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Issue 2 ECONOMY/EMPLOYMENT/RETAIL - Policies CP8, CP9, WT3
v)
Does the JCS plan appropriately for the management and growth of retail centres over the plan period, focusing on higher level centres to provide a strategic framework?

vi)  
Is the presumption of “town centres first” consistent with national policy in the NPPF and/or justified by clear and robust evidence and appropriate in the local context? 

vii) 
Should the JCS indicate suitable and appropriate floorspace levels for the scale of new retail development in centres over the plan period? 

viii) Should the JCS seek to proactively manage and/or improve the evening/night time and/or the tourism economy in the various centres/locations?    
Relevant Background Papers 
CD2f: Schedule of Proposed Modifications, June 2012

SD15: Note of Planning Inspectorate Advisory Meeting 27 April 2012
BP4: Background Paper 4 – Employment Land and Retail Study 
EB303: Winchester District Economic Strategy 2010

EB307: Economic and Employment Land Study 2007
EB308: Winchester Retail and Town Centre Uses Study 2007

EB304: Winchester Retail and Town Centre Uses Study (Update) 2010

EB301: Winchester Retail and Town Centre Uses Study (Update) 2012 
POL1: South East Plan 2009

POL2: Winchester District Local Plan Review 2006

POL3: National Planning Policy Framework (NPPF) 
Hierarchy of Retail Centres
1. The Council is of the view that the Plan’s provisions for the management and growth of retail centres are appropriate and provide a suitable strategic framework.   The need for comprehensive and up to date evidence on the need for retail and other town centre uses has been recognised from the start of the Local Plan/Core Strategy process and the Winchester Retail and Town Centre Uses Study 2007 (EB308) provided the first comprehensive assessment.  This considered the catchment area and hierarchy of centres and undertook a ‘SWOT’ analysis (strengths, weaknesses, opportunities, threats) for each main centre.  It assessed the need for different types of retail and other town centre uses and made recommendations about the additional floorspace needed, potential sites to accommodate it, the network of centres and definition of town centre boundaries.

2. Section 16 of the Retail and Town Centre Uses Study (EB308) sets out the conclusions and recommendations reached.  This includes the recommended hierarchy of centres (Table 16.1).  This defines Winchester Town Centre as a sub-regional centre, consistent with the South East Plan’s policy TC1 (POL1) definition of Winchester as a ‘Secondary Regional Centre’.  It then defines a series of ‘District Centres’ and ‘Local/Village Centres’, with all other small clusters of local shops of more than 3 units being defined as ‘Local Parades’.

3. This hierarchy was maintained in the 2010 Retail Study Update and was subsequently incorporated into Policy DS1 of the Local Plan at the submission stage (Proposed Modification 27). The hierarchy in Policy DS1 is exactly as recommended in the Retail Studies, except that Whiteley is defined as a ‘town centre’ rather than a ‘district centre’.  This recognises that Whiteley is large enough in terms of floorspace to be classed as a town centre and that the redevelopment currently underway will overcome one of its previous shortcomings, which was the lack of a broader mix of town centre uses (see Retail and Town Centre Uses Study Update 2010, paragraph 6.9 – EB304).  
4. The Plan’s hierarchy of centres is, therefore, fully justified by the evidence and there do not appear to be any objections to it.  It is consistent with the South East Plan, which defines Winchester Town as a higher order retail centre, and with the Plan’s spatial strategies for Winchester Town, the South Hampshire Urban Areas and the Market Towns and Rural Areas.  The only significant difference relates to Wickham, which is defined in retail terms as a ‘District Centre’ but is a lower level centre in the settlement hierarchy (MTRA2) than the other District Centres (Bishops Waltham and New Alresford).  
Town Centres First Approach

