture and distribution of goods and associated services.
The retail industry generates around 5.5% of the State’s domestic
product (2014/15), which is more than the 5.2% national contribution⁵.
Accordingly, the retail sector is an important factor in both employment
and economic generating activity, and can play a key role in reinforcing
the viability and social function of centres.
The retail part of the service sector is a major jobs provider oﬀering
employment opportunities as manufacturing jobs continue to decline.
It is acknowledged however, that whilst declining, manufacturing uses
continue to generate the largest proportion $127,750.072 million (19.5%)
of the gross revenue generated by businesses and organisations
in Sydney Metropolitan Region in comparison with 3.2% from retail.
This is based on 172,062 retail jobs (10%) and 152,716 manufacturing
jobs (8.9%)⁶.
NSW has some of the best performing and vibrant enclosed shopping
centres and main street precincts in Australia. These have evolved
over time to meet community expectations and continue to reinvent
themselves. However, anecdotal evidence, including feedback received
during the Committee’s consultations, suggests that a range of planning
policy consequences has constrained the ability for shopping centres
to evolve, and for emerging and other retail opportunities to establish in
NSW. Planning policies and the supply of suitable land have not kept
pace with a rapidly changing retail environment, community needs and
simple population growth.

16
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To meet the retail demand for people living in the
Sydney metropolitan area, it has been estimated
that 3.9 to 4.75 million square metres (m2) of
additional retail ﬂoor space will be required in the
period 2015 to 2031. This represents an average of
225,000m2 to 297,000m2 of new retail ﬂoor space
across Sydney each year⁷. Meeting this demand
will be challenging within the context of the current
planning system, which has traditionally sought to
regulate retail development through a limited range
of highly speciﬁc deﬁnitions of retail types and rigid
zoning provisions.

Factors inﬂuencing retail
planning reform

Where, how and when we shop is a major factor
contributing to the convenience of urban living.
Increasingly, shopping has become more than a
basic necessity. Shopping is now an established
social activity through experiencing, browsing,
meeting and interacting, with centres providing a
range of dining, service and leisure options. We
are likely to see fundamental shifts in the role of
and range of uses in retail centres in response
to providing customer experiences and leisure
activities as diﬀerent retail oﬀerings emerge and
are sought.

A range of issues have been raised by councils
and retailers regarding the constraints of the
NSW planning system resulting in a lack of
ﬂexibility and clarity about the permissibility
of certain types of retailing. Primarily, these
relate to land use deﬁnitions and application of
the SILEP resulting in insuﬃciently sized and
located sites in business and industrial zones,
restricting both the timeliness and availability
of supply. Retailers have called for incremental
changes to planning legislation to increase
retail land supply, to reﬂect the evolution
of their individual business models and to
ensure aﬀordable sites are available. This is
important to ensure capacity to respond to
basic population increases and the existing and
emerging demands of the community around
new retail needs.

However, it is worth noting that not all retailing is, or
needs to be centre based, and that diﬀerent retailers
seek various location options. Whilst retail activity is
typically an integral component of vibrant and viable
centres, this should not dictate, through planning
policies, that all new retail activity must locate in
existing centres. The Committee supports planning
policies which seek to promote centres, however it
considers that such policies should not be the sole
determinant of the location of retail activity.
There are a range of issues such as changing retail
formats and consumer preferences, urban renewal
and densiﬁcation, and land supply constraints which
highlight that ﬂexibility is required to accommodate
the dynamic and rapidly evolving retail sector and
the resultant economic beneﬁts.

7

Retailers seek certainty for their developments
through a consistent planning approach across
the State whilst local councils seek certainty for
their communities, tailoring planning instruments
to reinforce elements that make their area
unique and to articulate future development
aspirations. Providing a planning framework that
enables ﬂexibility for areas to evolve and adapt
is challenging.

Legislation currently does not create a level
playing ﬁeld within the sector or between
locations. Solutions focussed on one business
model may inadvertently create a competitive
advantage and implicitly disadvantage
competitors. As there are multiple and
competing retail business models, together with
competing retail destinations and catchments,
no one solution will have an equal beneﬁt to all
involved – retailers, councils, business or the
community.

Sydney Retail Demand and Supply Consultancy, Deep End Services, May 2016
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The sector will continue to experience the eﬀects
of overseas retailers seeking a presence in
Australia or overseas competition that provides
fast and cost eﬀective international delivery.
Bricks and mortar retailers are oﬀering consumers
enhanced service experiences to compete with the
convenience of online shopping.

Councils also have contrasting opinions on the
location of uses depending on land availability,
local community and their development priorities.
Alternative sites in other zones may be more
attractive where land is less costly. This leads to
additional uncertainty, delays and costs for both
councils and applicants as rezonings are used as a
means to obtain sites which meet retailers’ needs.

Globalisation and technology are revolutionising
the modern retail sector, highlighting existing and
future barriers to growth and opportunities for
innovation within the existing planning controls.
Many of these controls are over 10 years old, a
period of the most substantial change in retail
delivery needs and community demands. By
contrast, over the same period, there have only
been minor, incremental revisions of the planning
system as it relates to retail development.

This can create a climate of uncertainty and
discontent, particularly for those retailers that
are already located and have invested in areas
where the use is permissible, such as within
centres. Spot rezonings may also undermine the
council’s strategic planning directions and can
create a contentious environment. There is also
an inconsistent approach across councils to the
assessment and outcomes of these rezoning
proposals.

Innovation outpaces and outgrows legislation,
and will continue to do so in many sectors as
people and businesses seek out opportunities
available through new technologies. New entrants
to the market often state they do not easily ﬁt into
existing legislation, which describes a traditional
retail setting of the past whilst consumers buy in
an online world.

Notwithstanding, it needs to be acknowledged
that many parcels of partially industrial land and
single sites scattered across metropolitan areas are
unlikely to be redeveloped for industrial purposes,
and provide legitimate opportunities for alternative
economic and employment uses depending on
location. The planning system needs to enable
a legitimate and strategic response to changing
circumstances and priorities.

The Committee’s challenge is to plan for and
facilitate opportunities for the future, beneﬁtting
consumers, communities and business.
Competitive neutrality will be diﬃcult to achieve
given the diﬀering retail formats and needs.
However it is important that any recommendations
for planning and zoning reform should ensure
that no operator or format has explicit or implicit
competitive advantage or more importantly,
the planning system is not used to signiﬁcantly
constrain supply capacity.

18

Retail Expert Advisory Committee | Independent Recommendations Report

|

June 2017

03 The Case for Change

Several factors, whether in isolation or combined, inﬂuence the need for retail planning reform.
Factor

Impact

Under-provision of
retail ﬂoor space per
capita in comparison
with other states
(e.g. supermarket)

Higher turnovers; congestion; convenience shopping is diﬃcult and higher
prices for consumers (especially groceries); perceived lack of suitably
zoned, located and sized sites in some locations; rezonings and land
banking; blurring between component uses e.g. manufacture, retail,
warehousing and logistics; encroachment into unsuitable sites/ locations;
and under-provision in growth areas.

Technological and
operational change

New store formats and distribution methods e.g. pop ups and dark
stores which fulﬁl online orders; repositioning of existing retailers; new
entrants not reﬂecting existing deﬁnitions; increased delivery, warehousing
and logistics requirements; 24/7 online operations contrasted with
mandated hours of operation; sourcing and selling across borders; retail
specialisation; and vertically integrated design and production.

Demographic
change

Changing markets and demand with the spending power transition from
baby boomers to millennials; specialties, service oriented; and ageing and
growing population.

Experiential

Cultural and generational attitudes to shopping – less brand loyalty;
evolving expectations of service provision and delivery; social function
of shopping centres as meeting/ public space; sense of identity/ place
through design.

Competition

Unnecessary hurdles; challenge for assessment staﬀ when balancing
criteria (economic vs social impact); deepen Australia’s employment
resilience; and implementing recommendations from recent reports
including the Harper Review and Productivity Commission.

(De)regulatory
advancement

Changes in other states (especially Victoria) creating increased
competition opportunities and inconsistent requirements nationwide;
de-regulating planning restrictions on ﬂoor space and permitting retailing
in a wider range of zones; recommendations from recent reviews; and
over regulation preventing innovation and new emerging business.

Main street
activation

Synergies with the broader services sector (e.g. tourism); maximise public
transport and infrastructure investment; mixed use maximising ‘active’
transport and jobs closer to homes; activation potential leveraged by
smaller businesses; growth potential of existing ‘main street’ centres; and
mandatory ground ﬂoor retail provision when unsuitable site or inadequate
market demand.

Figure 2

Factors that inﬂuence the need for retail planning reform
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Development of key drivers
Nine key retail drivers were developed by the Committee. The
drivers identify mega trends and issues which are, and will
continue to change the retail environment. The drivers have the
potential to change the retail and urban fabric, and therefore
require a considered planning response. The retail drivers
document prepared by the Committee is provided in Appendix F.
Rather than focus on the individual and incremental changes to
current planning instruments highlighted by many stakeholders
in submissions, the Committee adopted a high level and holistic
approach to planning for future retail needs. This approach
focussed on key trends and disrupters of contemporary retail
rather than a forensic examination of the adequacies of existing
planning instruments and controls. This stance enabled the
Committee to consider how the broader planning environment can
be improved for retailers, consumers and the public interest and
how planning delivery platforms might need to respond to new
and emerging needs.
The drivers are not prioritised. However, it was agreed that
online retailing is likely to be the sector’s major disrupter and
will have broader ﬂow on eﬀects redeﬁning the current business
environment, while recognising the diﬀerences between
metropolitan and regional locations. Addressing the undersupply
of supermarkets and the demand for sites oﬀering large ﬂoor
plates is likely to have signiﬁcant spatial implications.
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Retail Driver 1

Online shopping has and will continue
to change the retail environment
Online retailing has revolutionised the sector for
consumers, retailers and planners. Shopping (both
buying and selling) can now be undertaken by
anyone, from anywhere, at any time.
Retailers no longer need a physical shopfront in
a commercial area. Australian bricks and mortar
retailers have generally been slow to embrace
online retailing in comparison with retailers
overseas. Many stores now have online purchase
and delivery/ pickup capabilities and we are likely
to see greater uptake by consumers. This will lead
to increased warehousing and logistics demands
to service deliveries associated with the new retail
model.
Online retail growth is in excess of 10% per
year, exceeding $20 billion in 2016. Online retail
comprises 6-7% of total bricks and mortar sales
and is projected to exceed 10% by 2026⁸. Driven
by mobile and technological advancements, retail
is innovating and changing how it interacts with
consumers, both online and in store.
Omni-channel retailing combines customer activity
online, mobiles and sales directly from shops, virtual
stores and warehouses driving multiple logistics
channels. This occurs with local retailers and also
drives imports and deliveries from international and
interstate retailers.

Equally, there are individuals selling goods online
from their home, storage unit or shops. New
technologies are deepening and diversifying the
retail environment. Real-time data will assist
retailers to future-proof their stores by adapting to
changing customer behaviour, product demands
and new technologies.
Some stakeholders questioned the rate of online
growth and indicated there would be diﬀerent
impacts and responses across the sector. Currently
only 3% of Australian consumers do their grocery
shopping online⁹, compared with the United
Kingdom where 48% do some grocery shopping
online and 11% entirely online.
Younger shoppers, more comfortable with online
shopping are leading the trend with 19% of UK
25-34 year olds now doing all of their grocery
shopping online10. Slow uptake in Australia may be
due to consumers wanting to select their own fresh
produce, high delivery charges or inconvenient and
lengthy delivery spots. However if a company such
as Amazon were to establish in Australia, increased
competition would disrupt many retail markets
and the introduction of better service levels would
increase the uptake of online purchases.

8

Rethinking Retail Planning in NSW, MacroPlan Dimasi, 11 August 2016

9

Australians yet to embrace online grocery shopping, Roy Morgan Research, 6 December 2016

10 Mintel, 14 April 2016
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Key issues

This blurring of uses is out of sync with zone
objectives which currently segregate the land uses
and their potential environmental impacts which may
not be as relevant to modern production methods.
For example, manufacturing and retail uses may no
longer exist in certain designated areas or may seek
to co-locate, which may conﬂict with the traditional
planning response of seeking to separately deﬁne
and segregate these uses in diﬀerent zones.

The key issues raised in submissions are:
▪ the planning system is not ﬂexible and adaptable
enough to accommodate business innovation
and change, restricting land supply and choice;
▪ omni-channel retailing (digital, mobile and
physical channels) is used by customers to
research products, check stock, buy online and
track deliveries; and

The planning system needs to be responsive to
enable a ﬂuid retail sector whilst managing impacts
such as increased parcel deliveries in high density
locations, noise and hours of operation.

▪ the need for more ﬂexible planning support
around distribution locations and the ability to
deliver products and groceries ordered online.

Logistics

The planning system’s response to supply chain
logistics will be one of the most signiﬁcant aspects
of the new retail economy which will include:

Planning needs to facilitate the demands and
opportunities of online retail, although there is
debate how changing technology will play out in
the long term and the resultant future land use
requirements to support online retail are not certain.
It is unlikely that online retail growth will mean the
death of supermarkets, main streets and shopping
centres, but their formats will change to take
advantage of new technology.

▪ online ordering;
▪ container decanting;
▪ distribution networks;
▪ delivery platforms;
▪ new role of postal services for parcel and
package distribution;

The distinction between manufacturers and retailers
will change and demand for warehousing and freight
logistics will likely increase to fulﬁl online orders.
Product availability and fast response delivery times
will change the level of importance apportioned to
the distribution and logistics side of retail business.
The spatial distinction between manufacturing,
retail, warehousing and distribution functions is
reducing as businesses shorten supply chains and
undertake several or all aspects from one location.
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Social interaction and place making
More people are shopping online for an increasing
range of products and services. Whilst oﬀering
convenience in being able to order and receive
products directly to home or work without having to
step in a shopping centre or a store, online retail
does not contribute to place making or support the
level of social activity that physical stores attract.
Consumers also value the personal service, product
knowledge and dealing directly with customer
service staﬀ which is not matched online. Although
centres may beneﬁt from less traﬃc congestion,
there may be negative ﬂow on eﬀects such as less
public transport use and reduced footfall impacting
the viability of higher order uses and other social
and human services.

Retail Driver 2

Rural and regional locations might
prompt and require diﬀerent retail
considerations to those which apply in
suburban areas and cities

A planning approach is needed to support
innovative and growing online advancements,
however, it should also support and aim to enhance
activity around centres.

Centres within metropolitan areas are generally
part of a hierarchy. Consolidated centres and
concentrated activity supports the viability of
other higher order services like public transport,
government services, human and social
infrastructure, and promote social activity and
community cohesiveness.

Planning system response

In comparison, centres within regional and rural
areas are less hierarchical and form part of a wider
local supply network. In regional towns it is often
the case that the geographical area of the whole
town adopts the role of delivering retail and service
needs to the local and broader rural population.
It is not uncommon, or out of place, to ﬁnd large
format retailers or supermarkets next to traditional
industrial uses, or located on the edge or outside
the regional centre. Whilst other locations seek to
reinforce a consolidated centre.

The planning system should be responsive to
consumer and industry needs, however there
are not speciﬁc planning measures for online
retail. Rather, the planning system should
facilitate ﬂexible options for bricks and mortar
stores, warehousing and logistics, and delivery
areas to adapt to changes and opportunities
that changing technology will produce.
The retail sector is a powerful innovator and
a source of creative employment. Creative
thinking and practice should be encouraged
by planning systems. This may mean less
focus on deﬁning and controlling retail uses
and a move toward a sectoral approach to
accommodate industry needs and changes
over time, such as the changing ratio of
primary and ancillary retail, manufacture and
warehousing needs.

