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1 Overview

(i) Referral summary

Referral summary

The Amendment

Draft Darebin Planning Scheme Amendment C182dare

Common name

Preston Market Precinct Structure Plan

Brief description

Draft Darebin Scheme Amendment C182dare proposes to:

e implement the Preston Market Precinct Structure Plan (PSP) by
rezoning the Preston Market Precinct from Priority Development
Zone (PDZ1) to Activity Centre Zone Schedule 1 (ACZ1)

e amend the Priority Development Zone Schedule 2 (PDZ2)

e apply the Development Contributions Plan Overlay Schedule 2
(DCPO2), Parking Overlay 2 (PO2) and Heritage Overlay (HO315)

e amend the Municipal Strategic Statement and Local Planning Policy
Framework

e amend particular provisions relating to licensed premises and
public open space

e identify the PSP as a background document

o identify the Preston Market Precinct Development Contributions
Plan (DCP), and adding other documents as Incorporated
documents or Background documents

Subject land

All land within the Preston Market Precinct

Planning Authority

Victorian Planning Authority

Council

Darebin City Council

Targeted consultation on
draft Amendment

18 May —13 July 2021

Date of referral

6 March 2022 (received 17 March 2022)

Standing Advisory
Committee members

Tim Hellsten (Chair), Peter Edwards, Rebecca Finn, Lucinda Peterson

Site inspection

14 September 2022 (all Committee members) and on 6 November 2022
(Rebecca Finn), 11 November 2022 (Tim Hellsten), 12 November 2022
(Lucinda Peterson) and 8 December 2022 (Peter Edwards)

Consultation

First Directions Hearing, 1 April 2022 via video conference
Second Directions Hearing, 14 April 2022 via video conference

Hearing, 3—6, 10-13, 17-19, 25-28 October and 2, 3, 7-10 November
2022 via video conference

Submissions

386 - refer Appendix C

Parties to the Hearing

Refer Appendix D

Citation

VPA Projects SAC Referral 7 — Preston Market [2022] PPV

Date of this Report

16 December 2022
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(ii) Key findings

Strategic justification

e There is strong strategic justification for the Preston Market Precinct Structure Plan (PSP)
and implementing Amendment.

e The PSP, supported by the Activity Centre Zone Schedule 1 (ACZ1) and the other
proposed issue specific tools provide appropriate planning mechanisms to guide the use
and development of the precinct.

e The key strategic issues relate to heritage, built form and urban design, housing and
development yield, social and economic impacts which the PSP and the Amendment
have sought to balance.

e Absent the response to the heritage significance of the Preston Market, the PSP
objectives and strategies are broadly sound and built on appropriate urban design
principles, locational attributes and strategic context.

e The PSP and ACZ1 provide for an appropriate dwelling yield and land use mix.

Heritage significance

e The Preston Market has historical, aesthetic, technical and social significance and should
be included in the Heritage Overlay.

e The PSP,ACZ1 and supporting incorporated documents are based on the removal of 80
per cent of the market’s fabric. This level of removal will significantly diminish the
integrity of the Preston Market.

e The PSP and ACZ1 has not struck the right balance in relation to the heritage significance
of the Preston Market and will not provide for a net community benefit.

e The proposed incorporated and background documents need to be revised to recognise
the identified heritage values of the Preston Market.

Impact of retaining the market on the PSP and ACZ1

e The PSP and ACZ1 should be amended to provide for substantial retention of the market.

e The Preston Market however is a place that can tolerate incremental change and has
capacity for flexibility and adaptability. The wider precinct can be redeveloped and
transformed while retaining the most important parts of the market and facilitating
incremental change in line with the Preston Market’s heritage values and within the
broad urban design principles, objectives and vision within the PSP.

e Sympathetic changes to the Preston Market’s fabric to improve interface treatments and
activation will enable it to fully integrate with the precinct’s urban structure in a manner
which provides for a pleasant and functional environment. This will allow for adaptation
to contemporary standards and trends in order to support the market’s longevity and
achieve a net community benefit.

Building height and built form
e The mid-rise approach building height approach is appropriate. The precinct has some
capacity to accommodate additional height. Discretionary heights (with mandatory
street wall heights) are supported to retain design flexibility and dwelling yield
opportunities.
e The built form objectives and guidelines within the PSP and ACZ1 are an appropriate and
balanced response to the precinct’s context and vision. They will need to be reviewed in
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the context of a substantially retained market to effectively manage interfaces and
ensure activation.

Open space
e Alarger central open space that can serve a number of open space functions is

appropriate but does not need to be fully dimensioned in the ACZ1.

e A 10 per cent metric for provision of public open space is appropriate with a minimum of

7 per cent in land subject to the resolution of the final urban structure and location of a
larger open space proximate to a retain market.

Development contributions
e The VPA’s Part B proposed changes to the Preston Market Precinct Development

Contributions Plan (DCP) provides an appropriate mechanism for managing contributions
for identified intersection and pedestrian crossing projects and a community facility
(subject to further resolution).

A s173 Agreement is an acceptable alternative approach to managing development
contributions, however given the level of disagreement about its key content the DCP
mechanism is preferred.

The DCP will require further amendment to account for any impacts associated with the
retention of the market and altered urban structure.

Other issue findings

The VPA'’s Final version of the ACZ1 makes appropriate provision for:

(iii)

overshadowing subject to minor adjustments for external open space and potential for
sunlight access into east-west streets

a functional street and laneway network subject to identifying an appropriate living street
typology in the PSP and accommodating a southern loop road

housing affordability

environmentally sustainable development, with minor changes to reflect emerging best
practice standards

car parking including parking suppression, with minor changes to residential maximum
provision rates

bicycle parking

amenity, with changes to include additional requirements

contamination including expanding the application of the Environmental Audit Overlay
drainage.

Recommendations

The Committee recommends:

Preston Market Precinct Structure Plan

1.

Amend the draft Preston Market Precinct Structure Plan to include changes in the
Victorian Planning Authority’s Part B version (Document 246c) with further
amendments to plans, objectives and strategies:
a)  Toalign with the substantial retention of the Preston Market Complex extent

and amended Statement of Significance.
b) To align with recommended changes to the Activity Centre Zone Schedule 1.
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To amend the public open space quantum provision in land to a minimum of 7
per cent or adjusted to reflect the final version of the Framework Plan.

To review the necessity of the open space adjacent to Preston Station and all
open space dimensions.

Include a lower order road typology shared environment or ‘living street’ cross
section based on Mr De Young's preliminary concept plan and evidence.

Other incorporated documents

2.

Amend the draft Preston Market Precinct Development Contributions Plan to:

a)
b)

c)

Include changes in the Victorian Planning Authority’s Part B version (Document
246d).

Include consequential changes to demand quantum and contribution rates
resulting from retention of the Preston Market.

review, and amend as necessary, the costing and apportionment approach of the
community building.

Amend the Statement of significance: Preston Market (RBA Architects and GIM
Heritage, 2020) consistent with the Heritage conclave version (Appendix G) including
corrections and the changes in purple text under ‘What is significant?’ and ‘Why is it
significant’ (relating to Criterion E and G) and with additional changes to:

a)

b)

Under ‘What is significant?’ add the following elements:

e cruciform plan with four key intersections

e division into small blocks, which act as distinct neighbourhoods

e the earlier independent shops, fronting The Centreway and The Strand, to be
identified as ‘Contributory’.

Under ‘Why is it Significant?’, ‘social significance’ (Criterion G) include additional

content to fully recognise the community’s depth of attachment to the Preston

Market as a place beyond trading, as enunciated in the 2017 Statement of

Significance prepared by Context.

Amend the draft Heritage design guidelines: Preston Market (GJM Heritage, 2020) to:

a)
b)

c)

d)
e)

At a minimum reflect the Heritage conclave version (Document 200).

Have regard to the amended Preston Market Statement of Significance including
within the guideline ‘Purpose’ and aesthetic and social significance.

Have regard to the objective of Clause 15.03-1S, the Clause 43.01 Heritage
Overlay purpose and decision guidelines.

Emphasise the substantial retention of the Preston Market as a starting point.
Reference the Heritage Design Guidelines Report.

Amend the draft Incorporated Plan — Preston Market Permit Exemptions (GJM
Heritage, 2020) consistent with the Heritage conclave version (Document 201) and with
additional changes to:

a)
b)

c)

Remove the exemption to demolish the earlier non-spaceframe independent
shops.

Finalise and insert diagrams that show later/additional alterations and non-
original market stalls.

Specify the size, format and location of signs that are permit exempt (both
removed and installed).
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6.

Amend the draft Preston Central Incorporated Plan March 2007 (as amended 2021) as
proposed in the Victorian Planning Authority’s Final version (Document 279).

Other background documents

7.

Amend the draft Preston Market Heritage Interpretation Strategy (Lookear, 2020) to
consider the amended Preston Market Statement of Significance, including aesthetic
and social significance.