5. Policy DS1 is clear that a ‘town centres first’ approach will be applied in accordance with the defined hierarchy.  The Plan therefore focuses on the higher level centres in terms of new retail and town centre uses.  For the main retail centre of Winchester, Policy WT1 sets out the projected level of retail floorspace needed and identifies that the Silver Hill site will meet short to medium term needs and that the floorspace requirement will be updated before further sites are allocated.  Provision is made for local retail provision at Barton Farm (Policy WT2), to meet the local needs of that development and nearby parts of the town. A locally justified ‘impact test’ threshold of 1000 sq.m. is set, to ensure that development is of an appropriate scale, following the advice of the Retail Study Update 2012.
6. In the South Hampshire Urban Areas, Policy SH1 identifies that ‘commercial floorspace’ will be provided at Whiteley and West of Waterlooville and is already largely committed (this relates to business floorspace as well as retail).  At Whiteley the former retail outlet centre is being redeveloped to provide a town centre for Whiteley which will meet the majority of projected floorspace needs over the Plan period.  There is a requirement for the provision of physical and social infrastructure at North Whiteley (Policy SH3), where it is currently expected that there will be two new local centres, which could include small-scale local retail provision.  Provision is also made for a modest local centre at West of Waterlooville (Policy SH2). 
7. In the Market Towns and Rural Area the projected need for additional retail floorspace is very limited when account is taken of the existing planning permission for a large foodstore at Bishops Waltham.  Therefore, Policy MTRA1 provides for the retention and improvement of rural shops at an appropriate scale in keeping with their role in the hierarchy of retail centres.  This approach is reflected in Policy MTRA2 and a locally justified ‘impact test’ threshold of 500 sq.m. is set, to ensure that development is of an appropriate scale.  This threshold follows the advice of the latest Retail Study Update (2012). 

8. The strategy for retail and town centre uses is, therefore focussed on the higher level settlements and derived directly from relevant evidence studies.  Policy DS1 establishes a clear ‘town centres first’ approach which is carried forward into the relevant policies for each spatial area.  This is entirely consistent with the advice in NPPF paragraph 23, which requires the definition of a hierarchy of centres and a positive approach to town centres.  The NPPF also requires a ‘sequential approach’, with main town centre uses being directed to defined town centres (paragraph 24), while allowing for small-scale development in rural areas (paragraph 25).  

Floorspace Needs

9. The need for additional floorspace for retail and other town centre uses has been assessed in detail and updated as necessary during the preparation of the Plan.  Initially this was for the original Plan period, up to 2026, with the 2012 Update now looking ahead to 2031.  The advice at all stages has been that the longer-term forecasts may be more susceptible to change and should be monitored and kept under review.  This has proved to be wise advice as the need for retail floorspace has changed substantially as the studies have been updated.

10. The 2007 Winchester Retail and Town Centre Uses Study anticipated the need for a ‘baseline’ level of convenience retail provision across the District of 5,278 sq.m. by 2026, increasing further if allowance was made for what are now the three strategic allocations (EB308: Winchester Retail and Town Centre Uses Study 2007, Table 12B).  Comparison floorspace needs would add a further 34,247 sq.m. to the baseline scenario by 2026 (EB308: Winchester Retail and Town Centre Uses Study 2007, Table 10C).  This gave a total retail floorspace projection of approximately 39,500 sq.m. to 2026, which was subdivided into Winchester urban area, Winchester rural area and Whiteley Village, with the majority of floorspace need arising in the Winchester urban area.

11. The 2010 Retail and Town Centre Uses Study Update reduced the projected floorspace needs slightly, to 4,686 sq.m. for convenience floorspace and 31,840 sq.m. of comparison floorspace, totalling approximately 36,500 sq.m. (EB304: Winchester Retail and Town Centre Uses Study Update 2010, Table 7.1).  The 2012 Retail and Town Centre Uses Study Update projected significantly lower floorspace requirements and also rolled forward the projections to 2031.  The projected need to 2031 is 1,125 sq.m. of convenience floorspace and 10,768 sq.m. of comparison floorspace, a total of approximately 12,000 sq.m. (EB301: Winchester Retail and Town Centre Uses Study Update 2012, Table 5.1).  