These diﬀerences in context, driven by other
infrastructure and population measures, play an
important role in demonstrating how retail planning
can be eﬀectively delivered across the State.
A planning system that supports core service
provision, economic development potential, social
cohesion and demographic change in rural and
regional areas is required to support the vitality and
ongoing viability of these centres.
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Key issues

Consideration

The key issues raised in submissions are:

Spatial distribution of retail

▪ A rigid ‘one-size-ﬁts-all’ approach across
the State does not beneﬁt rural and regional
communities as well as it may beneﬁt
metropolitan retailers and investors.

Retail oﬀers convenience for local and regional
consumers and provides a focus point for
community interaction, which in some rural contexts
may be very valuable. Unique retail experiences,
such as historic main streets and festivals
showcasing local produce and providers can also
assist to attract tourism revenue, feeding into the
local economy and supporting other businesses.

▪ The planning framework must support the
creation of centres as service hubs for their
respective regions.
▪ Established main streets, centres and the
services they house can be threatened by a
poorly located new centre or large out of centre
retail outlet. Some councils undertaking town
centre revitalisation prefer edge locations for
uses like supermarkets to minimise impacts on
traditional main streets.

Poorly located retail can have a more pronounced
impact in regional areas by drawing activity away
from shops and services in an established shopping
strip. Regional centres can be more sensitive to
change from the arrival or departure of signiﬁcant
retail such as a department store or supermarket.
Often, centres do not have the critical mass of
population within or close by to a centre and lack
frequent public transport to sustain dispersed
activity levels.

▪ The economic and social impacts of new
development are considered by local government
using a wider strategic context, not just the
economic benefactors of the proposed new
development.

The planning system should strengthen the regional
economies by providing ﬂexibility to adapt to the
diﬀerent priorities, needs and issues facing rural
and regional areas as distinct from metropolitan and
suburban communities.

▪ The interpretation of retail deﬁnitions may have
more pronounced impacts in regional areas
for example ‘restaurant or café’ includes 24
hour drive through chains, lack of clarity on the
diﬀerence between the standard deﬁnitions for
‘shop’ and ‘neighbourhood shop’.

Location considerations
Retail planning can contribute to rural and regional
economies. It is a key consideration that the viability
of centres is not undermined by inappropriately
located development, irrelevant metropolitan based
principles or terminology which do not translate
appropriately in some rural or regional locations.

▪ Recognise the Department of Industry’s current
direction for regional development – supporting
growing regional centres while also identifying
and activating economic potential in new areas.

This is particularly important in regional areas where
a strong centre can support higher order human
services, social uses and functions. However, retail
is only part of a regional centre’s functions and
viability and locational preferences can be identiﬁed
and strengthened through strategic planning.
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Accommodating new retail developments can
present a signiﬁcant conundrum for councils which
may contribute to or potentially undermine the
existing retail and social fabric.
The Competition Policy Review Final Report (the
Harper Review) into competition recommends that
the impact on the viability of existing businesses
is not a relevant planning consideration, however
when this has broader social and service impacts,
there is an argument for an exception to consider
the public beneﬁt. The assessment requirements
under section 79(c)1 of the Environmental
Planning and Assessment Act 1979 would beneﬁt
from greater clariﬁcation and guidance.
This will address the conﬂicting requirements
which result in an understandably inconsistent
approach by councils when considering the
social, environmental and economic impacts of
a development and the public interest in terms
of competition and its impact on incumbent
businesses.

Planning system response
The retail sector contributes substantially to local
and regional economies. A robust planning policy
that encourages business activity in appropriately
zoned areas should be relevant to both urban and
regional locations.
Councils may rightly wish to protect heritage centres
and streetscapes as part of a tourism strategy or
retail attractor, which can be reinforced by retail
studies and robust strategic planning of alternative
sites to accommodate other retail uses.
Consideration needs to be given to how a business
is accessed by consumers as the frequency of
access will determine where, in a market sense,
businesses will seek to locate. Areas of high footfall
will generally attract the highest rent whereas
business activities that generate infrequent trips will
seek low rent locations.
Planning should be conscious that alternative retail
or commercial locations are accessible or can be
made accessible and, therefore, that retail activity
can be accommodated in areas not conﬁned to
existing centres. A network of retail opportunities
that reﬂects the sector and consumer needs
should be accommodated by the planning system.
Business zones along major arterials to form a
network of retail opportunities are appropriate
locations for some formats.
It is important to note that a regional centre or
township, in its entirety, is the delivery platform for
a region. Diﬀerent centres may work together in
their retail oﬀerings rather than competing against
each other. A shopping trip into town is typically by
car and it would not be unusual to have multiple
locations where services or goods are sourced.
Main streets and town centre locations alone will not
satisfy the variety of retail needs and retail planning
should respond to local needs and conditions.
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Key issues
The key issues raised in submissions are:
▪ the delivery of strong urban centres and transit
oriented centres needs to be supported by
planning policy and practice;
▪ the need to consider the existing Integrating Land
Use and Transport planning policy;
▪ a policy that supports denser, more
cosmopolitan, urban precincts will lead to smaller
retail outlets within walking distance;

Retail Driver 3

▪ allow expansion and development in existing
retail activity centres to increase footfall and
usage of existing infrastructure; and

High density urban form creates new
demands around retail formats and will
seek new opportunities

▪ promote urban design to create attractive,
inclusive, durable, adaptable places accessible
by sustainable transport.

Population growth, migration and the economy
drive the trend for increased urban densiﬁcation.
By 2036, metropolitan Sydney will need more than
817,000 additional jobs and the total economic
activity is set to rise by 75% to approximately $655
billion11. Demographic change plays out in the
urban form, generating increased retail demand in
more locations, not just in established centres but
smaller and new centres. Population increase drives
planning for new higher density sites in growth
areas and large renewal areas.

Consideration
Activity centres
Urban densiﬁcation is a sustainable planning
option for a growing population providing uplift for
investment in infrastructure such as transport hubs.
Retail is a key component in strengthening activity
and amenity in urban environments, promoting
opportunities for walkable communities and greater
use of public transport.

Higher density, mixed use developments adjacent
to, or integrated with public transport hubs will
generate demand for convenience grocery retail
and other services from residents and workers.
Providing retail around train stations and public
transport hubs oﬀers a convenient location for
consumers. This supports walkable and sustainable
communities through reduced reliance on private
vehicles, and enables safety and surveillance of
activated areas.

The hierarchy of centres has been interrupted
through bulky goods and out of centre outlet sites.
However, it may be more important to ensure that
transport connections (including public transport)
are available and allow consumer preferences
to drive the evolution of centres, including the
formation of new centres. There will be signiﬁcantly
more people in Sydney by 2036, and therefore a
greater range of retail markets and locations are
needed.

The challenge is balancing the retail need whilst
areas develop when residential uses provide
developers a higher ﬁnancial return. If the outcome
is left to the market to determine and an adequate
retail component is not planned for, the risks include
limited access to grocery and other uses creating
poor amenity for future residents.

Scattering clusters of retail outlets within walking
distance of higher density areas will be beneﬁcial
rather than conﬁnement of retail only to centres.

11 Towards our Greater Sydney 2056, Greater Sydney Commission, November 2016
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Comparison with other states

Land value - Residential vs Commercial/Retail

Some stakeholders claim that recent planning
reforms in Victoria and Western Australia (WA)
make these states more attractive for retail
development and investment, compared with
NSW. The key reason being ﬂexibility for retail
development and operations, enabling a more
competitive retail and commercial market.

One council12 reported that its studies indicate
‘…a major barrier to retail development
currently is not the lack of appropriately zoned
land, but the comparatively higher returns and
feasibility of residential development compared
to retail development.’

A strategic approach in WA’s metropolitan
regions (Perth and Peel) provides a broad
direction to encourage new activity centres,
redevelopment and renewal of existing
centres. This promotes a balanced network
of consolidated residential and commercial
development in activity centres; reducing travel,
creating walkable environments, promoting
public transport use and achieving a more
energy eﬃcient urban form.
On a local scale, WA’s Local Planning Strategy
makes provision for retail siting and activity
through a retail impact assessment which
evaluates the projected retail needs for the local
communities and their surrounds. This assesses
projected population and socio-economic
characteristics, household expenditure and
required retail ﬂoor space, changing shopping
trends and needs of diﬀerent retail sectors.

Many local councils in Greater Sydney have
adopted active street frontage provisions
which require ground ﬂoor retail in mixed
use developments through their SILEP or
development control plans (DCP).
If this mandatory retail ﬂoor space is not
commercially viable, ground ﬂoor leases remain
vacant which does not meet the objective to
activate streetscapes or provide a range of
complementary uses on one site. Ground ﬂoor
retail that may not be commercially viable for
the initial development stage could temporarily
be used for community uses, childcare or
aﬀordable housing, later converting into retail
as demand grows.
This would require that building design in
mixed use areas should incorporate ﬂexibility to
enable conversion of uses between residential
and retail in response to market shifts and
population triggers.

12 City of Sydney email 20 June 2016
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Planning system response

Retail Driver 4

Increasingly our centres are used for a
multitude of purposes; working, living, shopping,
entertainment and service areas. Zoning should
reﬂect the mixed use of centres and aim to ﬂexibly
accommodate changing demand. Exclusion
of some uses, for example supermarkets, can
negatively impact a centre’s function.

Retail already occurs in employment,
manufacturing, industrial and service
distribution locations whilst not
necessarily acknowledged within
statutory provisions
Ancillary retail established to support the primary
manufacturing, industrial or warehousing use
has grown over time to the point where in some
instances it may become the main function of a
business. This creates inconsistencies where retail
has evolved, but new retail uses are not permitted
within a zone.

The planning framework should enable activity,
including retail, around transport nodes and
infrastructure to maximise eﬃciencies and
investment in public transport, providing
convenience to consumers.
In this light, planning should seek to deepen the
range of retail uses in the primary retail zones
(B1, B2, B3 and B4) as follows:

Signiﬁcant non industrial uses, including retail, have
become a part of many industrial areas. These
uses coexist with industrial and other activity,
and planning legislation should acknowledge this
change. Appropriate zoning should oﬀer ﬂexibility
to maximise employment generating uses or allow
areas to transition into another function where their
previous allocation is underused. This transition is
already occurring in many areas without negatively
impacting on existing centres.

▪ consolidation of the business zones;
▪ an expansion of permitted retail uses in all
four zones;
▪ reconsideration of the use of mixed use instead
of commercial core zoning where infrastructure
and market circumstances support high density
housing forms; and
▪ relaxation of the ‘ground ﬂoor activation’
requirement of mixed use developments or
facilitation of temporary beneﬁcial alternative
uses until the space is commercially viable
for retail.
Other responses could include:
▪ a review of local planning controls to remove
any unnecessary limitations to retail, for
example ﬂoor space caps, and investigate any
inconsistencies between councils’ LEPs and
DCPs; and
▪ provide operational and conditions of consent
guidance to councils to facilitate the prompt
delivery of retail services in high density areas,
where appropriate.
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Many retail and service uses are now part of
industrial areas throughout the State. Examples
include gyms, dance studios, adventure
playgrounds, cafes, and the sale of tools and trade
equipment, electrical and plumbing supplies and
sports equipment. Some council planning staﬀ have
acknowledged this inconsistency with planning
instruments and point out the likely push back if a
development compliance strategy were to be put in
place by their councils to address a dated anomaly
of the planning system.

Key issues

Many modern manufacturing and industrial practices
no longer require the zonal separation to mitigate
the hazardous and oﬀensive practices of the past.
The ancillary uses promote activity and support
workers in locations which are in transition from
former traditional industrial and manufacturing uses
to more high tech manufacturing and other uses.

▪ The planning framework should include a broader
range of compatible small scale retail to establish
in B6, B7, IN1 and IN2 zones to support other
large plate retail.

In some instances this activity is compatible with
changing employment, however it is important that
introduced uses do not negatively impact on key
industrial functions, especially heavy or obvious
high impact industrial uses requiring special and
protected locations, freight routes or limiting the
availability of aﬀordable sites for new employment
businesses.
It is acknowledged that providing access for retail
uses to seemingly underused industrial sites may
sterilise this land for other equally valid uses, such
as housing, modern industrial or technology uses.
Sites may currently appear to be vacant due to
speculative purchases by developers, however, it
is clear that the inadequate supply of alternative
business zoned land has become a stimulant
for some retailers to target industrial areas as a
solution.

The key issues raised in submissions are:
▪ The planning framework is too prescriptive and
does not allow for innovation and establishment
of a wider variety of employment generating
activities to occur within a broader zone.
▪ The planning system should be simpliﬁed
and made more ﬂexible and considerate of
market needs to provide an opportunity for
agglomeration and complementary uses.

▪ The planning framework is not aligned with other
states’ frameworks. For example, Victoria allows
a range of other traditional retail to operate
concurrently within the large format goods retail.

Consideration
Changing land use character
Businesses operate a range of retail uses in
employment, industrial, manufacturing and service
distribution locations. These may be an ancillary
use, to service workers in the area, but also to
attract wider customer base, and in turn shorten
supply and distribution activities for example
through a factory outlet.
Activating underused sites through retail may
be beneﬁcial, and may perhaps drive urban
renewal. However, activation may alter the area’s
attributes and increase pressure on other locations
by reducing the land available for industrial,
manufacturing or urban service uses, or where
additional introduced uses may conﬂict with the
intended primary operations. Providing access to
lower cost sites for some retail models also creates
an unfair competitive advantage through reduced
costs and contributions for example lower design or
parking requirements.
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Planning system response

Currently, there is not a consistent statutory
approach to allow retail to operate alongside the
primary use across a range of zones and locations.
Instead, local provisions within council’s planning
instruments and interpretation of ancillary uses are
relied upon. Retailers note this creates inconsistent
approaches between councils which may lead to
uncertain development conditions and assessment
outcomes. This potentially increases costs and
reduces investment and employment opportunities
for retailers.

Areas that provide key industrial activities should
be identiﬁed as priority areas and protected. This
includes uses that support urban populations,
for example, concrete batching plants, transport
depots, vehicle repairs, manufacturing and
production uses including freight, transport routes
and logistics uses.
However there is a need to strategically plan
for higher value or mixed employment uses,
particularly if the area’s primary objectives are
redundant, better located elsewhere, or are
converting from their original intended use. These
sites should not be artiﬁcially constrained for
redundant uses.

It was acknowledged that a high number of
non industrial or non manufacturing uses have
established in these zones to repurpose underused
sites and premises. Some of these uses would
not have been anticipated when the SILEP was
established in 2006, such as indoor trampoline
centres, climbing walls, dance schools, charities
and so on. Importantly these uses are generally low
impact and low turnover operations with no impact
on adjacent uses.

A morphing of employment locations that combine
non oﬀensive manufacturing, 3D printing and
back-of-house retailing should be considered,
together with the retail needs of workers in
industrial areas and the ability of other zones to
accommodate all business uses.

There is an opportunity for strategic planning to
review and allocate an adequate supply of land for
viable industrial, employment, manufacturing and
service areas. This may include more ﬂexible zoning
or land use mechanisms to other areas able to
support innovative and responsive urban form. An
appropriate supply of designated and allocated sites
would reduce the need for spot rezonings.

Retail uses and local level services can coexist
with existing core uses, however enabling access
to retailers to buy sites at lower prices is criticised
because it has the potential to create unfair
competitive advantage, particularly if this only
beneﬁts particular retail sectors.
In light of the above, a review of industrial zones,
in particular, IN1 General Industrial and IN2 Light
Industrial, should be undertaken. This should
determine whether areas are recategorised as an
employment or services zone enabling a broader
mix of commercial, business and employment
uses to respond to changes in demand, the
attributes and the role of these areas.
Given sectoral changes in employment and
Australia’s growing reliance on its service
economy, it is imperative that planning policies
and practices that deal with employment are
recalibrated and modernised.
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Key issues
The key issues raised in submissions are:
▪ The planning system is overly prescriptive and
inﬂexible, and doesn’t support the growing trend
of mixed use development or new retail formats.