Darebin Planning Scheme provisions

8.

Amend draft Schedule 2 to Clause 37.06 Priority Development Zone to refer to the
amended date of the Preston Central Incorporated Plan.

Amend draft Schedule 1 to Clause 38.08 Activity Centre Zone:

a)

b)

d)

e)

Consistent with the Committee’s baseline version of the Activity Centre Zone
Schedule in Appendix H and with the Committee’s ‘red deleted’ and ‘blue added’
text changes.

Amend Clause 1.0 (Preston Market Framework) to replace the Framework Plan

with an amended urban structure that:

e substantially retains the Preston Market and large central open space

e provides for a southern loop road.

Amend Clause 2.0 (Land use and development objectives to be achieved):

o following review of all objectives in the context of a substantially retained
Preston Market

e considering how the Preston Market Structure objectives and strategies for
the precinct becoming a renewable energy hub and one that delivers a zero
carbon energy network are best reflected as objectives.

Amend Clause 3.0 (Table of uses) in response to changes to the structure of sub

precincts precinct required as a result of the substantial retention of the Preston

Market and that the market edges and new building interfaces are activated with

complementary uses including market uses, fine grain retail, food and drink

premises.

Amend Clause 4.4 (Design and development) to:

e amend built form and heritage and implementation guidelines and ‘Plan 1:
Mandatory maximum building and street wall heights’ to reflect a
substantially retained Preston Market; the need for street wall heights to be
nominated along Earle Street; preferred building height guidelines; building
setback requirements; and alignment of storey height (in metres) to reflect
the floor levels set out in the ‘Building adaptability requirements’

e amend the Public open space requirements in the context of an amended
urban structure that retains the Preston Market and provides minimum
dimensions for the central open space only, and sets out clear objectives
about the role of the space and its broad design parameters and outcomes

e include guidelines that address Preston Market Precinct Structure objectives
and strategies for the precinct becoming a renewable energy hub and one
that delivers a zero carbon energy network
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10.

11.

12.

13.

14.

15.

16.

17.

e include an additional guideline providing for adequate sunlight to the
southern footpath of Market Street consistent with the PSP (or Earle Street
in a substantially retained market scenario)

e provide clear guidance around the activation of the Preston Market and
surrounds to ensure its effective integration (including interfaces with a large
central open space and adjacent street walls) and to deliver an attractive and
vibrant precinct

e provide an improved arrangement for loading associated with a retained
Preston Market.

f) Amend Clause 5.0 (Precinct provisions) to amend the Precinct Map, precinct
objectives, requirements, guidelines including floor space metrics for market in
the context of a substantially retained Preston Market.

g) Amend Clause 6.0 (Application requirements) to provide a requirement for:

e aConstruction Management Plan to manage on and off-site amenity
impacts during construction.

e The identification of existing site vegetation to be retained or removed.

h)  Amend Clause 7.0 (Notice and review) to include notice and review provisions
where guideline building heights are exceeded.

i) Amend Clause 11.0 (Reference documents) to include the Preston Market
Identity Study (Hello City, 2019).

Amend draft Schedule to Clause 43.01 Heritage Overlay for the Preston Market

Heritage Place (HO315) to:

a)  apply external paint controls

b) update the Statement of Significance, Heritage Design Guidelines and
Incorporated Plan final version dates.

Amend Darebin Planning Scheme Map 11HO to amend the mapped extent of HO315 to
include all the Preston Market Complex including the earlier independent shops on the
north side of the Market, and a 10 metre curtilage (excluding Mary Lane) as shown in
Figure 16 of the Committee’s Report.

Apply the Environmental Audit Overlay as proposed in the Victorian Planning
Authority’s April 2022 version of Darebin Planning Scheme Map 11EAO.

Amend draft Schedule 2 to Clause 45.06 Development Contributions Plan to:

a) include changes in the Victorian Planning Authority’s April 2022 version

b) include any changes resulting from the amended Preston Market Precinct
Development Contributions Plan.

Amend draft Schedule 2 to Clause 45.09 Parking Overlay consistent with the
Committee’s preferred version in Appendix .

Amend the draft Schedule to Clause 53.01 Public Open Space Contribution to reflect
the existing schedule’s use of the plural form of lot in the first table row and column.

Amend the Schedules to Clause 72.02 Documents Incorporated in this Planning Scheme
and Clause 72.08 Background documents to reflect the amended dates of incorporated
and background documents.

Amend the Schedule to Clause 72.08 Background documents to include:

Page xii of xiii
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e an amended Preston Market heritage citation
e Preston Market Identity Study (Hello City, 2019).
Other documents

18. Amend the revised Preston Market heritage citation to:
a)  Amend the ‘Integrity section’ of the citation should be amended to state ‘High’
b)  Not specifically refer to the fruit and vegetable section as demonstrating the
“highest level of integrity of the spaceframe”.

Page xiii of xiii
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2 Introduction

2.1 Terms of Reference and referral

The VPA Projects Standing Advisory Committee (Committee) was appointed by the Minister for
Planning on 22 July 2020. The purpose of the Committee as set out in its Terms of Reference
dated 17 July 2020 (Appendix A) is to:

... provide timely advice to the Minister for Planning and the VPA on specific matters
referred to it related to various proposals, including but not limited to structure plans,
infrastructure and development contribution plans, framework plans, development plans and
any associated draft planning scheme amendment and planning permits.

The Terms of Reference set out that the Committee is to consider unresolved issues. In doing so it
must consider:

a. The relevant components of the referred plan and associated draft planning
scheme amendment and any associated planning permit (if relevant) that
relate to the submissions or issues referred to it

The referred submissions

Plan Melbourne

Any relevant Regional Growth Plan or Growth Corridor Plan
The applicable Planning Scheme

Relevant State and local policy

Any other material referred to it.

@ "o ao0C

Draft Darebin Planning Scheme Amendment C182dare (the Amendment) as originally exhibited
sought to implement the Preston Market Precinct Structure Plan, May 2021 and Preston Market
Precinct Development Contributions Plan, May 2021prepared by the Victorian Planning Authority
(VPA). Notice of the draft Amendment closed on 13 July 2021 and attracted 386 submissions. Key
issues raised in submissions related to:

e the impact of future development on the heritage values and character of the market

e building heights and built form

e housing affordability

® open space provision

e traffic and car parking

e environmental sustainability.

In response to submissions, the VPA amended the exhibited Preston Market Precinct Structure
Plan and proposed Activity Centre Zone Schedule 1 (ACZ1) provisions. The revised Preston Market
Precinct Structure Plan, November 20211 reduced building heights, increased the requirements for
urban design quality, introduced a minimum size for the central open space, located the central
open space adjacent the market, and altered walking and cycling access through the precinct.

The Minister referred the matter and all 386 submissions to the Committee on 6 March 2022 and
asked it to:

base its consideration on the revised PSP (and amended proposed planning controls) and
advise whether the revised PSP will allow for appropriate built form, development yield and

1 Document 37
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mix of uses to support the redevelopment of the fresh food market and creation of a
successful precinct having regard to:

e Proposed building heights and use of mandatory versus discretionary height controls

e Shadow controls
e Size and location of the market footprint, having regard to location of access, land
ownership and tenancy and staging of development

o Street and laneway network within the precinct

Size and location of open space provided in the precinct and financial contributions to
public open space.

The Committee has also been asked to advise the Minister on:

appropriate planning mechanisms to support the vibrancy of the of the market and secure its
long-term operation having regard to the markets social and cultural significance and
association with Melbourne’s multicultural and migrant communities.

This is Referral 7 to the Committee.

The members of the Committee dealing with Referral 7 were:

Tim Hellsten, Chair

Peter Edwards, Member

Rebecca Finn, Member

Lucinda Peterson, Member.

The Committee were assisted by Hayley Becker, Manager, Major Projects and Gabrielle Trouse,
Project Support Officer at Planning Panels Victoria.

2.2  Preston Market precinct

The Preston Market Precinct (precinct) (Figure 1) is located in Preston (City of Darebin) some 10
kilometres north of Melbourne’s CBD. The PSP identifies that Preston is anticipated to grow from

approximately 39,000 to 68,000 residents by 2041.

Figure 1 Preston Market precinct and context
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The 5.1 hectare precinct is located west of the High Street activity centre and Mary Lane and east
of St Georges Road (excluding an existing apartment building at 104 St Georges Road and the
recently redeveloped Preston Station precinct including elevated rail lines and landscaped corridor
completed as part of the Level Crossing Removal project). It extends to Murray Road in the north
and Cramer Street to the south. The precinct contains the Preston Market, peripheral retail
(including an Aldi supermarket), office activities (including Centrelink offices) and extensive at
grade parking areas. The precinct (including the market) is largely privately-owned, predominantly
by Preston Market Developments Pty Ltd (PMD) since 2004/2005 (and who also manages the
market and own 30 Cramer Street on the south western corner of the precinct.) There are three
small separately owned parcels within the market footprint, and two VicTrack owned parcels to
the west of the railway line at 30A Cramer Street and 102 St Georges Road (Figure 2).