12. The 2012 Retail Study Update reiterates previous advice that the longer term floorspace projections should be treated with caution and only as a broad guide.   They reflect lower projections of retail expenditure per capita, lower growth rates for comparison expenditure and a major convenience floorspace commitment at Bishops Waltham (Sainsburys).  In view of the longer-term nature of any needs over and above committed floorspace, and the ‘health warning’ about such projections, the Plan does not make specific allocations for retail needs.  Instead it establishes the strategic approach to retail provision across the Plan area (the ‘town centres first’ approach – Policy DS1) and within each spatial area, as follows:

· Development of Silver Hill in Winchester with future provision through allocations (in Local Plan Part 2), if necessary following an updated assessment of need (Policy WT1);

· ‘Commercial floorspace’ at Whiteley and West of Waterlooville (Policy SH1);

· Retention of existing floorspace and new development of an appropriate scale in the market towns (Policy MTRA1).

13. Updating of the retail projections indicates no need for additional convenience floorspace over and above existing commitments until late in the Plan period and, even then, only in Winchester urban area.  For comparison floorspace, the existing planned provision at Silver Hill, Winchester would meet short to medium terms needs, with a further need for comparison floorspace emerging from 2021 onwards, particularly in Winchester Town.  
14. There has been little comment on the Plan’s retail provisions at the Pre-Submission and Submission stages.  Amendments have been made as suggested by some respondents to clarify the hierarchy of centres and the amount of floorspace likely to be needed.  The City of Winchester Trust was critical of the retail projections in the 2010 Update Study (which were referred to in the Pre-Submission Plan) but it is noted that the latest representation (on the submitted Plan by Harvey Cole on behalf of City of Winchester Trust) states that ‘the latest NLP estimates are almost entirely in line with those I put forward in our representations in March’.  While these comments were made in the context of housing provision, they are taken to be supportive of the relevant changes to reflect the 2012 Retail Study Update.

15. One respondent, London & Henley (represented by Prime Planning) has raised objections at the Submission Plan stage to the reduced retail projections.  These reiterate points made by London & Henley at a recent public inquiry into the serving of a compulsory purchase order (CPO) for land at Silver Hill, Winchester.  The representations are therefore, of questionable relevance to Local Plan Part 1, being directed at criticisms of a specific scheme permitted for Silver Hill and relating to future retail allocations which may be made, if needed, through Local Plan Part 2.  Nevertheless, Appendix 1 below responds in detail to the ‘technical issues’ raised in the Prime Planning response (letter dated 28 July 2012).  The Appendix reproduces the responses by NLP, the authors of the 2012 Update, to the various points made, and were presented as part of the Council’s case to the CPO Inquiry.

16. The Prime Planning letter goes on to refer to the ‘wider ramifications of the NPPF’ (page 4).  Essentially this argues that there should be a single Local Plan which deals with the allocation of objectively assessed retail needs in full and that the existing planning consent and 2006 Local Plan policy for Silver Hill should be revisited to incorporate a higher proportion of retail floorspace to meet projected needs.  The Council considers that the Prime Planning approach is incorrect in both respects.  It is clear from the PINS Advisory Visit Note that a two-part Local Plan is not ruled out and that non-strategic allocations can be made through a Local Plan Part 2 (SD15 – Note of Planning Inspectorate Advisory Meeting 27 April 2012).  The ‘objectively assessed need’ for retail provision has been regularly updated and NLP has given a full technical response on the points raised (see Appendix 1).  The potential need for any detailed site allocations is not urgent and Local Plan Part 2 is, therefore, the appropriate vehicle for these.
17. The Local Plan Part 1 is not the place in which to address the merits of an existing planning consent for Silver Hill.  Indeed, neither was the CPO Inquiry, but these issues were nonetheless fully addressed in that forum and it is understood that the Secretary of State’s decision on the CPO is likely at the end of 2012.  The key point for the purposes of the Local Plan Part 1 is that it does not allocate Silver Hill but it acknowledges that there is an extant planning permission for development, including retail, which NLP treat as a commitment and believe will satisfy retail needs in Winchester for the short to medium term.  In the unlikely event that the permitted scheme could not proceed, the Local Plan Part 2 will be able to address whether the ‘saved’ Local Plan allocation (Policy W2) should be carried forward, deleted or amended and whether other sites need to be allocated.  The Local Plan Part 1 requires for an update of the retail projections before such decisions are made (Policy WT1) and this is an entirely appropriate approach which is fully consistent with the NPPF and the advice given at the PINS Advisory Visit.