Retail Driver 5

Mixed use areas are likely to become
more popular on the back of the new
service economy and in turn seek a
retail response
Mixed use development is increasingly becoming a
necessary planning response for balancing housing,
employment and the signiﬁcance of the new service
economy.
Where once the ‘Australian dream’ was to own a
detached house with a garden, reliant on private
vehicles to do large weekly shops, many people
are now shifting towards a convenience approach,
shopping more frequently for less. Driven by the
demands of the new service economy around
education, medicine and tourism, residential and
employment uses will seek to be enabled as part
of these activity nodes. Retail needs to be able to
evolve alongside other uses in these nodes.
Driven by increasing land values and the need for
aﬀordable property in proximity to services, such
as public transport, education and healthcare, new
urban forms create opportunities for new retail
formats.
Controls established under the planning system
should enable high quality mixed use areas with
considerations for place making to enable uses
to co-locate and function eﬃciently. The planning
system needs to oﬀer greater ﬂexibility rather
than a rigid system which focuses on zone driven
separation of uses.
The notion of mixed use and place making through
good design is acknowledged as an important
ingredient for education and innovation hubs.

▪ The planning system should encourage mixed
use zones that allow compatible retail in
conjunction with residential and commercial uses,
both on adjacent sites and within single buildings
or clusters.
▪ The planning system should allow a wide range
of uses (especially at street level) and provide
ﬂexibility for land uses to adapt to emerging retail
trends.
▪ Rather than limiting particular uses within centres
a three dimensional approach to a mix of uses
is needed. For example, a business zone could
include residential uses provided a targeted
amount of commercial space is provided.

Consideration
Allocation of retail land in a mixed use precinct
There is a need for a shift in thinking that enables
ﬂexible responses rather than prescriptive zoning
segregation and land designation, such as a
place making approach suited to the particular node
and its role and how it is to evolve around speciﬁc
principles.
There is also a need for planning to reinforce
and support the roles of activity nodes as themed
employment locations for business, health,
education and tourist activities. Education and
medical precincts often incorporate a residential
and retail component and transform into active
communities where people, live, work, study and
enjoy a café culture.
Although mixed use precincts have the potential to
support large communities, adequate retail choice
should be facilitated for the projected population.
A planning approach which understands the core
retail needs of the community is important so that it
can be planned for and ensure that suﬃcient retail
space is provided and enabled for the future.
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Planning system response
The following measures can assist to address
this driver:
▪ focus retail activity in centres and enable mixed
use centres to emerge and evolve, whilst
recognising that not all retail activity is best
located within centres;
▪ strengthen strategic planning for place making
and mixed use precincts rather than rigid
zonal segregation and separation of uses,
where appropriate retailing is both enabled
and encouraged, particularly relevant around
education medical and innovation precincts;

Retail Driver 6

Shopping centres will increasingly
contain other uses

▪ consider the scale of densities, consistent with
changing housing preferences, which will drive
and shape retail needs, activities and services;

Shopping centres are multipurpose attractors,
where people do more than buy clothes and pick
up groceries. In a single trip, they can access a
range of uses including entertainment, medical and
government services, banking, dining and childcare.
Centres have also become distribution points for the
new economy, servicing click and collect internet
transactions and shopping.

▪ consideration of built design forms that allow for
the transition of uses over time;
▪ the B4 Mixed use zone should become the
default zone that accommodates the anticipated
mix of uses and activities;
▪ consideration needs to be given to limiting the
over-application of the B3 Commercial Core
zone in inappropriate locations in order to
remove restrictions on retail and other forms of
mixed use development typical of these zones;

Shopping centres have evolved and grown over
time, accommodating retail and other uses seeking
to beneﬁt from the concentrated footfall. As the retail
environment changes, and with the convenience of
24 hour online shopping, centres are adapting their
formats and tenant mix to attract customers.

▪ planning should seek to encourage retail
innovation and inventiveness to maximise its
employment capacity; and
▪ new employment and business zones should
maximise synergies with back-of-house
opportunities which support collaborative live/
work spaces. For example creative production
techniques such as 3D printing blur the
distinction between manufacturing and retailing.

Examples include experiential shopping, community
facilities (such as libraries, childcare centres),
cooking classes, social spaces, free WiFi, improved
dining options, performances, exhibits and pop up
shops.
As well as providing direct and indirect employment,
shopping centres provide opportunities for social
activity and interaction, contribute to the local
economy and can attract tourism revenue.
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Key issues

Consideration

The key issues raised in submissions are:

Recently, some larger developments in metropolitan
Sydney have incorporated residential towers above
the shopping centre to maximise central locations
and investment in public transport infrastructure.
The planning framework needs to consider the
likely impacts on infrastructure, traﬃc and transport
services, environmental and social needs as a result
of increasing activity around shopping centres.

▪ The planning system has an ad hoc retail
development approach rather than an
adopted strategic policy by having centres
based strategies but approving out of centre
development.
▪ The planning system should consider potential
consequences of out of centre development (e.g.
reduced social activity with a ﬂow on eﬀect on
public service patronage, increased trip lengths
and traﬃc congestion, and encroachment on
valuable industrial land).
▪ The planning system limits investment
opportunities through lengthy and costly
development assessment processes and
burdensome conditions of development consent
(e.g. infrastructure contributions, public art,
parking requirements).
▪ The planning system should maintain and
support the centres based focus of existing
strategies.
▪ The concentration of shopping centre ownership
combined with a centres focus restricts the
supply of alternative retail sites, creating an
uneven playing ﬁeld, especially for small
business.
▪ The planning system should facilitate a range of
business models potentially adaptable to local
conditions.

Communities should be made aware of what is
being planned for the future of their area through an
upfront and strategic ‘narrative’ and participation in
strategic planning.
In some locations, the shopping centre model
constrains councils from providing alternative retail
space outside the centre for fear of impacts on the
viability on existing centres, high vacancy rates,
traﬃc congestion, interface and amenity issues.
This practice provides the concentrated number of
centre owners a monopoly if there isn’t alternative
commercially viable retail space and further
disadvantages small and independent retailers who
may not be able to meet the centre’s lease terms or
compete against major chains for space.
Concerns about residents’ amenity and the negative
externalities, such as delivery and waste facilities,
were considered. However the Committee agreed
that these can be addressed through good design
and at the development application stage, and
as such design principles are needed rather than
precluding the use or activity from happening.

Retail Expert Advisory Committee | Independent Recommendations Report

|

June 2017

33

04 Key Retail Drivers

Planning system response
As identiﬁed under Driver 3, planning should seek to
deepen the range of retail uses in the primary retail
zones (B1, B2, B3 and B4). This could involve:

The planning system needs to ensure suﬃcient
ﬂexibility to permit uses, including retail, that
are compatible and coexist with existing uses
in, adjacent to and around centres. Whilst many
strategic policies have a centre based focus,
reﬂecting the signiﬁcant public and private
investment in these areas, this does not mean
that all retail uses should be located in enclosed
shopping centres.

▪ consolidation of the business zones;
▪ an expansion of permitted uses in all four primary
retail zones;
▪ reconsideration of the use of B4 zone instead
of the B3 zone where infrastructure and market
circumstances support high density housing
forms; and

The draft and regional plans have been developed
on the premise that the NSW Government’s
preference is to locate retail activity in existing
centres to capitalise on infrastructure and
strengthen the role and function of these areas.
However individual plans are tailored to include
additional locations, reﬂecting local circumstances
resulting in an inconsistent approach and
requirements between regions.

▪ relaxation of the ground ﬂoor activation rules
of B4 development or facilitate ﬂexibility for
temporary alternative uses until the space is
commercially viable for retail.
Other options to respond to this driver include:
▪ investigate opportunities for planning provisions
to support mixed use development associated
with shopping centres in areas that are likely
to support a sustainable growing population.
Beneﬁts can accrue using stand alone shopping
centres as a catalyst for mixed use communities
and change; and

Strategic planning should enable a supply of retail
space in appropriate business zones, both in and
outside of enclosed shopping centres to promote
competition, provide a range of sites to meet
business needs, consumer demands and reduce
costs. Strategic planning should also acknowledge
the changing role of shopping centres from just
retailing to experiencing food, recreation, meeting
and entertainment.

▪ land use zoning deems that retail and other
activity should occur in centres. Little value
is added through an unnecessary application
process for conforming uses. As such, the State
Government should investigate options to expand
the role of State Environmental Planning Policy
(Exempt and Complying Development) 2008 to
improve development timeframes for the retail
industry.

Strategic planning should seek to create centres
as places where the shopping centre is part of a
mixed and changing residential, entertainment and
employment area.
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Key issues
The key issues raised in submissions are:
▪ Amend s79(c) of the Environmental Planning
and Assessment Act 1979 to include competition
assessment impacts on surrounding retail when
determining development applications.

Retail Driver 7

▪ Requests to introduce a speciﬁc supermarket
deﬁnition and/ or diﬀerentiate locational
requirements for small and large scale
supermarkets.

Sydney is undersupplied with
supermarkets
Evidence shows an undersupply of supermarket ﬂoor
space in Sydney. Sydney’s supply of supermarket
ﬂoor space is below the national average by
approximately 100-110 large supermarkets (or
400,000m2 of retail ﬂoor space13), and will need an
additional 190,000m2 per year, to meet the projected
population growth of 6.7 million by 2036.
The Harper Review and Australian Competition and
Consumer Commission identiﬁed planning and zoning
laws as a barrier to establishing new supermarkets.
Importantly the reports also discuss the impact
of market concentration, lack of competition and
predatory practices restricting new entrants from
establishing.
There is debate on the market dominance of the
duopoly when the introduction of a major supermarket
to an area will ultimately remove, not increase local
competition by the eventual elimination of other
retailers such as smaller supermarkets, bakers or
greengrocers. The use of retail impact assessments
to determine the impact on surrounding retailers has
been suggested.
Supermarkets can adapt their formats dependent on
location, whether as large standalone out of centre
sites, an anchor tenant in shopping centres or small
convenience stores in urban centres. This oﬀers
consumer choice whether their preference is for
convenience grocery shopping or accessing multiple
retailers in one location. The planning requirements
relating to the impact of the scale of development and
location varies accordingly.

▪ The shortage of sites for small format
supermarkets in established areas and the
blocking nature of the planning system to ﬁnd or
create new locations or sites.
▪ Conﬂicting opinion that B1 zone and small
centres should exclude large supermarkets.
▪ Conﬂicting views that bulky goods zone/ out
of centre/ industrial locations should permit
supermarkets.
▪ Introduce independent panels to assess
rezoning applications.
▪ Limitations on retail trade in local and other
employment centres.
▪ Social and economic impacts resulting from a
lack of suﬃcient retail trade within regions across
metropolitan Sydney.

Consideration
As the population grows, so too will the need for
fresh produce supplied by supermarkets, markets
and other grocery providers. A snapshot of the
current status of available land zoned for business
is provided in Appendix G.
The sector has the potential to diversify its oﬀerings,
particularly if overseas supermarket formats are
introduced which include clothing, electrical goods
and pharmacies. As online grocery delivery grows,
there may be increased demand for warehousing or
‘dark stores’ which fulﬁl online orders only.

13 MacroPlan Dimasi, Retail Planning in NSW - Doing Business in Business Zones, December 2016
A full line supermarket is generally >3,200m2 (eg Woolworths and Coles), other providers tend to
occupy smaller floorplates ranging from around 400m2 (eg Aldi, IGA, Harris Farm)
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The planning framework needs to foster diversity
and opportunities for supermarket and grocery
retailers to ensure a suﬃcient supply of fresh
produce to consumers. Land suitable for a variety
of retailers and formats should be facilitated to
encourage walkable neighbourhoods, appropriate to
the local customer base and lifestyle, for example
smaller convenience type stores adjacent to public
transport nodes or larger stores for weekly family
shopping.
Additional supermarket and grocery ﬂoor space of
diﬀerent sizes should be planned for and enabled
in accessible locations to provide convenience
and meet consumer demand, particularly in areas
experiencing signiﬁcant population growth and
change.

Planning system response
Options to respond to this driver include:
▪ councils need to ensure that suﬃcient
capacity is allocated in business zones
and that this is regularly reviewed. New
supermarkets should be able to locate
in accessible locations to address the
undersupply of sites;

Out of centre locations that are undergoing
transition, that is, those already containing
signiﬁcant areas of oﬃce, business or retail uses,
should be reviewed in the context of current uses
and potential future demand. Grocery provision
should be considered within the local and broader
regional context to determine whether greater levels
of retail development can be accommodated and
such areas identiﬁed in relevant strategic plans.

▪ allowing supermarkets to establish in
business zones is an appropriate planning
response to current under provision. The
establishment of supermarkets in locations
outside of existing business zones should
be considered where it is demonstrated that
there is a need;

Consideration should be given to removing planning
measures that potentially constrain supply, for
example ﬂoor space caps and zoning restrictions.
Floor space caps are used by many councils to limit
the size of retail in certain zones or areas.

▪ the B5, B6 and B7 zones are generally
suited for supermarkets as they are typically
located on transport networks and support
the primary retail zones. These zones can
play a vital supporting retail function and ease
pressure on centres; and

The notion of supermarkets being conﬁned to
centres and the inﬂexibility of some current planning
practices is not aligned to contemporary retail and
emerging customer needs around housing density,
housing and employment changes.
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Retail Driver 8

There is a demand by consumers
for the services and oﬀerings of
bulky goods retailers and other retail
formats which by their nature need a
large floor plate

Demand for bulky goods is inﬂuenced by a range of
matters such as population growth, housing cycle,
household formation and disposable income for
household goods, together with the range of retailers
and uses locating in such centres.

Key issues
The key issues raised in submissions are:

Consumers like to view, compare and try signiﬁcant
purchases for the home such as furniture and
white goods. Bulky goods retailers generally seek
large ﬂoor plates, in visible locations on arterial
roads. Large ﬂoor plates are often needed to
display products which may be bulky in size or to
accommodate the number and volume of product
lines. Others prefer to cluster to form a destination
for infrequent home based purchases, whether in an
enclosed centre or retail park.
Whilst some retailers need large ﬂoor plates, not all
bulky goods retailers ﬁt this description. Many locate
in centres and have tenancies between 200-500m2,
but this is often dependent on the availability and
costs of premises oﬀered. Some businesses adapt
their store layouts to locate in shopping centres
and main streets, whilst locating warehousing and
distributions points oﬀ site. Shopping centres do not
always provide ideal layouts for large ﬂoor format
and in key retail locations are signiﬁcantly more per
square metre in rental costs.
Several bulky good retailers claim to have diﬃculty
ﬁnding appropriate sites for their stores as land
within centres and inner ring locations is often in
fragmented ownership, too small, and have a much
higher cost than in other locations. Consequently,
these retailers often seek edge of or out of centre
sites, located on major transport routes, convenient
for delivery, distribution, and oﬀering parking for
customer collections.
Data commissioned by the Large Format Retail
Association indicates that ‘by 2025, the State will
now require 8.39 million m2 of large format retail
floor space (…) equivalent to about 20 more new
homemaker centres.’ 14

▪ Insuﬃcient availability of appropriately zoned,
located and serviced land for large ﬂoor space
retail.
▪ The planning system should acknowledge that not
all retailing occurs in centres, and areas outside
shopping centres can provide greater convenience
for customers without impacting on the role and
viability of centres, this is particularly relevant to
bulky goods and large format retail.
▪ The B5 Business Development zone, which is
intended to house bulky goods, is not applied
by 49% of Sydney’s metropolitan councils or is
constrained by ﬂoor space caps.
▪ The planning system should accommodate large
ﬂoor plate retail in appropriate areas, in rural areas
as well as metropolitan, which support the urban
network, and are not dispersed throughout the
region.
▪ Calls for a review of the deﬁnition to be consistent
with other jurisdictions, a revised product based
deﬁnition, or new speciﬁc large format deﬁnitions.
▪ Claims of inﬂexible format constraints and cost
pressures used as a means to access cheaper
out of centre land which does not have the same
design, infrastructure and cost requirements, which
creates unfair advantages within the retail sector.
▪ Requests for the introduction of a public interest
test or strategic review for edge of or out of centre
development.
▪ Out of centre development should not undermine
the viability and investment of other businesses in
centres, and planning policy should not formalise a
competitive advantage.