Preston City Oval is located to the south of Cramer Street and the Preston Civic Centre to the east
on the corner of High and Cramer Streets.

Figure 2 Preston Market Precinct site
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Source: Traffic Modelling Report, April 2022 (image date of 22/01/22). Precinct shown within yellow dashed lines

The precinct is identified as a strategic development site in Plan Melbourne as part of the Preston-
High Street Major Activity Centre (Preston MAC) and in the Darebin Planning Scheme through the
application of the Priority Development Zone (PDZ1) and its identification as a substantial housing
change area. The PDZ1 through the Preston Market Incorporated Plan March 2007, seeks to
encourage the retention of a fresh food market and adjacent low scale height, support a vibrant
mix of land uses and 8 to 10 storey development in other parts of the precinct.

Two s173 Agreements pursuant to the PE Act between the major landowner and the Council apply
to the precinct. They seek to support the development and upgrading of the Preston Market
precinct including:
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e provision and management of 763 carparking spaces (245 associated with the market
and balance for the remainder of the site) and arrangements pertaining to the
carriageway easements (Agreement AB695035U)

e arrangements for consolidation of land and relocation of parking spaces and other
facilities associated with Planning Permit D/558/2008 at 251 Murray Road (Agreement
AHO18259A).

Three current planning permits allow for substantial development within the precinct:

e Planning Permit D/285/2015 for a six-storey and nine-storey apartment building with
ground floor shops at 30 Cramer Street

e Planning Permits D/398/2016 and D/393/2016 for mixed-use development on land in the
north western corner of the site fronting Murray Road in two stages (Stages 1B and 1C
respectively). Stage 1B involves the construction of two 10-storey buildings (to include
128 dwellings, a new Aldi supermarket, retail and office uses), and a 4-storey building
which would then become the podium for a subsequent 14-storey building
(accommodating 155 dwellings) comprising Stage 1C.

2.3  Preston Market

The Preston Market opened in 1970 adopting a traditional open-air market form similar to the
Queen Victoria and South Melbourne Markets and has been altered and extended overtime. Itis
Melbourne’s second largest fresh food market and is highly valued by the community for its
diversity and multiculturalism and relaxed and informal atmosphere.

The 14,900 square metre market complex comprises several single level market sheds of external
tilt up slab construction, consolidated under a space frame construction and light weight canopies,
and 12 individual one and two storey shops, arranged around an axial or cruciform arrangement of
internal streets (reflecting an early subdivision pattern). These streets are now carriageway
easements in favour of Darebin City Council. These ‘streets’ include (refer Figure 3):
e The Centreway and The Strand which accommodate seating, performance, gathering and
multi-use spaces
e Cook Street to the north
e Mary Street separating the fruit and vegetable and delicatessen sheds from the other
market buildings
e Earle Street to the south separating the delicatessen and meat, poultry and seafood
buildings from the variety building area and adjoining Aldi supermarket.

Mary Lane is the interface street (with ‘road’ status) between the fruit and vegetable sheds and
the High Street activity area. It is used for pedestrian and vehicular access and loading for the
market and adjoining High Street businesses.

Within the market complex (including individual shops) approximately 120 traders offer a broad
and diverse range of fresh food, groceries, hot food, specialty items and mixed goods from stalls
(which vary from 10 to 160 square metres) and small shops. The meat, poultry and seafood and
delicatessen buildings are fully enclosed.

The market currently operates Wednesday to Sunday generally between 8.00am and 3:00pm.
Pedestrian access to the market occurs at multiple entry points including through mid block links
from High Street (through existing shops). A more formal loading area is provided to the south-
western corner of the market adjacent to the meat, poultry and seafood building.

OFFICIAL Page 17 of 271



VPA Projects Standing Advisory Committee Referral 7 Report | 16 December 2022

Figure 3

Map of Preston Market
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The Preston Market Quarter Identity Study, Hello City August 2019 (ldentity Study) identifies the
elements that contribute to the market’s character as a market quarter or market neighbourhood,

including its:

¢ light and bright, sunny, open look and feel
e covered neighbourhood of streets
e diversity and informality

e relationships between traders and shoppers

e fine grain, grittiness and lack of polish

e cultural diversity
¢ mix of traders and broad range of goods on offer
o affordable rents

e meeting and gathering places.
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These qualities are also identified in the Preston Market Planning Review, October 2018 and Urban
Design Report, Architectus 2001, and which identified some of the unsuccessful elements
including:

o lack of direct access from the station

e inactive blank facades

e limited sense of arrival

e poor external pedestrian environment

e large areas of carparking providing a lack of address

e lack of public spaces and landscaping.

PMD identified that the market conditions are challenging to operating a successful market. In
addition to economic sustainability considerations such as current trading hours, high
maintenance costs, extent of thoroughfares which cannot be leased, and the number of vacancies,
other factors applied. These include loading and waste storage arrangements creating hazard and
potential conflicts, aging structures and infrastructure, modern fire and food standards compliance
considerations, lack of storage, customer comfort and facilities.

Images 1-10 in Figure 4 show some of the market’s internal and external features and
characteristics.

Figure 4 Images of the Preston Market
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Source: Committee’s site inspection photos.

Photo descriptions: 1.Mary Street and The Centreway intersection 2. The Centreway and The Strand intersection 3. The Centreway
within Fruit and Vegetable sheds 4. Internal view of early independent shops after hours 5. Earle Street variety store area 6. PAM
Lane area 7. The Centreway and independent shop interface 8. Mural tilt slab wall 9. Mary Lane 10. SW loading/waste area.

2.4 Preston Market Structure Plan

The PSP seeks to provide a long term Framework Plan (Figure 5) to guide and manage the future
growth of the precinct through a series of objectives and land use, built form and design, access
and movement strategies to achieve the following vision:
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The Preston Market Precinct is a thriving place with a fresh food market at its core,
complemented by housing, office and retail jobs, community services, and vibrant and
accessible public spaces.

Continuing its role as the gateway to Preston, the precinct welcomes a diverse community
from the local area and across Melbourne.

The core elements of the PSP include:
e retaining a fresh food and variety market in the precinct but in a different spatial
arrangement centred around the retention of the existing fruit and vegetable shed
e amixed use precinct including up to 1,200 dwellings accommodating over 2,000
residents, including up to 10 per cent affordable housing, retail and commercial floor
space target of 27,500 square metres of gross leasable floor area (GLA), and an office
floorspace target of 5,000 square metres GLA
e buildings varying in height from 3 to 14 storeys
e up to 10 per cent public open space contribution (land and cash equivalent) including
areas adjacent to the market area and the station corridor
e environmentally sustainable development with high quality building and public realm
design
an internal traffic and movement circulation network
e walking and cycling connections
e support for underground carparking.

Figure 5 PSP Framework Plan
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Source: PSP April 2022 version (Figure 4 — Framework Plan)

Background to the PSP, DCP and draft Amendment is set out in Chapter 3 of this Report, including
the alternate Framework Plan approaches proposed by PMD, Council and the community.
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2.5 Draft Amendment

The draft Amendment (as amended in April 2022) proposes to implement the PSP and DCP, apply
zones and overlays and make other associated changes to the Darebin Planning Scheme as
summarised in Table 1 and identified in Figure 6.

Table 1 Proposed changes to the Darebin Planning Scheme

Clause Proposed change

Policy changes

Clause 21.03 At Clause 21.03-2 (Housing Development) under the heading ‘Application of Zones
(Housing) and Overlays’ precinct as a ‘Substantial Housing Change’ area
Clause 22.06 Amend the policy to apply it to the Activity Centre Zone and list the PSP as a policy

(Multi Residential reference document
and Mixed Use
Development)

Zones and overlays

Clause 37.06 Delete Priority Development Zone Schedule 1 Preston Market (PDZ1)

Amend Priority Development Zone Schedule 2 Preston Central (PDZ2) to refer an
amended Preston Central Incorporated Plan March 2007, and amend Map 1 to
identify the proposed ACZ1 land

Clause 37.08 Insert the Activity Centre Zone

Insert Schedule 1 Preston Market Precinct to the Activity Centre Zone (ACZ1) and
apply it to the precinct as shown in Figure 6

Clause 43.01 Amend the Schedule to Clause 43.01 Heritage Overlay to identify the Preston Market
as a heritage place (HO315), with internal alteration controls to apply and three
incorporated documents referred to:

- Statement of significance: Preston Market (RBA Architects and GJM Heritage, 2020)
(Statement of significance)

- Heritage design guidelines: Preston Market (GJM Heritage, 2020) (Heritage Design
Guidelines)