Evening/Night Time/Tourism Economy

18. The Winchester Retail and Town Centre Uses Study 2007 and Update 2010 considered town centre uses generally, as well as retail.  The conclusion was that there is some potential to improve facilities in Winchester but no floorspace ‘requirement’ was established.  There is, therefore, no ‘strategic’ need for leisure or tourism uses which the Local Plan Part 1 needs to address through allocations but its policies, in conjunction with saved Local Plan (2006) policies, provide a positive policy framework.

19.  The Plan applies the ‘town centres first’ approach to leisure proposals and other attractors of high numbers of visitors and establishes a hierarchy of centres (Policy DS1).  In Winchester Town the aim is to promote tourism, the creative and media industries and a sequential approach to leisure, culture and tourism development, as well as retail (Policy WT1).   In the South Hampshire Urban Areas, leisure and tourism development would fall within the references to ‘commercial floorspace’ in Policy SH1.  In the MTRA area such provision would be generally encouraged by Policy MTRA1 (employment and community facilities) and more specifically within the larger centres which are subject to MTRA2, which supports the service and tourism role of the main centres.   Low key tourism accommodation is also permitted in the countryside (Policy MTRA4).
20. The Local Plan Part 1 therefore sets out a broad strategic framework which is positive towards leisure, cultural and tourism development and applies an appropriate sequential approach to it.  There is no need for more detailed policies in Local Plan Part 1, but there are various ‘saved’ policies of the 2006 Local Plan which are relevant and consistent, for example:

· The ‘SF’ policies (Town Centres, Shopping and Facilities) which adopt a sequential approach to uses attracting a large number of visitors, promote new facilities and services and seek to resist the loss of leisure floorspace or facilities and services;

· Policies RT14 to RT18 which promote the improvement of sports, leisure and tourism facilities of appropriate scales in the settlements and countryside. 
21. The Council already proactively manages leisure, tourism and the evening economy through various initiatives, but this does not need an additional policy in the Local Plan Part 1.  Winchester has various strengths in the cultural and knowledge industries and is a successful tourism destination, as acknowledged in the Economic and Employment Land Study (EB307) and the Council’s Economic Strategy (EB303).  Winchester town centre was awarded a Purple Flag for its safety, good mix of attractions and venues, and vibrant evening economy in 2010 and has maintained these standards.  
Conclusion