14 Deep End Services, 5 October 2016, LFRA letter submitted to REAC on 7 October 2016
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Consideration

The overall amount of land zoned B5 Business
Development in NSW is 2,929 hectares (ha), of
which 952ha is in the Sydney Metropolitan area
and 86ha on the Central Coast. The undeveloped
and zoned land stock includes 209ha of B5 zone in
Sydney metropolitan area and 10ha in the Central
Coast area16.

Bulky goods retail site needs
Bulky goods retail parks frequently include a
number of outlets, a large parking area and other
retail such as cafes and gyms. Cost savings drive
the preference for large ﬂat sites, single storey
warehouse type buildings surrounded by at grade
parking. More sites may be available which could
meet retailers’ needs through greater ﬂexibility
of store design or adapting layouts to meet local
conditions.

NSW has the greatest amount of large format
retail space with 2,837,000m2 (approx. 30% of
national total) with 49,000m2 under construction
and a further 348,000m2 planned. Additions to
existing NSW ﬂoor space in 2016 were estimated
at 19,600m² to retail centres and 56,496m² to
freestanding superstores, providing 25.4% of the
Australian total growth. With the closure of Masters,
additional ﬂoor space may become available to
the sector, dependent on zoning, from existing and
planned stores17.

It can be diﬃcult for large format retailers to
establish within the existing urban fabric where
either land is not appropriately zoned or where
zoned land comprises small lots.
Understanding the business model of bulky
goods and large ﬂoor plate formats is essential
when planning to facilitate locations for this retail
form. Equally, understanding how large format
developments may impact on any other surrounding
retail and the overall economy of an area will be
important so not to create negative ﬂow on eﬀects,
such as congestion.

Strategic planning is required to ascertain the need
and facilitate suitable sites for large format retail.
Equally local development control provisions and
development assessment processes may need to
be reviewed to remove any unnecessary restrictions
to a retail format actively sought by the community.

Land availability for large format/ bulky goods retail

‘Garden centres’ and ‘hardware and building
supplies’ operators were aided by amendments to
the SILEP which mandated the uses as permissible
with consent in additional zones18. Operators state
this led to a saving of 12 to 18 months in delivery by
elimination the need for rezoning19.

The current supply of business zoned land in
relevant planning instruments in NSW, amounts to
approximately 20,515 hectares15. Figures 3 and 4
in Appendix G demonstrate the strategic allocation
of such land across the State.

There have been repeated calls from large format
operators to mandate ‘bulky goods premises’ as a
permissible use in other zones, including industrial
land. This is not currently supported without a
strategic review of industrial lands and options
analysis linked with the proposal to investigate
reclassifying some light and general industrial zoned
land as employment zones.

It has been commented that land available to
service bulky goods/ large format retail is either not
suﬃcient or is restricted by planning constraints
such as zoning and/ or land use limitations, and
ﬂoor space caps. The B5 Business Development
zone aims to cluster a mix of business and
warehouse uses, and bulky goods premises that
require a large ﬂoor area in locations that are close
to, and that support the viability of, centres.
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e-Planning Data & Information, NSW Department of Planning and Environment, 14 December 2016

16

Employment Lands Development Monitor, NSW Department of Planning, 15 December 2016

17

Large Format Retail Property 2016-2026 BIS Shrapnel, 2016

18

Standard Instrument Local Environmental Plans Amendment, 9 March 2016

19

Bunnings submission to REAC, 17 June 2016
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The sector has repeatedly asked for the existing
bulky goods premises deﬁnition to be amended
and submissions received during this consultation
included a variety of new versions and additional
uses to be considered. A suggested option
is expanding the deﬁnition of bulky goods to
incorporate large format retailing, shifting the focus
from the type of good sold to the format in which it
is oﬀered for sale.
However, with the recommendations on zone reform
and/or broadening uses to promote business activity
in business zones, this may provide adequate land
supply to meet the sector’s needs. Notwithstanding,
the Committee recommends reviewing options to
amend the current bulky goods premises deﬁnition
and a review of all retail deﬁnitions to ensure they
meet contemporary retail needs.

Comparison with other states
The 2012 Victorian planning reform has been
reported to provide more ﬂexibility for retailers,
especially large format retailers, by simplifying and
broadening the commercial and industrial zones.
By collapsing zones and removing controls
like the 1,000m2 ﬂoor space cap, ﬂexibility is
enabled by allowing limited traditional retailing
(e.g. supermarkets and shops) to coexist with
large format retail. New deﬁnitions, such as
‘restricted retail premises’ enabled certain uses
to be considered as ‘as-of-right’ in given zones
(Commercial Zones 1 and 2), and other uses
(including large format retail) to be considered as
permissible subject to permit in industrial zones
(Industrial Zones 1 and 3).
Currently, in NSW the Exempt and Complying
Development state environmental planning policy
(SEPP) provides for limited retail to be carried
out (as exempt development) without requiring
development consent in commercial and industrial
areas, which in some ways is similar to the ‘as-ofright’ concept in Victoria as both do not require
any consent or permit. Expanding the Exempt
and Complying Development SEPP could be
investigated to improve development timeframes for
the retail industry as a whole.

Planning system response
Options to respond to this driver include:
▪ reverting the bulky goods premises deﬁnition
to its original requirements, requiring either a
large ﬂoor area or public vehicular access to a
loading area;
▪ investigate the need to strategically plan
additional bulky goods/ large format retail ﬂoor
space in accessible locations to meet consumer
demand;
▪ the SILEP’s zones have not kept pace with the
demand associated with Sydney’s population
growth and needs. Additional capacity through
zoning is required to accommodate all forms of
retail activity, recognising that not all forms of
retail need to be located in centres;
▪ planning should broaden the scope for
accommodating large retail formats in the
B5, B6 and B7 zones and work with councils
to undertake a strategic exercise to review
industrial/ employment land where more of
these zones might be applied;
▪ supporting business in business zones provides
for a network of retail services to suit consumer
needs and travel patterns; and
▪ investigate options to expand the role of the
Exempt and Complying Development SEPP to
improve development timeframes for the retail
industry.
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▪ Legal interpretation of deﬁnitions causes
uncertainty, development delays, refusals, or
trigger a rezoning process.

Retail Driver 9

Other uses will diversify their retail
oﬀerings to support their business

▪ Support for small scale retail to co-locate in a
broader range of zones.

Retail is continually changing, responding to market,
business and consumer needs. Some retail activities
are seasonal or supply infrequently purchased
products, therefore retailers often seek additional
ancillary uses to maintain viability and proﬁtability.

Consideration
Role of ancillary land uses
In 2013, the Department issued a practice note
advising how the planning system should address
certain ancillary land uses20. However some
retailers are seeking an increased range and ratio
of additional, individual unassociated retailers to
co-locate in order to support the primary business,
essentially creating a small centre.

Some retailers are seeking a broader range of
ancillary uses or co-locating with other retailers
to beneﬁt from shared footfall. The proposed
additional retail uses may not have a direct link with
the primary purpose of the development, raising
issues for councils around the scale and impact
of the development as well as the proportion of
additional uses.

The additional uses and proportion of ﬂoor space
creates uncertainty in planning assessments where
the extent of space allocated to ancillary uses
creates more signiﬁcant impacts and introduces
otherwise prohibited uses into zones, for example
food retailing.

Several new entrants to NSW indicate that
their business model does not ﬁt within a single
deﬁnition as they incorporate a range of products,
services, research, manufacturing, warehousing
and distribution. Situations arise where some of the
business’ functions are permissible with consent in
zones, whilst others may be prohibited, or innominate,
and can vary with council’s interpretation of the
deﬁnitions. This can result in an uncertain and
lengthy assessment of proposals or require a LEP
amendment process to make all uses permissible.

Consideration is required to determine if this
coexistence of ancillary uses is viable and should
be enabled across the State (currently subject to
local controls) in certain zones, or if such operations
may have negative implications on adjacent uses
(due to varied hours of operation and increased
activity during diﬀerent time periods to primary uses)
and any wider eﬀects on other retail opportunities.

Alternatively, main street retailers may seek to include
additional uses or a change of use to their business
to remain viable if competitors open in close proximity.

Planning system response
Options to respond to this driver include:

Key issues

▪ investigate broadening zones to allow a
range of compatible uses to coexist at the
same location;

The key issues raised in submissions are:
▪ The planning system is too prescriptive and does
not facilitate co-location of retail uses.

▪ permit a greater range of uses within the
zones; and

▪ Retailers incorporating a range of diﬀerent services
are not deﬁned as a single use in the SILEP, but a
mix of deﬁnitions, which may not all be permitted in
the zone.

▪ provide guidance to councils and retailers
on the interpretation and application of
ancillary and additional uses.

20 Planning Circular PS 13-001 How to characterise development, NSW Planning and Infrastructure, 21 February 2013
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05 Recommendations
The Retail Expert Advisory Committee’s analysis has led to a number of
recommendations. The Committee’s objectives are to improve the planning
system’s ability to provide for consumer and retail needs by removing
constraints and providing ﬂexibility in the current framework, to achieve
consistency in approach and assessment processes.
Mechanisms to streamline the planning framework are proposed to
encourage more retail uses into fewer, but broader business zones. This
will address the impediments to supply by enabling retail access to more
suitable sites, both by increasing the availability of existing suitable land
and the ability to readily convert sites to keep up with demand driven by
consumer needs and population growth, and create new employment
opportunities. This change also recognises a move towards more mixed
use functions, both spatially and within individual business practices.
The recommendations aim to address the disconnect between the rigidity
of the current planning system and the dynamism of the retail sector.
Change is needed to accommodate the evolution of traditional retail
formats, introduction of new technologies and reﬂect modern consumer
habits. The recommendations recognise the primacy of centres, their
signiﬁcant social and economic role for public and private investment, whilst
also acknowledging that alternative retail locations can also be appropriate.
Not all retailing needs to be centres based and a variety of planning
settings are required to respond to contemporary retail requirements.
The aim is to move from a preclusionary approach for certain retail uses i.e.
supermarkets and large format, driven in part by forward thinking strategic
planning. This will enable more supply ﬂexibility through the identiﬁcation
and allocation of suﬃcient business zoned land oﬀering a range of suitably
sized and located lots. These measures aim to reduce the encroachment
of retail uses on active industrial zones and provide a new focus for areas
transitioning from former industrial uses to employment zones.
The planning system should eﬃciently plan associated retail demands, for
example, transport, warehousing and logistics and maximise the public and
private investment in public transport, social and human infrastructure. The
proposed recommendations aim to create a level playing ﬁeld for retailers,
both within the retail sector, between council areas and interstate in order
to attract investment and employment to NSW. A suggested implementation
plan has been provided at Appendix H.
Note that the recommendations address the Committee’s term of reference,
as shown in the table at Appendix I.
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of retail uses. As such the policy should ensure that
the State Government works with local councils to
ensure there is an adequate supply of land available
for retail uses provided through their planning
instruments.

Recommendation 1
Develop a State-wide
Retail Planning Policy

The Committee recommends developing aaaaaa
State-wide policy to articulate the strategic
framework for retail planning and assist in providing
suﬃcient retail ﬂoor space in accessible locations.
This will provide clear and consistent guidance for
councils, retailers and the community, and maximise
investment and employment opportunities in the
retail sector.
Stakeholders expressed strong support for the need
for clear guidance and a consistent policy position,
and retailers clearly indicated that the planning
system constrains the supply of available retail ﬂoor
space in NSW. A clear policy and direction that
removes barriers, facilitates supply, reduces costs
and complexity will assist to meet the State Priority
to make NSW the easiest State to start a new
business by making regulatory obligations easier to
understand and implement.
A fundamental premise of a recommended policy
position is that planning should be concerned
with where activity occurs, locating business in
the business zones, but should not attempt to
control the level of retail ﬂoor space. The policy
should assist in the identiﬁcation of suitable
retail locations at the strategic planning level,
enable new centres to form and grow, and make
eﬃcient use of transport and infrastructure. This
will enable the evolution of new centres from
primarily retail functions to professional, personal
and retail services and, over time, to business
and employment incubators integrating health,
entertainment and recreation.
Land should remain available and protected for
especially high impact industrial uses. However,
consideration also needs to be given to the impact
of macroeconomic changes on market demand for
industrial land, and the subsequent opportunities for
employment land to accommodate a broader range

Retail demand within each local government area
should be identiﬁed, and an assessment undertaken
to identify: land currently available for employment
uses, and the capacity and redevelopment potential
of that land; local controls that may be constraining
employment growth; and where rezoning opportunities
may exist. Separate investigation into industrial areas
as employment lands and locations for some retail
should be considered, consistent with contemporary
practices already occurring in many former industrial
areas.
Speciﬁc strategies should be developed for areas
transitioning from their original use to facilitate
ongoing employment locations and mitigate any
potential negative consequences of incursion into key
strategic sites by other uses.
The objectives of a retail policy should:
▪ address the retail drivers identiﬁed within this
report;
▪ address the inadequate supply of ﬂoor space for
retail development in NSW;
▪ facilitate the operation of a mature, contemporary
and forward-thinking retail network;
▪ provide certainty to the retail industry and
communities;
▪ encourage ﬂexibility within the planning system to
address ﬂoor space demand and allow expansion
and evolution of the range of retail oﬀerings;
▪ provide clear statements on the relationship
between centres and retailing, acknowledging that
while strong and vibrant centres are supported,
retailing activity should be permitted to occur in a
range of locations;
▪ inform the District and Regional plans, noting the
need to provide speciﬁc measures relevant to the
rural and regional environment; and
▪ ensure that further monitoring of retail development
activity informs future policy progression.
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It is noted that ‘employment lands’ were deﬁned
by the NSW Government Employment Lands Task
Force in 2006 as those lands “zoned for industrial
or similar purposes in planning instruments. They
are generally lower density employment areas
containing concentrations of businesses involved
in: manufacturing; transport and warehousing;
service and repair trades and industries; integrated
enterprises with a mix of administration, production,
warehousing, research and development; and urban
services and utilities”.

Recommendation 2
Strategic Plans must identify
retail supply and demand and
articulate objectives

The Committee has attempted to balance eﬀective
strategic planning with market drivers and consumer
needs. This dynamic will produce more beneﬁcial
outcomes in the broader public interest than
responding to either measure alone. The market
is driven by retailers’ needs, but responding to this
consideration alone may have undesirable impacts
on the broader community and public beneﬁt.
Therefore more proactive strategic planning is
required to meet community, consumer and retail
needs.

The Committee has identiﬁed a need to review
and consider the importance behind the term
employment land, acknowledging the needs behind
a changing employment base in NSW which has
implications for retailing.
Land supply levels should be monitored and
regularly evaluated to ensure that LEPs facilitate an
adequate supply of suitably zoned sites in a range
of locations and address measures which constrain
supply or take up. Supply should reﬂect population
change and rate, the correlation between business
zones and housing densiﬁcation and maximise
opportunities provided by new infrastructure
investment.