- Incorporated Plan — Preston Market Permit Exemptions (GJM Heritage, 2020)
(Permit Exemptions)

Apply the Heritage Overlay to the Preston Market, The Centreway, Preston as shown
in Figure 6 to include all original market hall buildings and a 10 metre curtilage

Clause 45.03 Apply the Environmental Audit Overlay (EAO) to two parcels on the west side of the
railway line
Clause 45.06 Insert Schedule 2 Preston Market Precinct Development Contributions Plan, April

2021 to the Development Contributions Plan Overlay (DCPO2) and apply to the
precinct to the same extent as the ACZ1

Clause 45.09 Insert Schedule 2 to the Parking Overlay. Includes maximum rates based on the

Preston Market Assessment of Car Parking provision rates
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Clause Proposed change

Particular Provisions

Clause 52.27 Amend the Schedule to Clause 52.27 Licensed Premises to identify the ACZ as a Zone
where a permit is not required for particular types of liquor licence

Clause 53.01 Amend the Schedule to Clause 53.01 Public Open Space Contribution and Subdivision
to require a 10 per cent open space contribution for land in the precinct (with a
minimum 8 per cent as land contribution and balance in cash). Zero contribution
provided for VicTrack land west of the railway line, for which a contribution has
already been provided through the level crossing removal project

Operational Provisions

Clause 72.04 Amend the Schedule to Clause 72.04 (Documents Incorporated in this Planning
Scheme) to list the following incorporated documents:

- Heritage Design Guidelines

Heritage Permit Exemptions

Preston Central Incorporated Plan March 2007 (as amended 2021)
the DCP

- Statement of significance

Clause 72.08 Amend the Schedule to Clause 72.08 (Background documents) to list as Background
documents:

- the PSP

- Preston Market Heritage Interpretation Strategy (Lookear, 2020) (Interpretation
Strategy)

Figure 6 Proposed ACZ1 and HO315 changes
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Note: The DCPO2 applies to the same land to be included in the ACZ1

2.6 Issues

A total of 386 submissions were received to the May 2021 version of the draft Amendment
(Appendix C). All submissions were referred to the Committee.

OFFICIAL Page 23 of 271



VPA Projects Standing Advisory Committee Referral 7 Report | 16 December 2022

The most frequent issues raised in submissions related to the impacts on the market, building
height and traffic and movement (refer Figure 7). Other common issue themes related to open
space, density, housing affordability and environmental sustainability. Table 2 includes the
Committee’s summary of submission issues.

Figure 7 Submission issue mentions
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Table 2 Summary of issues
Impact on the - heritage including:
Preston Market - impact on heritage fabric, character and identity and associated social and

cultural values

- application and extent of the Heritage Overlay and content of citation and
Statement of significance

- social impact on community with the loss or change of the market fabric and
character

- capacity to recreate a similar market feel and character
- trader impacts and on market continuity and commercial viability

Design issues - height and setbacks including:
- discretionary versus mandatory requirements
- impact of height on built form character and public realm
- dwelling yield and density
- land use provisions, land use mix and extent of market floorspace
- wind, solar access and overshadowing impacts
- adequacy and quality of open space provision
- landscaping and tree canopy provisions
- movement network and street design
- sustainability benchmarks and rating tools and waste management

General issues - strategic justification
- traffic impacts

- adequacy of internal traffic movement network and parking

flooding and stormwater
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Theme Issues

- potentially contaminated land
- amenity impacts including from noise, vibration and odour

- infrastructure including impact on local infrastructure including schools, health
services and public transport

Other issues - housing diversity and affordable housing provision
- development contributions including:
- alternative use of s173 Agreement
- transport and community projects including design, costing and location

2.7 Procedural issues

(i) Conduct of the Hearing

The Terms of Reference note:

Depending upon the nature of the referral, the Committee can conduct its proceedings

through round table discussions, on the papers or, a public hearing, including by video

conference if unable to conduct this ‘in person’.
The VPA advised the Committee at the 1 April 2022 Directions Hearing that it preferred a round
table discussion format to provide for timely advice to the Minister consistent with the Terms of
Reference. The position of other parties was mixed. Given the complexity of issues, the number
of parties involved, and time sought by the parties to present their submissions and evidence, the
Committee considered that a Hearing format was more appropriate. It was agreed by all parties
that the matter could proceed by video conferencing given the challenges of COVID 19, the
challenges of finding a suitable venue to enable appropriate hybrid hearing arrangements and the
number of participants.

(ii) Hearing dates

The Minister’s referral letter (Appendix B) required the Committee to provide its report by 7 July
2022. To meet this timeframe the Committee proposed to set the Hearing date commencing on 9
May 2022.2 Council and PMD vigorously opposed this timeframe at the 1 April 2022 Direction
Hearing, raising a number of issues concerning procedural fairness and access to natural justice.
This was on the basis that:

e the draft Amendment and PSP had changed significantly from the version to which

submissions had been made

e parties had had little time to review the revised PSP

e the updated Amendment documents would not be available until 11 April 2022

e more time was required to secure the necessary experts and advocates.

Council and PMD sought a delay until August 2022. The VPA opposed delaying the hearing.

On 7 April 2022 the Committee advised parties that it had concluded that parties would not be
afforded procedural fairness and natural justice as required by the PE Act if the Hearing preceded

2 Document 65
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on the scheduled date.? The Committee encouraged the VPA to meet with Council, PMD and
community action group parties pending a decision on Hearing dates. Following a second
Directions Hearing on 14 April 2022 the Committee issued directions* for:

e the Hearing commencing on 4 July 2022

e aconclave between VPA, Council and PMD take place to assist those parties confirm and

narrow the issues in dispute or agreement

e an agreed approach to the management of evidence

e parties to provide summary position statements

e arrangements for expert conclaves.

On 6 May 2022 the VPA wrote to the Committee on behalf of it, Council and PMD requesting the
matter be relisted for a later date.> The VPA and PMD sought a commencement on 3 October
2022, while Council sought an August 2022 date. The Committee provided all parties with an
opportunity to comment on the later dates requested.® The Darebin Appropriate Development
Association (DADA) and the Save The Preston Market Action Group (SPMAG) identified a
preference for proceeding with the July dates and due to its limited availability in October 2022.

On 18 May 2022 the Committee issued amended Directions and timetable identifying:’

The Committee considers that it is no longer feasible to conduct the Hearing in July.
Rescheduling the Hearing the matter to 3 October 2022 provides all parties with sufficient
time to consider the November 2021 versions of the Precinct Structure Plan and associated
Amendment document changes and prepare for the Hearing, conduct expert conclaves and
potentially narrow issues in dispute.

(i) Hearing recording

SPMAG and Ms Gordon (Submitter 356) requested the Hearing be recorded given the high level of
submitter and community interest, and the challenges for submitters to actively observe the
Hearing over an extended period. The Committee agreed to this request and issued directions
about the use of these recordings.® Audio files of each Hearing day were provided to parties and
included on Planning Panels Victoria’s website. A portion of Day 16 was not recorded at the
request of an individual submitter for privacy reasons.

2.8 Day 1 and subsequent version of Amendment documents

On 11 April 2022 the VPA circulated a series of updated or new draft Day 1 Amendment
documents that resulted from changes to the November 2021 referred version of the PSP
including:
e anupdated PSP, April 2022
e an updated DCP, April 2022 to reflect updated traffic data in response to reduced
dwelling yield

Document 75
Document 82
Document 83
Document 86
Document 89
Document 181

© N o Ut b~ W
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e an updated version of the ACZ1 including additional provisions for a Drainage Strategy,
Environmentally Sustainable Design (ESD), heritage guidelines and updated affordable
housing requirements

e updated DCPO2 schedule

e anew PO2 schedule following VPA'’s traffic consultant’s advice

e updated maps applying the EAO to two sites west of the railway line following EPA’s
submission.

A summary of the key changes from the November 2021 and April 2022 versions of the ACZ1, PSP
and DCP is included in Chapter 3 (Table 5) of this Report.

The VPA’s Part A submission included further changes to the Day 1 version of the ACZ1 (Part A
version) which were largely confined to corrections to or clarification of drafting and refinement
the composition of activities within the precinct through the Clause 3.0 Table of Uses.®

The VPA produced a further version of the ACZ1, PO2, PSP and DCP as part of its Part B submission
(Part B versions) which responded to opening submissions and evidence.'® Council and PMD also
produced various iterations of these documents.

The VPA provided a version of the ACZ1 following its closing submission (VPA’s Final version) which
included accepted elements of PMD’s and Council’s proposed changes and minor corrections.!