22. The Local Plan Part 1 has maintained a comprehensive and up to date evidence base in relation to retail and other town centre uses.  This has enabled an appropriate hierarchy of centres to be defined and retail floorspace needs to be assessed and updated.  Given the limited floorspace needs identified in the latest Retail Study Update, the Plan sets out an appropriate approach based on existing commitments to meet needs in the short to medium term, with a further assessment before any specific allocations are made in Local Plan Part 2.  The Plan also establishes a strategic approach to leisure, tourism and other development, alongside the detailed ‘saved’ policies of the 2006 Local Plan.  This approach is sound, justified and proportionate.
Proposed Further Modifications (CD2h)
23. None relating to this Issue.
Response to further written submissions
HDR02912b – Winchester Friends of the Earth
24. This participant’s response appears to support a ‘town centres first’ approach.  As noted above, this is what the Plan promotes, consistent with the NPPF.  The participant criticises the retail floorspace projections, as most recently updated in the Retail Study 2012, on the basis that they do not take adequate account of the economic downturn.  These matters are covered in paragraph 9-17 above, where it is concluded that the Council has commissioned regular updates of the floorspace projections from specialist consultants using the most up to date information available.  Whilst the participant’s assertions about future growth are noted, they provide no evidence which could be used to derive alternative estimates.  The Plan provides appropriate strategic policies to secure the type of town centre environment suggested by the participant as being necessary to promote tourism and the evening economy.
HDR30116j – Barton Willmore
25. This participant’s representation suggests that the Plan should be more positive about acknowledging the opportunity for out of centre locations to meet retail needs.  Paragraphs 5-8 above set out how the Plan reflects the town centres first approach of the NPPF.  This does not rule out retail development in out of centre locations, but whether these are needed will be a matter to be considered through Local Plan Part 2.  It is entirely appropriate that a strategic Plan, such as Local Plan Part 1, establishes the ‘town centres first’ approach, which it does through Policies DS1, WT1, SH1, and MTRA1.  This would be weakened if there was an indication that out of centre locations would inevitably be needed, especially as there is no evidence to show that this is the case.
HDR30115a – Whiteley Co-Ownership
26. This participant comments on the proposed retail provision, suggesting that the updated retail projections are too heavily influenced by the recession, do not take account of the new housing development proposed in the Plan, and that the Plan is insufficiently positive or detailed about Whiteley town centre. 
27. The updated retail floorspace projections are explained in detail the Retail Study Update 2012 (EB301) and in Background Paper 4 (BP4), as well as above.  The Retail Study Update was prepared by specialist retail consultants using the most reliable and up to date information at the time.  While the update has resulted in a substantial reduction in the amount of retail floorspace which is expected to be needed, it is not accepted that this is unduly pessimistic.  The consultants do, however, point out that the ‘long term forecasts (up to 2026 and 2031) may be more susceptible to change’ and should be monitored and kept under review (EB301, paragraph 5.5).  This advice is reflected in the Plan.
28. The consultants were asked to ensure that the Retail Study Update was based on the development provisions of the Pre-Submission Local Plan and other known commitments/allocations.  Development proposed at North Whiteley, West of Waterlooville, etc was therefore taken into account, as can be seen from the Retail Study Update’s Table 1B (EB301) – see ‘Sources’ footnote which refers to the Housing Technical Paper’s housing projections.
29. The Plan defines Whiteley as a ‘town centre’, which is the highest level of the retail hierarchy for the District other than Winchester Town.  The Plan expects retail, etc development to be located in accordance with this hierarchy.  Whilst the participant’s views on the retail projections are noted, the Plan’s policies clearly do not prevent the redevelopment of Whitley town centre, which is currently under construction.  Neither would they prevent additional town centre developments at Whiteley, as there is no limit set on the scale of development that can be accommodated in town centres, in accordance with the hierarchy.
30. The drawing of the extent of town centres and primary shopping areas is clearly a detailed matter.  Given that the Council is promoting a two-part Local Plan these are matters which are appropriately addressed within Local Plan Part 2.
31. Accordingly, the Council proposes no changes in response to this participant’s statement.
HDR30063 – London and Henley
32. This participant’s statement reiterates objections to the reduction in retail floorspace between the 2010 retail study and the 2012 update.  These are addressed in the relevant retail studies and paragraphs 9-17 above.  The suggestion is also made that there has not been an appropriate sustainability appraisal (SA) of this change.  
33. However, it is not for the SA to assess the adequacy of specific evidence studies, rather it assesses the resulting policy.  The policy approach has not significantly changed as, under both sets of projections, short to medium term needs were provided for by commitments and the need for any longer-term allocations would be reviewed through Local Plan Part 2.  The overall approach at Pre-Submission and submission stages is to meet objectively-assessed needs in a sequential manner.  Therefore, the Council is satisfied that the retail policies have been properly subject to SA and that the conclusions are reasonable.  The Plan’s approach remains appropriate and any longer-term retail needs can be addressed through Local Plan Part 2.