The District and Regional Plans should drive a
broader strategic planning objective of considering
retail supply and demand at a higher level in relation
to land supply linked to housing and job projections.
The plans should promote the protection of key
employment, industrial, manufacturing and service
areas, whilst encouraging a ﬂexible approach in
accessible areas.

In this light, Regional and District Plans should
guide future opportunities for retail and employment
locations and plan to accommodate new demand
in growth locations, both greenﬁeld and inﬁll.
To assist with this process, as identiﬁed in
Recommendation 1 above, the State Government
should work with local councils to ensure there is
an adequate supply of land available for retail uses
provided through their planning instruments.
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To enable an orderly transition, the following
measures are recommended:

Recommendation 3
Amend the standard instrument
local environmental plan

▪ the introduction of a broader zoning framework –
this will involve a reconsideration and redrafting
of the SILEP template for all business zones;

The SILEP provides a standardised format for local
environmental planning instruments, however, it is
not consistently applied. Councils tailor their LEPs
and DCPs to reﬂect local conditions, demand and
aspirations.
There are also key diﬀerences between councils
in regional and metropolitan areas reﬂected
through strategic planning and individual council’s
development controls. However, diﬀerent application
and importantly, interpretation, of the same planning
mechanisms in each council area creates uncertain
development conditions for retailers operating
across the State and local communities.
The SILEP has not been comprehensively reviewed
since its release in 2006, and does not eﬀectively
respond to the modern retail climate. The former
Minister for Planning recently commented that
"(…) looking back now over a decade it's clear
to me that the standard instrument has not kept
pace with technological change, with employment
change, and with changes in transport technology
in communication technology in the way that people
live and work in the connections between people's
homes and jobs".21
In this light, the Committee recommends that
the SILEP is reviewed to increase the supply of
appropriately located land available to retail uses
and to ensure standardisation of approach and
assessment outcomes across jurisdictions.

▪ greater ﬂexibility through increased mandated
permissible uses within zones and across
LGAs; and
▪ a review of standard deﬁnitions relating to retail.

Amend business zones
From a sector perspective, the zones are
dysfunctional. They are applied inconsistently
throughout the State; and the need for, and level
of distinction between, some zones is questioned.
For example:
▪ There is confusion in the diﬀerence between B5
Business Development, B6 Enterprise Corridor
and B7 Business Park zones, with various retail
formats permitted or prohibited and ﬂoor space
caps inconsistently applied.
▪ The B7 zone is considered an aspirational tool
to attract uses, but in practice very few true
business parks occur.
▪ The B3 Commercial Core zoning, which is
intended for high order centres, is over used,
particularly in suburban centres.
▪ The B4 Mixed Use zone oﬀers greater ﬂexibility,
but is not suﬃciently used.
Rigid zoning requirements do not easily allow
centres and retail locations to evolve or respond to
changing market conditions. Incremental changes to
individual planning levers will not deliver the scale
of change needed to improve supply and ﬂexibility
across the retail sector. Therefore a rethink and
rationalising of the business zones is required.
Broader and/or consolidated zones and more
permissible uses within the zones will create less
distinction between areas and uses, helping to
promote ﬂexibility and address the supply of sites
suitable for retail use. Broader zones have been
recommended by consecutive competition reviews
as a means of breaking down barriers to entry.

21 Minister Stokes’ speech to the Large Format Retail Association’s NSW forum, 14 November 2016
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Mandate additional retail uses in
business zones

The beneﬁts of fewer and broader zones are22:
▪ a simpler approach to land use zones focused
solely on land use and not the intensity of
development;

In conjunction, a broader range of retail uses is
encouraged in the business zones to improve
access to a wider range of sites.

▪ genuinely incompatible uses are separated,
but there is greater scope for complementary
uses to develop and compete;

Improving the supply of land to all retail types by
focussing development in the business zones
may reduce competition for alternative sites and
place downward pressure on retail land costs,
making fairer access to sites for small business
and provide consumers with greater choice. These
measures will reduce pressures for spot rezonings
encroaching on industrial zones, which in turn
displaces employment and the opportunities for
new business start ups needing aﬀordable sites.

▪ a shift in focus from land uses to outcomes
and impacts of development through planning
guidance; and
▪ open zones with fewer prohibitions provide for
greater ﬂexibility and will minimise the need for
spot rezonings - which in turn reduces costs,
time delays and uncertainty for businesses and
the community.
In light of the above, recommendations for the
existing standard business zones include:

Review industrial zones
It is acknowledged that many industrial areas no
longer accommodate purely industrial uses, with
sites transitioning to include a wide range of other
new employment and ancillary uses, including
retail.

▪ changes to the primary business zones
located around centres (B1, B2, B3 and B4)
to strengthen their primacy and deepen the
range of retail uses underpinned by public
transport infrastructure and dense employment
and living arrangements. Supported by the
complementary/ corridor zones (B5, B6 and
B7) to provide a greater supply of sites for
large retail formats in appropriate locations;

Encouraging and facilitating more retail uses
and ﬂexibility into business zones will open
opportunities to better use industrial zones
to house employment uses, including new
technologies and modern manufacturing.

▪ collapsing the number of business zones, for
example, combining B1 and B2 zones and
rationalise the B5, B6 and B7 zones in order
to address current level of inconsistency
across zones;

The Committee’s discussions centred on the
potential to reclassify relevant sites and precincts
as ‘employment’ or ‘services’ zones comprising
broader employment generating uses and
industries supporting new technologies. Sites with
traditional industrial uses, freight and logistics, key
freight routes, or oﬀensive and hazardous uses
which require buﬀers should be protected and
planned for.

▪ accommodate mixed use outcomes, for
example through greater application of the B4
zone, where appropriate;
▪ relaxation of the ground ﬂoor activation rules in
areas of mixed use development, or facilitate
ﬂexibility for temporary alternative uses such
as aﬀordable housing, community uses or
childcare, until the space is commercially
viable for retail; and

A broader review is needed to the function and
objectives of the IN1 General Industry and IN2
Light Industry zones given than many of these
precincts no longer accommodate purely industrial
uses, but contain a broad mix of non industrial and
employment uses including retail outlets.

▪ ﬂoor space restrictions within business
zones as contained in local instruments should
be reviewed.

22 White Paper A New Planning System for NSW p95
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This review will provide an opportunity to
determine where a broader range of employment
uses can be accommodated as well as identifying
where greater protection for true industrial and
manufacturing uses is required.
Further monitoring of retail development activity
will inform future policy progression, including the
consideration as to whether some retail formats
should be permitted in industrial zones.

Amend retail deﬁnitions
Currently, a cascading grouping of retail premises
is used by the SILEP where a range of separately
deﬁned retail operations (e.g. a kiosk, shop, food
and drink premises) are collectively incorporated
within a broader deﬁnition of retail premises
which in turn is incorporated within the broader
commercial premises deﬁnition.
A number of stakeholders requested amendment
of individual deﬁnitions to meet their business
needs. Whilst acknowledging the issues, the
Committee considers that it is not practical or
equitable to review a handful of deﬁnitions in
isolation from the broader retail sector.

Some stakeholders considered that some
deﬁnitions do not enable existing businesses
to evolve their formats (garden centres), have
onerous requirements or do not adequately
reﬂect the mixed format of some new businesses
(bulky goods). Introducing a new speciﬁc
supermarket deﬁnition was suggested during
consultations.
However, the proposed introduction of
consolidated zones with an increased number
of uses, should make more sites accessible,
thereby reducing concerns about individual
deﬁnitions and ancillary uses.
The review would also provide an opportunity
to examine the application of ﬂoor space caps
in relation to deﬁnitions and what this achieves in
practice. In the meantime, the Department could
provide additional guidance to councils where
there is uncertainty – see Recommendation 4
below.

A small change for one deﬁnition, can have wider
land use implications and potentially confer a
competitive advantage on part of the sector.
Therefore, the Committee recommends reviewing
all relevant retail deﬁnitions to ensure they reﬂect
modern retailing and to take into account the
increased blurring of uses.
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The net community beneﬁt assessment, as
outlined in the Department’s Integrating Land Use
and Transport Guideline23 should still play a role in
determining the suitability of retail development for
planning proposals seeking to rezone land in order
to make the development permissible.

Recommendation 4
Improve clarity and consistency in
assessment processes

If the net community beneﬁt test is carried out at
the planning proposal stage, it should not also
be applied at the development application stage.
If the current business and industrial zones are
rationalised as suggested above, together with
a broadening of the range of permissible retail
uses in these zones, the need for such planning
proposals (and associated net community beneﬁt
test) should diminish over time.

Several stakeholders expressed concerns with the
inconsistent interpretation of planning requirements
during the assessment process.
The Committee consider that broader uses within
fewer zones combined with increased guidance
should result in more clear and consistent
assessment processes and result in fewer requests
for spot rezonings. Assessments should focus on
the scale and associated impacts of a proposed
development, rather than the type of products sold
or the retail format.

Additional measures should be investigated to
improve and streamline the assessment process
including:

Whilst the Committee agrees with the principle of
protecting centres this should not be at the expense
of enabling appropriate retail development in out
of centre locations. Some retail formats are not
suited to centres and can be accommodated in
a network of other retail areas without adverse
impacts. However, improving the supply of suitable
sites in business zones should reduce the tension of
retailers seeking access in alternative locations.

▪ investigate options to expand the role of the
Exempt and Complying Development SEPP to
improve development timeframes for the retail
industry; and
▪ streamline the approvals process for shop
occupations.

23 NSW Department of Urban Aﬀairs and Planning, 2001
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Recommendation 5
Provide clear
planning guidance

Any changes to the SILEP or planning instruments
resulting from the Committee’s recommendations
should be accompanied by guidance to articulate
the relevant policy positions.
In addition, the Department should respond to
the perceived lack of clarity and inconsistent
approaches around certain issues, for both councils
and retailers, by providing updated best practice
planning guidance on a range of issues including:
▪ regional/ rural planning measures;
▪ ancillary uses;
▪ design and place making;
▪ temporary uses;
▪ net community beneﬁt/ public interest/
sequential test;
▪ inconsistent content and requirements of existing
DCPs potentially require standardised DCPs or
guidelines on what matters should be included;
▪ relevant planning considerations e.g. competition
versus existing premises/ centres under section
79(c) of the Environmental Planning and
Assessment Act 1979; and
▪ out of centre development and bulky goods
precincts.
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Appendix A – Project background
In March 2016, the Department of Planning and
Environment (the Department) amended the
standard instrument for local environment plans
(SILEP) to help increase local economic activity,
create jobs and encourage investment. The
amendment mandated two retail uses (‘hardware
and building supplies’ and ‘garden centre’) as
permissible with consent in three zones in all
SILEPs (IN1 General Industrial & IN2 Light
Industrial and B7 Business Park).
Notwithstanding these changes, several major
national retailers, supermarket chains and their
associated industry organisations have made
submissions to the Department and recent
government inquiries identifying planning and
zoning barriers which constrain their operations in
NSW.
This is compounded by population growth in
NSW, inadequate land supply has been an issue
for retailers, both in terms of meeting existing
demand and future needs. Supply is constrained by
insuﬃcient suitably allocated land and an inability
to convert uses and seek approvals within the
statutory planning framework.
These retailers claim that it is more diﬃcult to
identify suitably sized, zoned and located sites, and
to obtain planning approval in NSW than in other
states. These diﬃculties restrict and delay business
establishment and expansion plans, reducing
investment in the NSW economy and employment
opportunities.

National retailers express common concerns about
inconsistent planning requirements both between
NSW and other states and territories, and between
local councils within NSW, creating long and
costly processes with uncertain outcomes. Factors
identiﬁed include:
▪ a general lack of adequately sized and suitably
zoned land;
▪ available land is often in fragmented ownership
or not large enough for some retail stores or
supermarkets to be developed;
▪ inﬂexible zoning requirements and ﬂoor space
restrictions;
▪ some councils’ reluctance to permit supermarkets
and bulky goods retailing in a broader range of
zones and locations convenient to those seeking
services;
▪ inconsistent interpretation of deﬁnitions and
interpretations of contemporary retail needs;
▪ inﬂexible approaches to new retail formats which
do not readily ﬁt into existing, dated deﬁnitions by
some councils;
▪ inconsistent council assessment processes and
long approval timeframes; and
▪ numerous and onerous conditions of consent
compared to the equivalent number of conditions
imposed on similar developments in other
jurisdictions.
In response to issues raised by the retail sector
during the SILEP amendment consultation and
relevant recommendations from other recent
inquiries, the Secretary of the Department
established the Committee in March 2016.
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In carrying out its task, the Committee
acknowledges that the retail sector encompasses a
broad range of stakeholders, retailers and business
models, from sole traders and manufacturers to
multi-national chains.

The Committee’s terms of reference are to inquire
into and provide advice on appropriate reforms to
improve the NSW planning system for retailing;
including:
1. Assessing the opportunities and constraints of
the existing planning framework for retailers, in
particular:

Equally, planning legislation considers the broader
social and environmental factors, not solely
economic beneﬁts, aiming to balance the needs
and interests of consumers, communities and the
business sector.

a) standard instrument local environmental plan
(LEP) deﬁnitions relevant to the retail sector;
b) standard instrument LEP zones, including
possible variations such as amalgamation/
consolidation of zones; zone objectives; and
revising permissible uses in these zones; and

Whilst recognising equally valid issues, the scope
of the Committee’s work and this report does not
respond to the needs and pressures of industrial
land users or residential uses seeking to access
other zones.

c) any other policy/provisions that increase
complexity for retail development, and/or
impede competition and investment in NSW.
2. Identify how retail could be better accommodated
within existing or new centres or other localities.
3. Identify economic, social and environmental
impacts of supporting increased retail
development outside of existing centres, and
possible solutions to resolve or mitigate those
impacts.
4. Identify opportunities to facilitate entry for new,
and expansion of existing competitors.
5. Identify future demands from the changing nature
of retailing e.g. increased online shopping.
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Appendix B – Consultation
Targeted consultation

Key messages raised in submissions include:

In June 2016, the Committee invited targeted retail,
industry, developers and planning stakeholders
to share their experience of how planning may
inﬂuence the ability of retail businesses to be
established, grow, and accommodate or address
emerging issues. Stakeholders were requested to
provide a written submission outlining their issues
and suggestions on how the planning system might
be more responsive or improved for retail needs
in NSW. Stakeholders were identiﬁed from retail
interests known to have raised matters with the
Department and a broad section of representative
retail, development, council and industry peak
bodies.

▪ requests to modernise the planning system with
consideration to current retail industry trends
and evolving customer preferences, including a
review of standard deﬁnitions;

The letter and list of all stakeholders contacted is
provided at Appendix J.

▪ complexity and uncertainty of the NSW
planning system, leading to lengthy and
costly development applications and rezoning
processes;

The community were not invited to participate at
this stage as the Committee focussed on speciﬁc
retail and planning matters. However, should the
Minister approve any recommendations for future
implementation, public exhibition and consultation
processes should occur.
Twenty two submissions were received during the
initial consultation from retail groups, planners, local
government and peak bodies and were provided
to Committee members. Additional submissions
were subsequently received during the Committee
process. A table of submitters is provided at
Appendix K.