References in this Report to:

e the PSP, refer to the November 2021 version including the April 2022 VPA’s Day 1
changes

e the DCP, ACZ1, DCPO2, PO2 and EAO refer to the VPA’s Day 1 version of those
documents

e the HO, proposed Local Planning Policy Framework changes, proposed background and
incorporated documents refer to the 2021 exhibited versions of those documents.

e VPA'’s Final version of the ACZ1 refers to the final version of that document produced
with its closing submission and further updated to include accepted Council and VPA
changes.

2.9 Experts and conclaves

A total of 26 experts were called to give evidence during the Hearing. These are summarised in
Table 3 and their evidence statements identified in Appendix E. A series of expert witness
meetings (conclaves) were conducted following the distribution of evidence statements and
before the commencement of the Hearing with statements of agreed opinions issued by each:!?

e Heritage

e DCP

e Transport

e Affordable Housing.

9 Document 103a and explanatory memo Document 103c
10 Documents 2463, b, cand d,

n Document 278

12 Documents 154, 157, 155 and 153 respectively
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Table 3 Expert witnesses

Expertise Expert witnesses

Planning - John Glossop of Glossop Town Planning (for VPA)
- Sophie Jordan of Contour (for PMD)
Heritage - Jim Gard’ner of GJM Heritage (for VPA)

Anthony Hemingway of RBA Architects, Conservation & Heritage Consultants
(for Council)

Anita Brady of AB Heritage (for PMD)
Bryce Raworth of Bryce Raworth Heritage (for PMD)

Urban design -

Craig Czarny of Hansen (for VPA)

Simon McPherson of Global South (for VPA)
Leanne Hodyl of Hodyl and Company (for Council)
Mark Sheppard of Kinetica (for PMD)

ESD - Jan Talacko of Arc Resources (for PMD)
Traffic and - Hilary Marshall of Ratio (for VPA)
carparking - William McDougall of Movement and Place (for Council)

Tim De Young of Stantec (for PMD)
Charmaine Dunstan of Traffix Group (for PMD)

Economic and -
development _
contributions

Chris De Silva of Mesh (for VPA)

Alex Hrelja of HillsPDA (for Council)

Paul Shipp of Urban Enterprises (for PMD)
Tony Dimasi of Gap Advisory (for PMD)

Affordable Housing -

Kate Breen of Affordable Development Outcomes (for VPA)
Dr Marcus Spiller of SGS Economics (for Council)
Karen Janiszewski of UrbanXchange (for PMD)

Social planning -

Kate McMahon of Hello City (for Council)
Bonnie Rosen of Symplan (for Council)
Glenn Weston of Public Place (for PMD)

Construction staging -

Darren Woolf of Neoscape (for Council)

2.10 Limitations

SPMAG was critical of the manner in which the PSP had been prepared (including the community
engagement process) and that it had not responded to community views or represented the
communities concerns about the loss of much of the existing market or social impacts on a
vulnerable, multicultural community.

SPMAG was also critical of the Amendment process including the Standing Advisory Committee
process. SPMAG considered that the Committee should visit the market on all days it was open
and engage further with multicultural groups and traders. While Committee members did inspect
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the Preston Market after the Hearing on most trading days and at different times, it is not within
the scope of the Committee’s Terms of Reference to undertake community engagement or its
own research. Rather it is limited to considering all materials referred to it including all
submissions and those made to it during the Hearing, the evidence and conclave statements. It
has done this.

A robust consultation and engagement process is of critical importance in the development of
planning strategies including PSPs to ensure the key issues, opinions and aspirations of a broad
range stakeholders are understood and reflected in balance with other considerations. In this
instance that includes the local community that uses the market as a place to shop and engage,
traders, the land owners, visitors, the future community as well as infrastructure and service
providers. It is not the Committee’s role to review and determine the adequacy of the VPA’s
engagement processes, however it notes that it was one of the key sources of community
concern, conjecture and distrust.

2.11 Content of Report

Table 4 sets out the Committee’s Terms of Reference and referral matters for its report and the
relevant chapter of this Report dealing with them.

Table 4 How report addresses the Terms of Reference and referral requirements

Terms of Reference report requirements Report section

Whether the referred element(s) of the draft amendment is appropriate Chapters 4-14

A summary and assessment of the issues raised in submissions referredto ~ Chapters 2, 4-13 and 15
the Committee

Any other relevant matters raised in the course of the Committee process  Chapter 15

A list of persons who made submissions considered by the Committee Appendix Cincludes all
referred submissions

Alist of tabled documents Appendix E

Alist of persons heard Appendix D

Referral matters

Whether the revised PSP will allow for appropriate built form, Chapters 4-13
development yield and mix of uses to support the redevelopment of the
market and create a successful precinct having regard to:

- proposed building heights and use of mandatory versus discretionary
height controls

- shadow controls
- size and location of the market footprint
- the street and laneway network

- size and location of open space and financial contributions to public open
space

Advise on appropriate planning mechanisms to support the vibrancy of the  Chapter 15
of the market and secure its long-term operation
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3  Preston Market Structure Plan

3.1 Background to the PSP and draft Amendment

(i) Review of existing controls and preparation of the draft Amendment

The VPA’s Part A submission®3 set out the context for the preparation of the PSP and draft
Amendment, which included a request by the Minister in 2018 for the VPA to review the planning
controls across the precinct. This process involved:

e an assessment of local and State planning policy and recommendations of a Community
Reference Group and community consultation, development of a draft vision and set of
guiding principles and objectives for the next phase of work

e community engagement over 2019 including a more formal phase on a suite of planning
documents published to the Engage Victoria platform and the VPA’s website with a letter
and project brochure outlining the key features of the project, the process for making a
submission, and information about the VPA Projects Standing Advisory Committee and
the draft amendment, sent to 7,416 landowners and occupiers within an approximately
800 metre radius of the precinct as well as agencies, Members of Parliament and the
Council

e engagement activities and materials including posters and handouts at the market, face-
to-face drop-in sessions and market pop-up sessions, social media posts on Facebook and
Instagram, trader information session, Council briefings, land own discussions and
telephone calls in response to enquiries. Consultation material was published in multiple
languages with interpreters in attendance for public sessions.

386 submissions were received following this process.

In September 2021 the Minister directed the VPA to revise the draft PSP and Amendment in
consultation with DELWP, to reduce overall building heights having regard to submissions from the
Council and the community, as well as considering:
e best practice urban design principles, the local built form context, and minimising
amenity impacts of overshadowing and visual bulk
e opportunities for future development and the distribution of housing growth more
broadly across the Preston MAC, and not assessing the market in isolation to meet the
MAC's growth.

The key changes to the exhibited versions of the PSP and ACZ1 included:
e reducing the tallest buildings on the site from 20 storeys down to 14 storeys
e reducing the estimated total number of dwellings from 2,200 down to 1,200 dwellings
e strengthened support for a 12,700 square metre GLA market area and prohibit land uses
other than ‘Market’ on the land nominated as ‘Market’ on the Framework Plan
e larger central open space area, new open space area adjacent to station and a market
forecourt area off Cramer Street

13 Document 103 (paragraphs 55 to 72)
14 Document 166
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(ii)

open space contribution split changed to 8 per cent land and 2 per cent cash to reflect
the revised layout of open space

increase to the amount of winter sun access to proposed open space, up from 25 per
cent to 50 per cent

changes to pedestrian and vehicle circulation

changes to the Framework Plan and other related plans.

Preston Market Precinct Structure Plan

The PSP vision is supported by five principles and associated objectives to guide future
planning and development of the precinct:

a thriving fresh food and variety market - with objectives supporting the retention of a
similar sized market which maintains its fain grain and open feel, has a high level of
visibility and address and supports the operations of existing operators during and after
redevelopment

a diversity of land uses and vibrant amenity - with objectives supporting an increase in
jobs, services and housing at appropriate levels of intensity, delivering safe and
comfortable accessible public spaces, providing for affordable housing, and provides a
diversity of non-residential uses to support the vibrancy and vitality of the market and
High Street

culturally diverse character and adaptable community spaces - with objectives supporting
cultural values and community diversity to be reflected in the arrangement of land uses
and built form and the provision of adaptable community spaces

a sustainable, liveable and accessible precinct — with objectives supporting
environmentally sustainable design, providing adequate day light to public spaces and
their protection from heat and wind, supporting a shift to active transport and
integration with the station and High Street

flexible and efficient parking and access — with supporting objectives including ensuring
adequate and flexible parking arrangements, managing parking disruption during
construction, and locating carparking, loading areas and vehicle access areas away from
ground level, prominent pedestrian areas and areas visible from the public realm.

Key land use outcomes sought include:

a diversity of dwelling types including affordable housing

retail, entertainment, commercial and office activity

retention of a market area of similar size as the existing market
provision of two open space areas.

Key built form outcomes sought include retention of the existing fruit and vegetable market shed,
a finer grain of streets, active ground floors and building articulation and building heights ranging
from 3 to 14 storeys.