Proposed Modification/Change to the Plan: None.
APPENDIX 1
NLP Response to Objections by London & Henley 
(Prime Planning letter dated 28 July 2012)
The points listed on page 2 of the Prime Planning letter (28.7.12) were put to NLP during the course of the Silver Hill CPO Inquiry and the following response was made by NLP:

The statement implies the comparison floorspace projections should be higher because there is £24.95 million of "over-trading" in the City Centre and there is potential for the City Centre to increase its market share.

NLP's capacity assessment does take into account higher than average trading levels in the City Centre. Table 10C subtracts the benchmark turnover from actual available expenditure to calculate the level of surplus or deficit expenditure. Within the City Centre this is an implied surplus of £24.95 million. However this surplus is offset by below average trading elsewhere in Winchester. The household survey results will tend to overstate the amount of expenditure attracted to the City Centre and under-estimate the draw of out of centre stores and local shops. Therefore it is appropriate to consider surplus capacity in Winchester as a whole (in-centre and out of centre). On this basis there is no current comparison expenditure surplus in Winchester.

NLP's capacity assessment assumes Winchester will maintain its market share of expenditure in the future. To achieve this constant market share, retail development will be required in order to respond to development in competing towns. This approach is appropriate particularly in relation to long terms projections. The approach assumes that improvements within Winchester are likely to be counter-balanced by development in surrounding areas. The reference to adjusted market shares at Whiteley is not comparable because a new centre was developed at Whiteley, which will significantly alter shopping patterns. In Winchester there is already a good range and choice of comparison shops and expenditure retention is reasonably high, therefore there is less scope to increase market shares. 

The Silver Hill development is expected to have a turnover (net increase) of around £31 million. In our view the majority of this turnover will be diverted from other existing shops in the City Centre and out-of-centre retail store in Winchester i.e. it will not affect Winchester's overall market share. The respective market shares of in-centre and out-of-centre retail in Winchester may change, and in this sense the market share of the city centre should increase. Trade diversion from other destinations is likely to be small and no significant uplift in Winchester's overall market share is envisaged. Even if the development did marginally increase Winchester's market share in the short term, it is likely this small uplift will be counter-balanced by developments in surrounding towns. This is the appropriate basis for assessing long term retail capacity in Winchester.
Prime Planning then made the points on page 3 of their letter, to which NLP responded as follows:

Unfortunately my previous response appears to have been misinterpreted by Prime Planning and Development. I did not confirm there is £24.95 million of surplus expenditure. The household survey results were used to estimate the existing expenditure available to comparison facilities in Winchester. Respondents were asked where they last purchased seven separate categories of goods. Many respondents referred generically to "Winchester" rather than a location (i.e. town centre or out of centre) or particular stores within Winchester. NLP's retail tables attribute all this expenditure to Winchester city centre, but inevitably some will include shopping at out of centre retail destinations. Bearing this issue in mind the survey results will have over-estimated the expenditure attracted to the city centre and under-estimated the turnover elsewhere in the Winchester, but overall the figure for Winchester as a whole will be robust. 
For these reasons, the available expenditure in Winchester is amalgamated for Winchester urban area as a whole. There is not an existing expenditure surplus of £24.95 million within the city centre as suggested by Prime Planning because this would misinterpret the household survey results. Overall comparison facilities within Winchester are trading around the benchmark in Winchester and the capacity figures are not "protecting" out of centre facilities as suggested by Prime Planning.
We remain of the view that a proposed development (with an additional turnover of £31 million) will not have a significant impact on Winchester's overall market share of expenditure, and therefore the approach does not significantly underestimate capacity. If no development is implemented in Winchester then the market share of the town is likely to fall. This needs to be factored in when considering the potential to increase market shares.
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