▪ inadequate supply of appropriately zoned and
located sites;
▪ inﬂexibility within the planning system to enable
responsiveness;
▪ retailers seek a broader range of mandated uses
in business and industrial zones;
▪ the planning framework is stiﬂing investment in
NSW and consequently losing new and emerging
employment opportunities;

▪ the lack of an agreed NSW retail policy and
strategic framework including a clearly articulated
centres policy position, creates a reliance on the
Department’s other strategic work (e.g. Regional
Plans), unadopted draft policies, as well as
numerous council strategies;
▪ mixed opinion whether competition between
individual businesses or the impact on existing
businesses should be relevant planning
considerations when assessing new development
applications; and
▪ clarity on relevant planning considerations and
the use of planning tools for retail development
assessment, such as sequential, net beneﬁt
community and public interest tests.
Note that the needs and pressures of residential
uses seeking to access other zones was raised
by stakeholders as part of this process. Whilst
recognised as an equally valid issue, the scope
of the Committee’s work and this report does not
consider this matter.
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Key messages included:

Submissions were reviewed by the Committee for
details on speciﬁc issues and suggestions to inform
their work. There is understandable frustration from
the sector as issues and requests repeat those
raised in previous consultations for draft Department
policies, Government enquiries and the unadopted
new planning system.

▪ Less regulation, more open competition and
ﬂexibility to allow businesses to establish and
evolve.
▪ The need for freeing up of supply.
▪ General support for centres hierarchy – improves
councils’ ability to service areas and reduce
costs, however guidance sought for a strategic
element for out of centre areas and innovative
approaches, importantly noting not all retailing
is or should be conﬁned to centres because not
all retailing needs or should be in centres, some
retailing formats can negatively impact on certain
centres.

However, given the range of retail interests
represented there are contrasting and often
opposing views on the best way forward. Even
within the retail sub-sectors, contrary positions are
stated which favour the individual retailer’s unique
business model rather than a broader approach,
for example in suggested deﬁnitions, ﬂoor space
controls or the need for impact assessments.

▪ Support for mixed use zoning.

Combined with the myriad of retail locations
throughout the State, no one size or solution will
ﬁt all.

▪ Identiﬁed need to review retail deﬁnitions as they
are no longer ﬁt for purpose.
▪ Innovative design needed to create better public
spaces not just better retail outlets, apply to all
retail locations, not just centres.

Stakeholder Reference Group
In June 2016, 12 key stakeholders were invited by
the Department to attend a facilitated discussion.
Members represented retail and land use interests
including retail peak bodies, local councils, and
planning and development industry. A list of
participants is provided in Appendix K.

▪ Suggestions to incorporate public interest/ net
community beneﬁt tests and recommendations
from the Harper Review.

December stakeholder workshop
Representatives from 25 stakeholder organisations
were invited to attend a workshop hosted by the
Committee on 1 December 2016.

Four councils were selected to be representative
of the variety of retail and demographic conditions
across the State, including high population growth,
country/ regional areas, newly amalgamated and
key non-metro growth areas.

The Committee shared its initial ﬁndings on
contemporary retail drivers and trends, and
potential planning policy responses, which were
provided to the invitees prior to the workshop.
Nineteen participants attended. A list of invitees and
participants is provided in Appendix K.

Stakeholders were invited to share their experiences
to identify the contemporary needs for retail in
NSW. The meeting discussed the relationship
between the planning system and investment in
retail development in NSW in order to establish if
the current standard LEP zones and deﬁnitions are
still relevant to the modern retail environment. The
workshop also sought opinions on the Competition
Policy Review and other ﬁndings on retail.
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The Committee sought feedback to determine if the
drivers and key planning implications were captured
correctly and if the high level policy position was on
track. Solutions were sought to establish what action
is needed through the planning system to secure
consumer choice, convenience and emerging retail
needs.
Discussions considered how to respond appropriately
to diﬀering planning and demographic contexts in
metropolitan and regional areas and smaller centres.
Key messages identiﬁed:
▪ Major supply problem for existing areas and
creating options for future needs.
▪ Inadequate sites for the retail sector in NSW,
particularly within the Sydney metropolitan area.
Insuﬃcient out of centre type business zones
and alternative land supply. Competition from
residential and other higher value uses, and
insuﬃcient ﬂoor space in centres were given as
key constraints.
▪ Flexibility is needed in the planning system, but
not at the cost of certainty. Examples include
standard zones and deﬁnitions, approval
processes and rules.
▪ Regional and metropolitan areas require diﬀerent
planning responses to the drivers, for example
pressure on high rents can be resolved by
expanding the CBD and commercial zones
in regional areas, whereas the metropolitan
environment has little capacity to increase land
supply, only increase densiﬁcation of uses.
▪ Retail locations in regional areas are more likely to
be accessed by car and there is less competition
for sites from residential uses than in metropolitan
areas.
▪ Contrasting views around allowing retail uses
into non business zones. Many consider that this
creates inequity between retail models, particularly
in terms of competition and uncertainty.
This includes both standard LEP changes to
accommodate part of the sector (through changes
to zones and deﬁnitions) and spot rezonings which
are viewed as ‘planning by stealth’. On the other

hand, edge locations or corridors connecting
centres are locations for large format
retailers to mix as industrial areas move from
manufacturing into an ‘employment’ focus.
▪ Many areas zoned for industrial purposes
contain a mix of non industrial uses, including
gyms, micro breweries, dance studios and so
on, and more closely resemble an employment
or service/utility zone. Whilst there is a need for
certain areas for speciﬁc industrial purposes,
others have already taken on a defacto retail/
service employment role.
▪ Retail should be located in accessible locations
or should be made accessible, for example,
through changing bus routes, connected to
train station, upgrades to adjacent streets so
transport problems are not exacerbated.
▪ Recognition that the role of centres is more
than just retail – they are a place where
people meet, enjoy community interaction and
events, and contribute to place making – retail
development should improve and support
this role.
▪ To minimise impacts on main streets and
tourism character areas, particularly in regional
areas, a desire to see big box, supermarkets or
large formats moved to edge of centre locations
(including industrial).
▪ Noting not all retailing should or is necessary
suited to a traditional centres model, the
legitimate need for out of centre and edge
locations and road corridors, retailing
particularly for ‘large format’.
▪ Councils and retailers role to improve the
streetscape and provide quality public spaces
through design features and responding to
the local context to creating dynamic and
functioning locations.
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Appendix C – Reference material
Department of Planning and Environment
▪

A Plan for Growing Sydney, 2014

▪

Draft Central Coast Regional Plan, 2015

▪

Illawarra-Shoalhaven Regional Plan, 2015

▪

Draft Hunter Regional Plan, 2015

▪

Macro-Economic and Demographic Factors Shaping Jobs Growth, SGS Economics and Planning, February 2016

▪

Employment Centres Analysis, SGS Economics and Planning, February 2016

▪

Sydney Strategic Centres Barriers to Growth, Urbis, February 2016

▪

Strategic Centres: Enabling Economic Growth and Productivity, Hill PDA, August 2015

▪

Industrial Precinct Review - Background Evidence to Support Sydney's Subregional Planning, Hill PDA, 2015

▪

Draft Competition State Environmental Planning Policy, 2010

▪

Draft Centres Policy - Planning For Retail And Commercial Development, 2009

▪

Local Planning Directions Section 117: Direction 3.4

▪

Integrating Land Use and Transport: The Right Place for Business, DUAP, 2001

▪

Integrating Land Use and Transport: Improving Transport Choice Guidelines, DUAP, 2001

▪

Integrating Land Use and Transport: Draft SEPP 66, DUAP, 2001

Federal Government
▪

Smart Cities Plan, Commonwealth of Australia, 2016

▪

The Australian Government Competition Policy Review, 2015

▪

Relative Cost of Doing Business in Australia: Retail Trade, Productivity Commission Research Report, September 2014

▪

Sydney Metropolitan Region Economic Development Assessment, Regional Development Australia, August 2015

▪

Australian Small Business: Key Statistics and Analysis, Department of Industry, Science, Innovation, Research and
Tertiary Education, December 2012

▪

An Evaluation of Planning Systems - Barriers to Entry for Grocery Retailing, SGS Economics and Planning on behalf of
the Commonwealth of Australia Department of the Treasury, July 2010

State and local government reports
▪

Sydney and NSW Retail Profile: NSW Trade and Investment

▪

Small Business in NSW: Statistical Snapshot and Recent Developments, NSW Parliament, 2012

▪

City of Sydney Retail Action Plan 2013

▪

Chapter 10 - NSW Planning Framework: Standing Committee on State Development, NSW Legislative Council, 2009

▪

Plan Melbourne 2016: Chapters 2 (Growth Challenges) and 3 (Delivering Jobs and Investment) : Summary

▪

Melbourne Retail and Hospitality Strategy 2013 to 2017: Year 1 Report 2013 to 2014, City of Melbourne and Plan
Victoria

▪

Adelaide City Retail Strategy 2015 to 2020, City of Adelaide 2015

▪

Brisbane City Centre Master Plan 2014, City of Brisbane, 2014

Consultants’ reports
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▪

Large Format Retail Property Report, BIS Shrapnel, 2016

▪

Australian Retail Market Overview Q1 March 2016, CBRE Research

▪

UK Retail Industry Statistics and Policy, House of Commons Briefing Paper, May 2015

▪

How to Predict the Future of Retail, JLL, May 2016

▪

Downtown Los Angeles: The Future of Urban Retail, 2015
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Appendix D – Planning documents
Planning for retail in NSW is currently guided by a
number of planning instruments.

Standard instrument local environmental plan
The standard instrument local environmental
plan (SILEP) is the primary means of providing
the development objectives and controls for
retail. Introduced in 2006, the SILEP established
standardised zoning, deﬁnitions and development
provisions to enable councils to manage the way
in which land is used within their local government
area in a consistent manner.
Eight business zones and four industrial zones
are available for councils to use within the SILEP
template. Not all councils have the need or the
inclination to adopt all of these zones as the
characteristics of their local government area may
not require the degree of zoning diﬀerentiation.
Smaller scale neighbourhood shops are also
mandated as permissible with consent in other
zones, including R1 General Residential, R3
Medium Density Residential and R4 High Density
Residential.
Councils support their LEP through strategic
planning, which may include an economic
development or town/ retail strategy. Councils also
specify detailed planning and design guidelines to
supplement their LEP through development control
plans.

Draft District Plans and Regional Strategies
A Plan for Growing Sydney includes relevant actions
regarding centres and employment land to:
▪ invest in strategic centres across Sydney to grow
jobs and housing and create vibrant hubs of
activity;

▪ support local councils to plan for adequate
retail and commercial capacity in centres by
developing demand and supply data sets for
oﬃce and retail development; and
▪ work with councils through the Employment
Lands Development Program to provide a
stronger evidence base for evaluation decisions
in relation to proposed and existing industrial
land by providing demand and supply data sets
on industrial development, including freight and
logistics.
Direction 1.7 of the Plan is to grow strategic centres
and promote agglomeration through the prioritisation
of commercial activity in strategic centres and
transport gateways to produce a networked,
multi-centred city. Action 1.7.2 states that the
Government will ‘support local councils to plan for
adequate retail and commercial capacity in centres
by developing demand and supply data sets for
oﬃce and retail development’.
The retention of strategically important industrial
land is a long standing planning principle most
recently articulated in A Plan for Growing Sydney
(Action 1.9.2: Support Key Industrial Precincts
with Appropriate Planning Controls). Section 117
Direction 1.1 also has objectives to: (a) encourage
employment growth in suitable locations, (b) protect
employment land in business and industrial zones,
and (c) support the viability of identiﬁed strategic
centres.
The latest strategic positions on retail and centres
planning has come from the Department through
the Regional Strategies and from the Greater
Sydney Commission’s draft District Plans. Speciﬁc
strategies are also outlined in priority growth areas
and precincts planning.

▪ support the growth of priority industries with
appropriate planning controls;
▪ support key industrial precincts with appropriate
planning controls;
▪ assess new proposals to convert existing
industrial zoned land to other uses under the
Industrial Lands Strategic Assessment Checklist;
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The draft District Plans reﬂect the evolving
nature of employment areas, the jobs and
economic activity they generate, and the way
they support urban areas and industries as well
as local residents. The plans aim to ensure
that employment lands are eﬃciently managed
and protected across Greater Sydney whilst
acknowledging that industrial precincts are
evolving into complex ‘employment lands’ with
emerging modern uses and new technologies,
distinct from traditional ‘industrial land’.

The draft Regional and District Plans24 generally
adopt a centres hierarchy approach and articulate
priorities to manage growth and change in strategic
and district centres. This position reﬂects the
considerable investment in social, economic and
transport infrastructure made in commercial centres
and the important role they play as a focus for
activity and support residential and employment
growth.
The plans require councils to regularly review
and ensure an adequate supply of appropriately
zoned and located land. The District Plans identify
‘opportunities for existing centres to grow and new
centres to be planned to meet forecast demand
across a range of retail types’. This mirrors key
planning principles in the unadopted draft Centres
Policy 2011. The plans state that opportunities for
new centres to be formed in appropriate locations
that are supported by transport and other important
forms of infrastructure should be investigated.

The draft plans note signiﬁcant market speculation
and pressure to rezone employment lands to retail
and residential uses, reinforcing Action 1.9.2 of
A Plan for Growing Sydney which emphasises the
importance of employment and urban services
land to Greater Sydney’s productivity.
An additional priority is to ‘protect and support
employment and urban services land’.
The draft plans advise ‘relevant planning
authorities should take a precautionary approach
to rezoning employment and urban support lands
or adding additional permissible uses that would
hinder their role and function’, the exception being
where there is a clear direction in other strategies
such as the Regional Plan, District Plan or an
alternative strategy endorsed by the relevant
planning authority.

The draft District Plans support the growth of retail
ﬂoor space, however prioritise the provision of retail
ﬂoor space in centres. Guidance when preparing
retail and commercial strategies to inform local
planning, advises that councils should consider the
following:
▪ existing and future supply and demand for
retail ﬂoor space within the District, based on
the Department's medium population growth
scenario;

Alternative strategies should be based on a net
community beneﬁt assessment (i.e. analysis of the
economic, environmental and social implications)
of the proposed exception taking into account a
district wide perspective.

▪ the accessibility of diﬀerent types of retail and
commercial ﬂoor space to communities;
▪ opportunities to allow retail and commercial
activities to innovate;
▪ the impacts of new retail and commercial
proposals to enhance the viability and vitality of
existing and planned centres;
▪ the need for new retail development to reinforce
and enhance the public domain; and
▪ the net social, economic and environmental
implications of new supply within diﬀerent
locations.
24 Note Productivity Priorities 3, 4 & 9
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Environmental Planning and Assessment
Act 1979 (EP&A Act)
The EP&A Act provides matters for consideration
in determining assessments, for example,
section 79C(1)(b) requires consideration of the
likely impacts of that development, including
environmental impacts on both the natural and built
environments, and social and economic impacts in
the locality.
These matters are somewhat incongruent with
the recommendations of the Harper Review and
Productivity Commission that existing retailers or
the impact on other businesses are not relevant
planning considerations, that consumers should
be prioritised in planning considerations and that
concerns over competition are over emphasised in
planning practice. This presents a dichotomy when
considering a new proposal when the development
may ultimately result in less, not more competition,
the potential closure of local businesses or broader
impact on a centre.
Whilst it can be argued that will be down to
customer choice, councils are bound to act in
the broader public interest. This dichotomy has
confounded planning thinking. For example,
should planning control where retail activity occurs,
regardless of the sector’s needs, or accommodate
a more liberal provision of retailing that responds to
the market? Both councils and retailers expressed
concern with this inconsistency.