(iii)

Supporting documents

A number of background and technical reports informed the development of the exhibited and
amended versions of the PSP, DCP and draft Amendment including (Appendix E):

Preston Market Precinct Background Report, Victorian Planning Authority, May 2021
Development Potential and Economic Impact Assessment, MacroPlanDimasi — April 2019
Peer Review of Preston Market Retail Study, SGS, September 2019
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e Final Review of Economics Advice, Deep End Services, October 2020

e Development Principles & Options Review, MGS, March 2020

e Preston Central Incorporated Plan, City of Darebin, March 2007 (amended 2021)

e Environment Sustainability Report, Victorian Planning Authority, June 2020

e Peer Review of Heritage Study Documentation, GJM Heritage, August 2018

e Heritage Design Guidelines Report, GIM Heritage, June 2020

e Planning Review - Planning Benchmarks and Tools, TQ Urban Planning, July 2019 and
October 2019 Addendum

e Urban Design Report — Preston Market Precinct, Architectus Australia Pty Ltd, May 2021
and Addendum, March 2022*

e |dentity Study

e Public Open Space Needs Assessment, Mesh, May 2020

e Preston Market Precinct Social Infrastructure Assessment, ASR, November 2019 and
further Addendum, March 2022%

e Preston Market Precinct Development Contributions Plan - Concept Design and Costings
for Traffic and Community Infrastructure Projects, Cardno, January 2021

e Stormwater Drainage Assessment Report, Cardno, September 2019

e Preston Market Traffic and Transport Assessment, Cardno, June 2021

e Preston Market Transport Impact Assessment, Ratio, March 2022*

e Preston Market Assessment of Car Parking Provision Rates, Ratio, April 2022*(Parking
Assessment)

e draft s173 agreement — Affordable Housing, Harwood Andrews

e Affordable Housing Strategy (Affordable Development Outcomes), November 2020 and
subsequent Addendum, Affordable Development Outcomes, March 2022*

e Preston Market Land Capability Assessment, Meinhardt, February 2022*

e various community engagement reports.

(iv) Activity Centre Zone Schedule 1

The proposed ACZ1 provides the detailed objectives, requirements and guidelines for the future use
and development of the precinct. Key elements include:
e the arrangement of the precinct, including the partly relocated market and new public
open spaces with minimum dimensions, in accordance with the Framework Plan
e atable of uses generally in line with the standard use provisions for commercial and
activity centre zones, tailored to the PSP including continuation of the market
e aminimum market gross floor area (GFA) of 12,700 square metres
e residential density target of 1,200 dwellings
e retail, entertainment and other commercial floorspace target of 27,500 square metres
GLA, and an office floorspace target of 5,000 square metres GLA
e mandatory building height, street wall and setback requirements
e mandatory overshadowing requirements for public open spaces — no shadowing of
Preston City Oval, and no more than 50 per cent of the open space located along Mary
Street, between 11.00 am and 2.00 pm at the winter solstice

15 * New or updated dated documents circulated by the VPA on 11 April 2022
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¢ residential development must incorporate a diversity of dwelling types and up to 10 per
cent of dwelling yield as affordable housing

e guidelines and application requirements to support the objectives and requirements of
HO315, Heritage Design Guidelines and Heritage Interpretation Strategy

e continuity in the market’s operation through site development.

(v) Development Contributions Plan

The amended DCP included changes to the exhibited version incorporating administrative edits,
alterations to the site description, changes to the Main Charge Areas (MCAs) and associated units,
changes to infrastructure provision triggers, inclusion of new project PC-03c (Cramer Street
pedestrian crossing) and updated ratios and Development Infrastructure Levy (DIL) rates following
changes to the PSP. The DCP is implemented through the DCPO2.

Development west of the railway line is not levied for the intersection and pedestrian crossing
projects. Market development is proposed to be exempt from all DCP levies.

(vi) Draft Amendment documentation changes:

The VPA’s changes to the ACZ1, PSP and identified in the log of changes?® to the DCP (Day 1
changes) from the November referred versions are summarised in Table 5.

Table 5 Day 1 ACZ1, PSP and DCP changes

Document Change

ACZ1 - Clause 2.0 ‘Land use and development objectives to be achieved':
- clarify floor space rates (GFA and GLA)

- amend or add various objectives consistent with PSP changes (including cultural
heritage, landscaping, net zero emissions, passive design, parking and modal shift,
heritage fabric and built form response)

Clause 3.0 ‘Table of uses’ - delete, insert new or amended uses and revised conditions
for Section 1, 2 and 3 uses

Clause 4.1 ‘Use of land’ - add new requirements for noise attenuation verification and
Drainage Strategy)

Clause 4.4 ‘Design and development’:
- clarify drafting regarding mandatory requirements and discretionary guidelines

- add new requirements for open space standard on transfer to Council and bicycle
parking EVC access and a Drainage Strategy

- add new guidelines for vehicle movement, bicycle parking provision and Mary Lane
street wall heights

Clause 6.0 ‘Application requirements’:

amend Waste Management Plan to include Recycling
include requirements for easement plan, car share spaces and EVC infrastructure

include requirements for Acoustic Assessment Noise, Vibration/Light Spill Reports

delete requirement for Integrated Water Management Plan

16 Document 103e. The Committee notes there is some discrepancy between the changes identified in the log of changes and
the Day 1 version of the ACZ1
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Document Change

- update Framework Plan and Plan 1

- refer to the final date version of the PSP and other minor corrections

PSP - precinct issues and opportunities amended content relating to drainage and flood
analysis and WSUD

- precinct objective added relating to renewable energy power hub
- Framework Plan and strategy changes:
- various corrections and drafting clarity changes

- amend vertically zoned precinct objective to ensure majority of ground and first floor
space is non-residential

- new strategies relating to dwelling numbers, social and affordable housing, Section 1
uses, to design market with a diversity of stall sizes, communal spaces for urban
agriculture and food gardens and waste management and disposal, recycled water
infrastructure and design of public realm to manage flooding, mitigating heat island,
energy efficient lighting, climate resilient vegetation species and car share
enterprises

- amended strategies relating to passive design, WSUD and waste collection, vehicle
and bicycle EVC provision and parking provision

- replacing ‘Implementation’ reference to WSUD with Drainage Strategy

DCP Various changes made in response to changes to the PSP including:
- ‘Summary’ — ‘Table 1 Overall summary of costs and charges’ - amend $ rates for total
project costs and total contribution costs
- ‘Section 1.1 Site description’ - delete text relating to existing approval and insert new
descriptive text

- ‘Section 1.6 Preston Market Precinct — Structure Plan’ - insert amended PSP Framework
Plan, include introductory text to the Framework Plan and delete reference to summary
land use budget

- ‘Section 1.7 The area to which the DCP applies’ Preston Market Precinct - retitle MCAs
and change Unit numbers in ‘Table 2 Charge areas’, add new explanatory text to MCAs,
not applying DCP to ‘market’ land uses, update ‘Plan 3 Main charge areas’

- ‘Section 1.9 Items not included in DCP - remove Council works associated with
implementation of ‘Streets for People’ policy at Section 1.9.1 and clarify Section 1.9.2
does not provide for cost of land ‘or construction’

- ‘Section 2.1 Infrastructure project categories’ - ‘Table 3 Infrastructure projects’
- ‘Section 3 Calculation of contributions’:

- update text to reflect traffic report and equivalence ratios using AM and PM peaks
and ‘Table 4 Calculation of equivalence ratios’ in ‘Section 1.1 Equivalence ratios’

- ‘Table 5 Calculation of construction and land costs by project’ updated to reflect new
equivalence ratios, indexation reduced apportionment due to yield reduction and
community centre being located on Council land

- delete and add new text to ‘Section 3.3.3 External use’ to clarify external
apportionment for community centre

- ‘Section 4.0 Design and development’ Administration and implementation’:

- include additional ‘Section 4.1.3 For significant landholdings’ to provide clarity
relating to Works in Kind Agreements and credits
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Document Change

- extend the full development horizon to 2037 in ‘Section 4.4 Development
contributions plan review period’

- clarify role of Council at ‘Section 4.6 Collecting agency’
- clarify provisions of the PE Act in ‘Section 4.7 Development agency’

- ‘Section 5.2 Glossary’ remove reference to Land budget Table and Public Open Space,
and clarify description of ‘local parks’ and open space that is set aside in the ACZ1

3.2 PMD, Council and community positions

PMD produced an alternative PSP and ACZ1 Framework Plan (Figure 9) to the VPA Day 1 version
(Figure 8) before the commencement of the Hearing to inform parties of its position ahead of
expert evidence being prepared and the conduct of conclaves.!” The PMD position was supported
by the Preston Market Preliminary Concept Design Intent, September 202218 (Snohetta plans)
which demonstrated PMD’s position as a design concept response.

Council produced its proposed version of the Framework Plan (Figure 10) as part of its summary
position statement.*® Council’s position was informed by the Heart of Preston, April 2021
document which sought to express local resident and trader views and expectations about the
future of the precinct gathered from Council’'s community engagement.

The PMD and Council positions also identified alternate PSP plans for ‘Land use and Activation’,
‘Built form and Urban design’, ‘Access and Movement and Carparking’ which are identified in
subsequent chapters of this Report by way of comparison to the VPA position.

The submission of Ms Gordon included an alternative concept (Community Concept Plan)?® which
built on elements of the Council’s plan including retention of the market and multiple areas of
open space. It provided for smaller building envelopes to provide for buildings varying in height
from predominately 3 storeys to 5 and 12 storeys close to the station (Figure 11).

The key differences between the PSP and other plans include:
e extent of market retention and its primary location and arrangement of market related
land use
e building envelopes
e open space configuration
e parking arrangements, with PMD’s proposal allow for roof top parking over the market
o internal access street and pedestrian movement network and block depth from Murray

Road.
w Document 99
18 Document 150
19 Document 112b
20 Document 237
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Figure 8 VPA's Preston Market Framework Plan
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Figure 11 Community concept plan
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In terms of metrics the key differences between the PSP and the PMD and Council positions are
summarised in Table 6. Full metrics or analysis for the Community concept was not provided.

Table 6 VPA, PMD and Council position on key PSP, ACZ1 and Clause 53.01 metrics

Metric VPA PMD Council

Dwellings 1,200 2,200 Approximately 1,200

Retail, entertainment and other 27,000 m? 39,285 m? 27,000 m?

land use floor space (GLA)*

Office floor space (GLA)* 5,000 m? 5,800 m? 5,000 m?

Market floor space (GFA) 12,700 m? 9,600 m? 13,600 m?

Affordable Housing 1.8% 1.8% 4.7%

Dwelling diversity - - 30% 3+ bedroom
apartments

Central open space min 2,730 m? 2,730 m? (6%) 4,370 m? (1 large park +
pocket parks

Total public open space min 3,810 m? (8% + 3,220 m?(7.35%  Min 4,370 m? (10%)

2% cash) and no cash)

Heights Mandatory Discretionary Discretionary with
mandatory floor area
ratios

* VPA amended GFA to GLA for non-market retail and office use
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4  Planning context and strategic justification

4.1 Planning context

This chapter identifies planning context relevant to the Amendment (Table 7). Appendix F
provides further details regarding relevant policies within the Planning Policy Framework (PPF) and
Local Planning Policy Framework and the provisions of the Darebin Planning Scheme.

Table 7 Planning context
Victorian planning objectives - section 4 of the Planning and Environment Act 1987
Planning Policy Framework - Clause 9 (Plan Melbourne)
- Clause 11.01-1S (Settlement) including Clause 11.02-2S (Structure
Planning), Clause 11.03-1S (Activity Centres) and Clause 11.03-2
(Activity Centre Planning)
- Clause 15 (Built environment and heritage)
- Clauses 16 (Housing)
- Clause 17 (Economic development)
- Clause 18 (Transport)
- Clause 19 (Infrastructure)
Local Planning Policy - Clause 21.01 (Introduction)
Framework including - Clause 21.02 (Environment)

Municipal Strategic Statement - Clause 21.03 (Housing)

- Clause 21.04 (Economic Development)

- Clause 21.05 (Transport and Infrastructure)

- Clause 22.06 (Multi-Residential and Mixed Use Development)
- Clause 22.12 (Environmentally Sustainable Development)

Other planning strategies - Preston Central Activity Centre Structure Plan 2006
- Preston Central Incorporated Plan March 2007

Planning scheme provisions - Clause 37.06 (Priority Development Zone)
- Clause 37.08 (Activity Centre Zone)
- Clause 43.01 (Heritage Overlay)
- Clause 45.03 (Environmental Audit Overlay)
- Clause 45.06 (Development Contributions Plan Overlay)
- Clause 45.09 (Parking Overlay)
- Clause 52.27 (Licensed premises)
- Clause 53.01 (Public Open Space Contribution and Subdivision)
- Clause 72.04 (Incorporated documents)
- Clause 72.08 (Background documents)
- Clause 71.02-3 (Integrated decision making)

OFFICIAL Page 38 of 271



VPA Projects Standing Advisory Committee Referral 7 Report | 16 December 2022

Planning scheme
amendments

Amendment VC210, gazetted on 4 May 2022. Updated Clause 13.04-
1S (Contaminated and potentially contaminated land)

Amendment VC216, gazetted on 10 June 2022. Changes the Planning
Policy Framework to support ESD

Amendment VC221, gazetted on 4 August 2022. Supports
implementation of Victoria’s Climate Change Strategy 2021
Amendment C170dare submitted for consideration and approval by
the Minister. Proposes a new municipal-wide Development
Contributions Plan

Planning Permits

Planning Permit D/285/2015 for a part six-storey and part nine-storey
apartment building with ground floor shops

Planning Permits D/398/2016 (Stage 1B) and D/393/2016 (Stage 1C)
issued on 1 November 2017 for a mixed-use development in two
stages

Ministerial directions

Ministerial Direction on the Form and Content of Planning Schemes
under section 7(5) of the PE Act

Ministerial Direction 1 - Potentially Contaminated Land
Ministerial Direction 11 (Strategic Assessment of Amendments)
Ministerial Direction 15 (The Planning Scheme Amendment Process)

Ministerial Direction 19 (Ministerial Direction on the preparation and
content of amendments that may significantly impact the
environment, amenity and human health)

Planning practice notes

Planning Practice Note No. 1: Applying the Heritage Overlay (PPNO1)
Planning Practice Note No. 13: Incorporated and background
documents (PPN13), noting that the matters it addressed are now
dealt with in the Practitioner’s Guide to Victoria’s Planning Schemes
(April 2022)

Planning Practice Note 30: Potentially Contaminated Land (PPN30)
Planning Practice Note No. 56: Activity Centre Zone (PPN56)
Planning Practice Note No. 57: The Parking Overlay (PPN57)

Planning Practice Note No. 58: Structure Planning for Activity Centres
(PPN58)

Planning Practice Note No. 59: The role of mandatory provisions in
planning schemes (PPN59)

Planning Practice Note No. 60: Height and setback controls for
Activity Centres (PPN60)

Planning Practice Note No. 83: Assessing external noise impacts for
apartments (PPN83)
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4.2 Key planning strategies

(i) Preston Market Incorporated Plan

The Preston Market Incorporated Plan, March 2007 provides the use and development objectives
and design principles for the precinct identified in the PDZ1. The objectives and design principles

are reflected in a Framework Plan (Figure 12).

Preston Market Incorporated Plan 2007 - Framework Plan

Figure 12

= Precinct 1.

: D A BB Markat Fruit & Vg

o g N [l Frecinciz.

b g A Marke Waat, fish, powitry

[ I — B Mkt Dell
= ) [0 Precinee.
——— A, Hawhar food
. E | MURRAY ROAD B. Cornenience netail

o = r_/’ & B Frecinc 4.

—_ / A Convenience reail

- / / B. Retail/ Supenmarkst

— €. comvenience recal

- % Z D. Aldi

= = 58 5C Wl Feocines.

o Y A - 0. Future Reail’ Commarcial

== Development

:E COOK STREET 5D . Pt

== 58 A& B. Existing Reta

- - [

—_ b —_—

= S % a —_ Dpponunity for futuee high rise developmen
=" I -

1A i % :'mr:z::cfﬁﬁummcdium-isr
& * Incicative Incartion of Statkan Squan

= // . * Indicativi kcation of Inbernal masket plizs
* 7

—_ sy * Prston Railway Station

= . Frivary podssirian connections with
= actna eciges

= e [ - .:’

- 3A Secondany pedesrian connections
= 4B iC with active edges

= / Future connections

= % j e

E 4D / (—) Sewvice vehicle cormidar

= _) Vehicle access points

_] —_— ¢ L ™ 4

= (— — > Essting padestrian link
— CRAMER STREET ) ’ PFatential bus interchange
— h [m] Adjoining land
o g H-H-H-H- Rail Comidor
E PPy, Active edge

Key objectives of this plan include:
[}

[}
facilities

along Mary Street.

The design principles are framed around the following elements:

e land use composition
e staging

OFFICIAL

encourage development of the site as a multi-level mixed use area
retain and enhance a substantial fresh food market component with associated market

facilitate high density residential development including affordable housing opportunities
design that facilitates attractive pedestrian connections, active edges connections, High
Street integration, contemporary architecture, ESD, day and evening activity

providing a public open space area (Station Square) and two public focal ‘piazza’ spaces
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e built form and design, including preferred heights from single storey to 8 storeys east of
Mary Street and up to 10 storeys for the balance with a 4 storey podium provision at
street frontages

e pedestrian environment, including identification of ‘Primary’ and ‘Secondary’ pedestrian
connections

e station square, a 500 square metre space adjacent to the station and connected through
the market site

e landscaping

e vehicle access, car parking and loading.