In the absence of contemporary guidance, the
policy is referred to by some councils and other
stakeholders as current Government policy. New
employment and retail development policy guidance
was proposed in the establishment of the new
planning system, as outlined by the Green and
White Papers, however this did not proceed with the
unadopted Planning Bill 2013.
A draft Centres Policy discussion paper was publicly
exhibited in 2009 and draft policy prepared in 2011.
The policy sought to create a network of centres
that could grow in response to market demand
to cater for the needs of businesses and the
community. The policy included a sequential test to
be applied when considering alternative edge and
out of centre proposals, proposed sites also needed
to demonstrate they met site suitability criteria.
The policy was based on ﬁve key planning
principles to guide future development in and
around centres as follows:
▪ commercial development should be located in
centres;
▪ centres should be able to grow and new centres
form in a manner that is consistent with relevant
and up to date regional and sub-regional
strategies;
▪ the market determines need for development;
▪ the supply of land for development should
accommodate market demand; and
▪ centres should support a range of uses and
contribute to a competitive market.

State planning policy
Currently, there is no speciﬁc retail or centres State
planning policy.
The Integrated Land Use and Transport Planning
Policy - The Right Place for Business and Services
(ILUT) was prepared jointly by the then Departments
of Planning and Transport in 2004. Whilst the policy
is considered by some stakeholders to be outdated
and overly restrictive, it contains key planning
principles for locating development including retail
and bulky goods. The policy contains guidance
when determining alternative out of centre locations
through a net community beneﬁt assessment.

A draft Competition SEPP was exhibited in July
2010 and over 70 submissions were received.
The draft SEPP aimed to promote economic growth
and competition and to remove anti-competitive
barriers in environmental planning and assessment.
The SEPP did not proceed as the results of
consultations identiﬁed there were more eﬀective
ways of addressing the speciﬁc barriers identiﬁed
opportunities to address issues through the
proposed new planning system.
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Appendix E – Presentations to the Committee
MacroPlan Dimasi

Greater Sydney Commission

Brian Haratsis from MacroPlan Dimasi presented
Retail Sector: State of Play and Outlook to the
Committee’s June meeting. The presentation
provided an overview of the key contemporary
issues and trends aﬀecting the retail sector, as
well as likely opportunities and suggestions for
improvements to the planning system to cater for
the growing market demand.

In July, Geoﬀ Roberts, Deputy Chief Commissioner
and Economic Commissioner presented Our
Sydney 2036 - The emerging narrative to make
Sydney more Liveable, Productive and Sustainable.
Key messages included:
▪ employment categorised in four key sectors:
population servicing (includes retail); knowledge
intensive and professional services; health and
education; and industrial;

Furthermore, it provided a contextual planning
overview of retail in Sydney compared to other parts
of Australia (e.g. Victoria), and highlighted some
opportunities for further improvement.

▪ to compete internationally, Sydney needs more
knowledge intensive jobs with better distribution
across the region;
▪ major activity hubs will grow west i.e. Parramatta
and Badgerys Creek Airport with connected
transport links to form polycentric centres;

The presentation listed a number of key issues that
drive the need for an improved planning system
identiﬁed as online retail, shifts in demographics
and globalisation. Other identiﬁed contributors were
increasing demands arising from:

▪ District Plans will be strong on economic
distribution and multi-centred job agglomeration
e.g. health/ education precincts and providing
jobs close to where people live;

▪ urban densiﬁcation and major centres expansion;
▪ undersupply of supermarkets across Sydney and
regional areas; and

▪ new typologies are needed for the future, beyond
‘employment’ and ‘industrial’, and a better
application of ‘mixed use’;

▪ altered shopping centre design, a shift from
functionality to the need for a ‘sense of place’.

▪ diﬀerent retail requirements at the strategic,
district and neighbourhood scale;
▪ planning to enable and maximise opportunities of
‘aerotropolis’; and
▪ draft District Plans may assist with the centres
and out of centres location discussion.
Since the presentation, the draft District Plans have
been released for public comment.
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Department of Planning and Environment

Council of the City of Sydney

At the September meeting, Halvard Dalheim,
Executive Director, Planning and Design presented
an overview of Sydney’s Retail Demand and Supply
reports, which form part of the Greater Sydney
Commission’s evidence base. Key messages
included:

Andrew Thomas, Lila Contziu and Tim Aldham
presented Planning for Prosperous Sydney to the
Committee’s October meeting on behalf of the
Council of the City of Sydney. They provided details
of the Green Square Retail Study. Key messages
included:

▪ identifying perfect supply is diﬃcult – demand is
based on projections from 2031-2036;

▪ Future retail trends in urban areas - move to
smaller formats, growth of household goods,
online retail, retail as an ‘experience’, food
centres, pop up and short term uses.

▪ demand for land and centres are projected to
double in ﬂoor space as population of established
areas increases and there will be more
competition across more centres;
▪ four principles are deﬁning retail space supply
and demand:
- additional land for retail is required;
- recognise that retailing is innovative and
continually changing;
- retailing attracts infrastructure, including social
facilities (e.g. libraries) and transport, so its
location is important to ensure the eﬃcient
delivery of infrastructure, particularly in growth
centres (i.e. structuring place making); and
- new retail development can add value to the
public domain and internal activity of centres
should reinforce policy, e.g. relationship to the
street.
▪ challenge is to respond to and accommodate
increasing demand for retailing in established
suburbs, e.g. along the Sydney to Bankstown
corridor; and
▪ retail response to population growth and needs
of a higher density residential sector.

▪ Convenience store growth (3.7%) has outpaced
supermarket growth (1.1%) for fourth year in
a row driven by increased urban density, time
poor lifestyle, demographic changes, growth of
dining out.
▪ Increased demand for small format supermarkets
(600-1,000m2), active and public transport, wider
distribution and improved access.
▪ 2014 to 2015 household goods retailing grew
8% while retail average grew 4.5%, driven by
new home formation. Greater trip generation
requires infrastructure investment, important
to protect and strengthen existing precincts for
household goods.
▪ Supports the role of centres, managed through
eﬀective planning, accessibility by public and
active transport – supported by infrastructure
investment.
▪ Out of centre retailing undermines public
infrastructure investment (social, environmental
and economic impacts), impact on regional
freight routes and economic impact of private
vehicles. Consumer bears cost of operating
private vehicle and saving to retailer of cheaper
land is not passed on.
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Appendix F – Retail drivers
Retail Expert Advisory Committee –
Key retail drivers
For discussion with stakeholders
Where and how we shop is a major factor
contributing to the convenience of urban living.
Retail is now a major component of the State’s
service economy.
The Committee has identiﬁed nine key retail drivers
and trends which require a planning response to
enable the retail sector to respond to emerging
consumer needs. The Committee’s position
acknowledges the growing population, change from
a predominantly suburban to urban form in our
cities, shortage of a range of suitable retail sites in
some areas, diﬀerent application and interpretation
of retailing across council areas.
The important social and economic role of centres
is acknowledged and supported, whilst recognising
that some existing and emerging retail uses are
better located in other accessible areas.
While there are undoubtedly other factors
inﬂuencing retailing/customer service changes,
the following are core retail drivers which need to
be acknowledged within a contemporary planning
environment. If these are the new needs of
consumers and communities it should be the role of
the planning system to enable growth and facilitate
change.
Examples for each trend (italicised text in the
following tables) have been provided from a range
of sources to illustrate meaning and context.
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Retail Driver 1: Online shopping has and will continue to change the retail
environment
‘The current growth in online platforms is likely to alter the structure of retail supply chains.
For example, online retail businesses are likely to focus on a wholesale and distribution
models as opposed to retail premises. Given the fact that retail premises are located
near centres of population or activity while wholesale and distribution centres are typically
located in regional areas, this trend is likely to alter the spatial distribution of premises
involved in retail supply chains.’25
Planning
implications/
rationale

▪ Anyone can sell and/or shop anywhere and at any time online.
This will result in land and locational changes as demands
change.
▪ The role of manufacturers and retailers will change, and
warehousing/ logistics will increase to fulﬁl online orders.
▪ New technologies, innovations and retail value chains will
continue to emerge.

Potential policy
position

Facilitate ﬂexible options for bricks and mortar stores, warehousing
and logistics to adapt to changes in the retail environment and to
provide consumer choice.

Retail Driver 2: Rural and regional locations might prompt and require diﬀerent
retail considerations to those which apply in suburban areas and cities
‘Regional centres often benefit from having compact and consolidated central business
districts, the benefits of which are more pronounced than metropolitan communities. A
metropolitan consumer may conduct their staple weekly shopping consistently at one
locally convenient centre but then draw upon a diverse range of centres and outlets for
higher order goods and services... In a rural regional context having a consolidated CBD,
which reinforces the trading performance of the centre, means that the centre is able to
support higher order retailing than would be the case if fragmentation were the norm.’26
Planning
implications/
rationale

▪ It is essential to understand that rural and regional retail
environments might require diﬀerent planning considerations
and measures.
▪ Understanding core service provision, economic development
potential and demographic change will be key.

Potential policy
position

Support the rural/ regional economy and employment opportunities
recognising retails’ contribution to the viability and social functions
of centres.

25 Macro-economic and demographic factors shaping jobs growth, SGS Planning, February 2016
26 Email submission to REAC, Orange City Council, 20 June 2016
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Retail Driver 3: High density urban form creates new demands around retail formats and
will seek new opportunities
‘CBD retail benefits from a fast growing inner-city population and growth in tourism and
associated spending…. Infrastructure upgrades are making CBDs more accessible and
pedestrian friendly, which is expected to benefit retail trade.’27
Planning
implications/
rationale

▪ Increased density will result in diﬀerent retail forms, demands and
opportunities, for example, small convenience grocery shopping
between home and work as opposed to larger weekly shops via
cars.
▪ Retail should be incorporated into a range of urban forms,
particularly to take advantage of railway stations, transport nodes
and walkable neighbourhoods.

Potential policy
position

Activity, including retail, should be enabled around transport nodes
and infrastructure to maximise eﬃciencies and investment in public
transport, and oﬀer convenience to consumers.

Retail Driver 4: Retail already occurs in employment, manufacturing, industrial and
service distribution locations whilst not necessarily acknowledged within statutory
provisions
‘Also of importance is the changing character of these inner city industrial precincts on account
of growing pressure to better utilise land and thereby develop at a greater density. Precincts
are also evolving to have a greater commercial component of operation as well as a diversity
of employee demographics and skills base. This greater diversity of worker is also altering
expectations with regards to the level of service and diversity of uses oﬀered by employment
lands (i.e. to include local retail opportunities, childcare and business support services).’28
Planning
implications/
rationale

▪ Ancillary retail components operate in locations when speciﬁc retail
uses are otherwise prohibited. For example manufacturing/ service
establishments that provide a small retail element.
▪ Local level services and facilities (for example childcare and gyms)
are needed to support workers in employment areas where there
is a mix of uses. Non industrial uses already make up over 50% of
uses in many industrial areas. Planning does not acknowledge this
or in many instances is deliberately ignored.
▪ Retail presently occurs on many diﬀerent levels in employment
areas and can be accommodated in a range of appropriate
locations, including areas outside of centres.
▪ Retailing can become an engine for employment.

Potential policy
position

Retail uses and local level services can coexist with existing core uses,
and should be considered in areas which are converting from their
original intended use.

27 Marketview Australia Retail, Q1 2016, CBRE
28 Subregional Industrial Precinct Review, HillPDA 2015

64

Retail Expert Advisory Committee | Independent Recommendations Report

|

June 2017

Appendices

Retail Driver 5: Mixed use areas are likely to become more popular on the back of the
new service economy and in turn seek a retail response
‘Uncertainty around commercial demand, retail and business requirements and living patterns,
as well as spatial constraints and cost/aﬀordability factors, are informing a shift toward more
flexible and adaptable spaces… The integrated mixing of diﬀerent land uses and activities, and
the provision of flexible spaces to accommodate a variety of uses, is increasingly prevalent as
the design process resolves technical obstacles such as accessibility, security and structural
considerations.’ 29
Planning
implications/
rationale

▪ Retail change should be facilitated in a variety of centres and
employment driven nodes with diﬀerent needs at diﬀerent stages
of their evolution. Mixed use nodes and employment centres will
become more popular for living, working and recreational pursuits
as part of an employment geography driven by the emerging
signiﬁcance of the service sector.
▪ Examples of these employment nodes and mixed use place making
localities include university and education precincts, hospital and
medical areas and other theme based employment generators and
existing centres.

Potential policy
position

Focus retail activity in centres and enable mixed use centres to emerge
and evolve whilst recognising that not all retail activity is best located
within centres.
Need for a diﬀerent planning response around place making and mixed
use as opposed to zonal segregation and separation of uses which can
be integrated with single structure or precincts.

Retail Driver 6: Shopping centres will increasingly contain other uses
‘AMP Capital is pursuing a bold retail strategy that could eventually see homes, oﬃce space
and student accommodation included alongside new shopping centres as retail landlords fight
to deliver an experience that online retail can’t match. Retail landlords were increasingly moving
towards a mixed use model, which was set to revolutionise trading hours, the retail environment
and the way shopping centre owners approached new development in the future.’ 30
Planning
implications/
rationale

▪ Shopping centres frequently include healthcare, entertainment,
dining and government uses with the community using them for
more than just shopping.
▪ Shopping centres have and will continue to be catalysts for change
both within existing structures and adjacent areas.
▪ Centres should be able to respond to change eﬀectively, incorporate
other uses which should be able to attach themselves to centres
such as hospitals, hotels and accommodation options.

Potential policy
position

Ensure suﬃcient ﬂexibility to permit uses, including retail, that are
compatible and coexist with existing uses in and around centres.

29 Better Placed - A design led approach: developing an Architecture and Design Policy for
New South Wales Government Architect NSW, 2016
30 ‘AMP Capital plans mixed-use shopping centres’, The Australian, 9 May 2016
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Retail Driver 7: Sydney is undersupplied with supermarkets
‘The ACCC recognises that zoning and planning policies are designed to preserve public
amenity. However, zoning and planning regimes, including existing centres’ policies, also
act as an artificial barrier to new supermarkets being established with the likely unintended
consequence of potentially impacting on competition between supermarkets.
Further, the complexities of planning applications, and in particular the public consultation and
objections processes, provide the opportunity … to ‘game’ the planning system to delay or
prevent potential competitors entering local areas.’ 31
Planning
implications/
rationale

▪ Sydney’s per capita provision of supermarket spaces is signiﬁcantly
below that of other state capitals.
▪ Supermarkets will seek to establish standalone sites within the
existing and emerging higher density urban fabric in and outside of
centres.
▪ Supermarkets should be facilitated across the State in a range of
sizes, formats and locations to accommodate diﬀerent consumer
needs and lifestyles.

Potential policy
position

Plan for additional supermarket ﬂoor space of diﬀerent sizes in
accessible locations to provide convenience and meet consumer
demand in areas experiencing signiﬁcant population growth and
change.

Retail Driver 8: There is a demand by consumers for the services and oﬀerings of bulky
goods retailers and other retail formats which by their nature need a large ﬂoor plate
‘Consumer spending on household goods (the main component of large format retail
expenditure) surged by 9% in 2014–15, the strongest result in over a decade… The rebound
in spending reflects the upswing in the housing sector—in terms of dwelling construction,
alterations and additions activity, and household moves.’
The change in terminology itself, from “bulky goods” to “large format retail” is significant, with
the focus shifting from the types of goods sold to the format of store in which goods (large and
small) are sold.’ 32
Planning
implications/
rationale

▪ Customers like to view and ‘try’ household products before
purchase. Large open display of all products oﬀered is a feature of
this format.
▪ Stores should be accommodated in areas that are easily accessible.
▪ Suitable locations for stores requiring large ﬂoor plates may be
needed in and out of traditional commercial and business centres.
▪ Bulky goods stores should integrate positively into the locality and
streetscape.

Potential policy
position

Need to plan for additional large format retail ﬂoor space in accessible
locations to meet consumer demand.

31 Report of the ACCC inquiry into the competitiveness of retail prices for standard groceries, Commonwealth of Australia 2008
32 Large Format Retail Property 2015–2025 BIS Shrapnel Pty Limited 2015
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Retail Driver 9: Other uses will diversify their retail oﬀerings to support their business
‘Over recent years trends in sales performance have revealed some interesting patterns
and one trend in particular. Starting with the lowest turnover, outdoor plants and landscape
materials are usually around £250/m2, while moving up we get to indoor gardening products
which are in most cases between £500/m² and £1,000/m². Heading further into the
stratosphere, we get to giftware and café areas, which are between £1,000/m² and £2,000/m²,
followed by pets and pet supplies. Reaching the very top, at £3,000/m² we find food halls and
farm shops, with butchers at £6,000/m².’ 33
Planning implications/
rationale

▪ Additional retail should be permitted which complements and
supports core uses.

Potential policy
position

A broader range of retail elements should able to coexist with other
compatible uses, for example including a coﬀee shop and/ or food
sales in a garden centre.

33 ‘Follow the money – diversify’, Joe Wilkinson, 23 July 2016, Garden Centre Retail
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Appendix G – Business zoned land supply in NSW
Zoning data provided by the NSW Department of Planning and
Environment in December 2016, provides a snapshot of the current
availability of land zoned for ‘business’ across the state, per relevant
environmental planning instruments (EPIs).
As presented in Figure 3, at least half of the investigated EPIs dedicate
between 1 and 99 hectares of land for business use. Further breakdown of
these EPIs is illustrated in Figure 4.
The second highest proportion of EPIs (around 20%) dedicate between
100 and 199 hectares of land and the rest dedicate between 200 and 699
hectares, respectively.
Only one EPI dedicated between 900 and 999 hectares.

Figure 3

Proportion of EPIs containing land zoned for ‘business’, per hectare.

Figure 4 below, shows a clear distinction between the amount ‘business’
zoned land available in metropolitan areas versus rural and regional areas.
The data indicates that the highest proportion of land zoned for ‘business’
purposes, in an EPI, is in the Council of the City of Sydney local
government area (LGA), compared to the least amount of land per EPI, in
the Byron Bay LGA.
Byron Local Environmental Plan 1988 provides for 1 hectare of business
zoned land, compared to 916 hectares per the Sydney Local Environmental
Plan 2012.
More detailed distribution indicating the most and least amount of available
land per relevant business zones is illustrated in Table 1 below.
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Figure 4

Amount of land (in hectares) zoned for ‘business’ per individual EPI

Table 1

Overview of land supply per type of business zones, indicating the most and least supply in across EPIs in NSW.

Business zone Type

EPIs with Most ‘B’

Land

EPIs with Least ‘B’

Land

EPIs with no

Zoned Land Supply

Area

Zoned Land Supply

Area

indication of land

(ha)

supply in zone

<1

48

<1

18

(ha)
B1

Campbelltown LEP 2015

99

Neighbourhood Centre
B2

Cooma Monaro LEP
2013

Newcastle LEP 2012

138

Local Centre

Armidale Dumaresq
LEP 2012

B3

Sutherland Shire LEP

135

Fairﬁeld LEP 2013

4

89

Commercial Centre

2015

B4

Sydney LEP 2012

458

Leichardt LEP 2013

1

48

Maitland LEP 2011

313

Albury LEP 2014

2

84

B6

Goulburn-Mulwaree LEP

313

Pittwater LEP 2014

2

184

Enterprise Corridor

2009

B7

SEPP (Sydney Region

230

Leichhardt LEP 2013

1

101

Business Park

Growth Centres) 2006

B8

Sydney LEP 2012

184

N/A

N/A

144

Mixed Use
B5
Business Development

Metropolitan Centre
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Appendix H – Implementation Plan
To deliver on the recommendations contained in
this report, the implementation plan below has been
developed. The implementation plan is contingent
on Ministerial approval of the recommendations, the
Department of Planning and Environment’s work
program and statutory exhibition processes and
consultation.

The recommended actions below aim to address
the identiﬁed impediments to current retail supply
issues, both the availability of existing suitable retail
land stock and the ability to readily convert and
create new employment opportunities.
The aim is to move from a preclusionary approach
for certain retail uses e.g. supermarkets and large
format, driven in part by forward thinking strategic
planning. This will enable more ﬂexibility in supply
through the allocation of suﬃcient business zoned
land with a range of suitably sized lots. These
measures aim to reduce the encroachment of retail
uses on active industrial zones and provide a new
focus on areas transitioning from former industrial
uses to employment zones.

The Committee suggests a 3 - 12 month timeframe
as follows:
▪ review options to amend the ‘bulky good premises’
deﬁnition - 3 months
▪ develop a retail policy, review and amend the
business and industrial zones, review all retail
deﬁnitions - 6 months
▪ strategic planning - up to 12 months to ensure
suﬃcient time for a collaborative approach with
local government, regional teams and the Greater
Sydney Commission.
The stages would start together and run concurrently.
Timeframes are indicative and assume suﬃcient
resourcing appropriate to the proposed processes
and deliverables. See below for more detail.

Actions and timeframes
Delivered in 3 months
Review and present options to amend the standard instrument LEP ‘bulky goods premises’ deﬁnition, including exhibition
Delivered in 6 months
Develop and exhibit a Retail Planning Policy in consultation with councils and stakeholders
Review all standard deﬁnitions relating to retail and amend as required
Review the operation and mandated retail uses of all ‘business’ and ‘industrial’ zones in the standard instrument LEP
Investigate zone consolidation and/ or introduction of an ‘employment’ zone, and/ or increased mandated retail uses
Amend the standard instrument LEP, if required, to allow greater ﬂexibility for retail uses in planning instruments through a
broader zoning framework and/ or increased mandated retail uses
Investigate options to improve clarity and consistency in assessment processes
Review and update existing practice guidance material on relevant retail issues as required. Provide guidance and clarity in
assessment processes through clear planning guidance documents

Delivered in up to 12 months
Review current strategic planning, working with local councils and the Greater Sydney Commission, to identify
retail supply and demand, and employment opportunities across NSW
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Appendix I – Response to Terms of Reference
The table below outlines the Committee’s responses to its Terms of Reference.
Terms Of Reference

Consideration of ToRs in
Recommendations Report

1. Assessing the opportunities and constraints of the existing
planning framework for retailers, in particular:
a) standard instrument local environmental plan deﬁnitions

Recommendation 3

relevant to the retail sector;
b) standard instrument LEP zones, including possible

Recommendation 3

variations such as amalgamation/consolidation of
zones; zone objectives; and revising permissible uses
in these zones; and
c) any other policy/provisions that increase complexity

Recommendations 1, 2, 3, 4 & 5

for retail development, and/or impede competition and
investment in NSW.
2. Identify how retail could be better accommodated within

Recommendations 1, 2, 3 & 5

existing or new centres or other localities.
3. Identify economic, social and environment impacts of

Recommendations 1, 2, 3, 4 & 5

supporting increased retail development outside of existing
centres, and possible solutions to resolve or mitigate those
impacts.
4. Identify opportunities to facilitate entry for new, and

Recommendations 1, 2 & 3

expansion of existing, competitors.
5. Identify future demands from the changing nature of

Recommendation 1, 2 & 5

retailing e.g. increased online shopping.
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Appendix J – Consultation letter and targeted stakeholders




dŽǁŚŽŵŝƚŵĂǇĐŽŶĐĞƌŶ

dŚĞ^ĞĐƌĞƚĂƌǇŽĨƚŚĞĞƉĂƌƚŵĞŶƚŽĨWůĂŶŶŝŶŐĂŶĚŶǀŝƌŽŶŵĞŶƚŚĂƐĞƐƚĂďůŝƐŚĞĚĂZĞƚĂŝů
ǆƉĞƌƚĚǀŝƐŽƌǇŽŵŵŝƚƚĞĞƚŽƉƌŽǀŝĚĞĂĚǀŝĐĞŽŶĂƉƉƌŽƉƌŝĂƚĞƌĞĨŽƌŵƐƚŽŝŵƉƌŽǀĞƚŚĞ
ƉůĂŶŶŝŶŐƐǇƐƚĞŵĨŽƌƌĞƚĂŝůŝŶŐĂŶĚĞŶĐŽƵƌĂŐĞĐŽŵƉĞƚŝƚŝŽŶĂŶĚƌĞƚĂŝůŝŶǀĞƐƚŵĞŶƚŝŶE^t͘
ƐŚĂŝƌŽĨƚŚĞŽŵŵŝƚƚĞĞ͕/ǁŽƵůĚůŝŬĞƚŽŝŶǀŝƚĞǇŽƵƌŽƌŐĂŶŝƐĂƚŝŽŶƚŽƐŚĂƌĞǇŽƵƌ
ĞǆƉĞƌŝĞŶĐĞŽĨŚŽǁƉůĂŶŶŝŶŐŵĂǇŝŶĨůƵĞŶĐĞƚŚĞĂďŝůŝƚǇŽĨƌĞƚĂŝůďƵƐŝŶĞƐƐĞƐƚŽďĞ
ĞƐƚĂďůŝƐŚĞĚ͕ŐƌŽǁ͕ĂŶĚĂĐĐŽŵŵŽĚĂƚĞŽƌĂĚĚƌĞƐƐĞŵĞƌŐŝŶŐŝƐƐƵĞƐ͘/ǁŽƵůĚǁĞůĐŽŵĞ
ƐƵŐŐĞƐƚŝŽŶƐŽŶŚŽǁǇŽƵƚŚŝŶŬƚŚĞƉůĂŶŶŝŶŐƐǇƐƚĞŵŵŝŐŚƚďĞŵŽƌĞƌĞƐƉŽŶƐŝǀĞŽƌ
ŝŵƉƌŽǀĞĚĨŽƌƌĞƚĂŝůŶĞĞĚƐŝŶE^t͘/ŚĂǀĞĂƚƚĂĐŚĞĚƚŚĞŽŵŵŝƚƚĞĞ͛ƐdĞƌŵƐŽĨZĞĨĞƌĞŶĐĞ
ĨŽƌǇŽƵƌĐŽŶǀĞŶŝĞŶĐĞ͘
dŚĞŽŵŵŝƚƚĞĞǁŝůůĐŽŶƐŝĚĞƌĂƌĂŶŐĞŽĨƉŽůŝĐǇĂŶĚĚĞǀĞůŽƉŵĞŶƚŽƉƚŝŽŶƐĂŶĚǁĞůĐŽŵĞƐ
ǇŽƵƌǀŝĞǁƐĂŶĚƐƵŐŐĞƐƚŝŽŶƐŽŶƚŚĞƐĞŵĂƚƚĞƌƐ͘
zŽƵƌĐŽŵŵĞŶƚƐǁŝůůĂƐƐŝƐƚƚŚĞŽŵŵŝƚƚĞĞŝŶĐŽŶƐŝĚĞƌŝŶŐĂŶĚŵĂŬŝŶŐƌĞĐŽŵŵĞŶĚĂƚŝŽŶƐ
ƚŽƚŚĞ^ĞĐƌĞƚĂƌǇĂŶĚDŝŶŝƐƚĞƌĂďŽƵƚƉŽƚĞŶƚŝĂůŽƉƚŝŽŶƐƚŽĞŶĂďůĞƚŚĞƉůĂŶŶŝŶŐƐǇƐƚĞŵƚŽ
ďĞƌĞƐƉŽŶƐŝǀĞƚŽĞǆŝƐƚŝŶŐĂŶĚĞŵĞƌŐŝŶŐƌĞƚĂŝůŝŶŐ͘/ƚǁŽƵůĚďĞĂƉƉƌĞĐŝĂƚĞĚŝĨǇŽƵĐŽƵůĚ
ƉƌŽǀŝĚĞǇŽƵƌĐŽŵŵĞŶƚƐƚŽƌĞĂĐΛƉůĂŶŶŝŶŐ͘ŶƐǁ͘ŐŽǀ͘ĂƵďǇϭϳ:ƵŶĞ͘
dŚĂŶŬǇŽƵĨŽƌǇŽƵƌƉĂƌƚŝĐŝƉĂƚŝŽŶŝŶƚŚĞĐƌĞĂƚŝŽŶŽĨĂŵŽƌĞĐŽŶƚĞŵƉŽƌĂƌǇƌĞƚĂŝůŝŶŐ
ĞŶǀŝƌŽŶŵĞŶƚŝŶE^t͘/ĨǇŽƵŚĂǀĞĂŶǇƋƵĞƐƚŝŽŶƐĂďŽƵƚƚŚĞŽŵŵŝƚƚĞĞ͕ƉůĞĂƐĞĐŽŶƚĂĐƚ
dŝŵƌĐŚĞƌ͕ĐƚŝŶŐŝƌĞĐƚŽƌ͕ŵƉůŽǇŵĞŶƚWŽůŝĐǇĂŶĚ^ǇƐƚĞŵƐ͕ŽŶ
;ϬϮͿϵϮϮϴϲϱϵϮ͘zŽƵƌƐƐŝŶĐĞƌĞůǇ



'ĂƌǇtŚŝƚĞ
ŚŝĞĨWůĂŶŶĞƌ
ĞƉĂƌƚŵĞŶƚŽĨWůĂŶŶŝŶŐĂŶĚŶǀŝƌŽŶŵĞŶƚ
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Key stakeholders email
Federal Government

Planning, research and industry bodies

▪ Australian Competition & Consumer Commission

▪ Australian Industry Group

State Government

▪ Business Council of Australia

▪ Central Coast Regional Development Corporation

▪ Grattan Institute

▪ Department of Industry

▪ NSW Business Chamber

▪ Greater Sydney Commission

▪ Planning Institute of Australia

▪ Hunter Development Corporation

▪ Property Council of Australia

▪ NSW Oﬃce of the Small Business Commissioner

▪ The Committee for Sydney

▪ Oﬃce of Local Government

▪ University of New South Wales - Faculty of the
Built Environment

▪ Transport for NSW

▪ University of Sydney - Faculty of Architecture
Design and Planning

▪ Urban Growth NSW

Local government

▪ University of Technology Sydney - Institute for
Public Policy and Governance

▪ Local Government NSW
▪ Local Council Regional Organisation of Councils
and Joint Organisations

▪ Urban Development Institute of Australia
▪ Urban Taskforce

Peak retail bodies
▪ Australasian Association of Convenience Stores
▪ Australian Automotive Dealer Association (NSW)
▪ Australian Beverages Council
▪ Australian Liquor Stores Associations
▪ Australian Retailers Association
▪ Council of Small Business Organisations of
Australia
▪ Large Format Retail Association
▪ Master Grocers Australia and Liquor Retailers
Australia
▪ National Independent Retailers Association
▪ National Retail Association
▪ Pet Industry Association of Australia
▪ Restaurant & Catering NSW
▪ Retail Council (formerly the Australian National
Retailers Association)
▪ Shopping Centres Council of Australia
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Appendix K – Stakeholders and consultation activities
Stakeholder

Reference

Attended

Submission

Invited to

Attended

Group

June SRG

received

Stakeholder

December

Workshop

Workshop





Member
Aldi

November



Altis Property Partners
Australian Industry Group



Australian Retailers Association
Blacktown City Council



Bunnings Group Limited
Central Coast Council





Council of the City of Sydney
Costco



























October

Decathlon
Department of Industry – Economic,
Skills and Regional Development
Flower Power Group
FoodWorks (Australian United Retailers
Limited)

Ingham Planning/ Scentre Group

Local Government NSW







Master Grocers Australia Independent
Retailers
NSW Business Chamber
Oﬃce of the Small Business
Commissioner
Orange City Council
Parramatta City Council
Planning Institute of Australia

Shopping Centre Council of Australia
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Urban Growth NSW
Urban Taskforce






Transport for NSW
Urban Development Institute of Australia







Primewest
Property Council







Home Consortium

Large Format Retail Association
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