(ii) Preston Central Structure Plan

The Preston Central Structure Plan (2006) sets out a vision and objectives for the Preston MAC. It
includes a Structure Plan addressing the themes of role and activity mix, cultural identity,
accessibility, high quality environment, people place and an integrated place. It includes guidelines
and initiatives for nine precincts, and urban design guidelines.

The Preston Central Structure Plan is not an incorporated or background document but is a
reference document at Clause 21.03, Clause 21.04 and Clause 22.09.

The key objectives and design principles of the Preston Central Structure Plan are found in the
Preston Central Incorporated Plan March 2007 (amended 2014) for land in the PDZ2 and which
provides for their consideration in decision making.

The Incorporated Plan identifies development principles to implement the Preston Central
Structure Plan across nine precincts. It identifies ‘Market Precinct’ as ‘Precinct C' but does not
apply to the existing area within the PDZ1. It includes four sub-precincts located generally on the
north side of Murray Road and an area on the south side of Cramer Street east of the oval (refer
Figure 13). Development principles relate to land use, built form including height and setbacks for
precincts (including sub-precincts and landmark sites), design detail, pedestrian environment
including pedestrian throughfares, landscaping, vehicle access, car parking and loading.

Relevant to the PSP, the maximum heights identified are:
e Precinct C—7 storeys (sub-precinct 1), 3, 5 and 7 storeys (sub-precinct 1), 10 storeys (sub-
precinct Ill) and 8 storeys (sub-precinct IV)
e Precinct ) -5 storeys
e landmark sites within Precinct J - 7 storeys.

Figure 13 Preston Central Incorporated Plan — Framework Plan 1 section
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Council is currently reviewing the Preston Central Structure Plan which will include a centre vision
and built form guidelines. The current draft built form framework proposes a mix of tools
including height limits, floor area ratios, site coverage and ground floor landscaping requirements.
The review excludes the market precinct. Proposed heights for land north of Murray Road and
south of Cramer are 10 storeys, with High Street Precinct 6 storeys.

4.3 Strategic justification

(i) The issues

The issues are whether:
e the PSP and draft Amendment is strategically justified
e the PSP and Amendment achieves a balance of policy considerations that will provide for:
- an appropriate planning outcome
- provide for a net community benefit and sustainable development consistent with
Clause 71.03-2.

(ii) Evidence and submissions

The VPA submitted that there was clear consensus among the experts about the strategic
foundations of the Amendment and for the precinct’s urban renewal including mixed use and
diverse housing and the continuing operation of the market at its core. It acknowledged the
market is a significant and highly valued community asset and that there was no one dominant
overarching strategic driver. There was no right or wrong but rather a matter of judgement as to
the “relevant weight to be given to competing relevant factors”. It considered the amended PSP
had achieved an appropriate balance, while retaining the market impedes better urban structure
outcomes.

Council by contrast considered heritage a threshold issue and one that was central to the planning
history of the precinct, current local policy and objectives of the PE Act. It submitted that the
demolition of the market to recreate a market function would result in a negative social impact.

PMD from a policy perspective was generally aligned with the VPA, identifying the controls:

... propose an appropriately balanced outcome, which would achieve a net community
benefit overall. The proposed controls would enable the market operations to be improved to
meet modern standards, and for urban design and public realm outcomes to be optimised,
whilst at the same time ensuring that heritage values are appropriately respected, and that
social values are maintained.

PMD submitted that heritage controls should not be considered in a vacuum and a proposal to
retain the representative sample of the physical built form while supporting the substantial
redevelopment of the site was a balanced approach to the other policy considerations. It
identified that relevant economic, infrastructure and functional market factors had not been
balanced in Council’s approach. It was economically unacceptable to compel the market to
continue in its current form. It submitted that while a reconfigured market would not be the
same, there was no reason to conclude that it could not provide the same social values and would
not destroy the ties and relationships underpinned by the current market.
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The Committees provided a set of questions to the VPA, Council and PMD to respond to in primary
submissions. This included identifying positions about potentially retaining more of the market
fabric than shown in the ACZ1.2! PMD identified that retaining the market would be unacceptable
and not enable the precinct to be sensibly redeveloped. It considered a reconfigured market and
quality redevelopment of the site would achieve the best net community outcome. Further, a
retained market would require closing the market for long periods to upgrade infrastructure.

Mr Glossop and Ms Jordan supported the use of the ACZ1 and suite of controls proposed as part of
the Amendment. They considered the precinct context and PPF provided a clear basis for the
further development of the precinct to meet urban consolidation and commercial activity
objectives. While Mr Glossop considered the PSP and ACZ1 was a balanced approach to this
condition, Ms Jordan was of the view that the PSP limitation on dwelling yield and inclusion of
mandatory requirements did not allow the precinct to take full account of its physical and strategic
attributes and failed to meet the challenges of housing growth at the metropolitan and local level.

Mr Shipp’s evidence outlined the Darebin municipality’s housing demand challenges and
considered that such sites were required to meet housing needs particularly “in the context of Plan
Melbourne consolidation targets that are not being met”. His analysis of dwelling completion or
pipeline projects including those identified in the TQ Planning Report suggested a short fall of
anticipated yield, which along with a reduction of potential precinct yield of 1,000 dwellings (from
2,200) would result in Darebin and Preston’s housing needs not being met over the next 15 years.
These figures reinforced that the precinct was of high importance and under provision an
opportunity cost.

Mr Dimasi expressed similar sentiment and analysis. He considered the loss of up to 1,000
dwellings from the potential yield was a significant opportunity cost and was inconsistent with the
aspirations of Plan Melbourne. He identified markets as costly to maintain and to be thriving and
sustainable they needed to respond to retail trends and the changing nature of the communities
they serve. He considered a rigid maintenance of the status quo did not acknowledge the
uniqueness of the site and was economically unsustainable and would not guarantee the markets
survival. Retaining the market in its existing footprint was from an economic perspective
unreasonable. His evidence acknowledged the market was loved by the community but its form
was far from perfect — it was sprawling and inefficient (rather than contained), was unattractive,
poorly presented with significant levels of vacancy.

The urban design experts all identified that the precinct’s intensification was consistent with policy
and its context. Mr McPherson considered the PSP and Amendment provided for a more
intensive and efficient use of underutilised and well-located land consistent with planning policy
and its location, with a balanced urban design outcome. Mr Czarny supported the strategic
framework approach adopted by the VPA in the development of the PSP and deferred to the
heritage experts regarding magnitude of change while noting “empirical inputs (dwelling
demand/supply/carrying capacity) must be assessed together with other intangible matters like
skyline, legibility and distinctiveness which are often markers of urban design success”. He
supported an approach where the PSP and ACZ1 set the urban block structure and high level
objectives and directions for urban form, with the more detailed design treatments the
consideration of other design guidance in the Victorian Planning Provisions and Urban Design

2 Document 245
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Guidelines for Victoria. He identified the structure planning process as an iterative one accounting
for constraints and opportunities, competing interests and values. Ms Hodyl considered that the
intangible values of the market were significant and highly valued and that the market should be
retained. She considered however, that retaining the market as the precinct’s greatest asset was
not contradictory to the precinct’s intensification.

The heritage experts all agreed that the market complex has local heritage significance (historic,
social and technical). The disagreement was how much fabric needs to be retain to appropriately
acknowledged its significance.

The submissions of the VPA and PMD were that the Heritage Overlay, Interpretation Strategy and
Heritage Design Guidelines provided the appropriate mechanisms and basis to retain only the fruit
and vegetable sheds and manage new interface built form. Council’s position was that the extent
of market loss assumed in those documents had not been justified, was not an appropriate
strategic approach and had not got the policy balance right.

The social planning experts acknowledged that the market’s tangible and intangible social and
cultural values to the existing community including those associated with social interaction,
attachment and connection, diversity, vibrancy and informality, authentic experiences and access
to affordable produce. All agreed that the ongoing operation of a market on the site was
important but were not aligned as to whether these values could be replicated or migrated to
another portion of the site. Ms Rosen for example advised that these elements were incapable of
or not readily able to be transferred, with a new market potentially resulting in social disbenefit
and disproportionate harm to vulnerable groups less resilient to change. This included from a
different market format and the impact of gentrification. Conversely Mr Weston considered a
migrated market would deliver comparable social and cultural benefits and overtime develop its
own history and intangible essence.

(iii) Discussion and findings

The market precinct is a complex site, with a long planning history. It holds strong levels of
community attachment, important heritage fabric and many expectations for its future use, form
and role including from the landowner, traders and the community. It plays an important role
within planning policy as well.

Existing policy at the state and local level identify the precinct as appropriate for mixed use
development at a scale and form commensurate with its location within the Preston MAC. This is
reinforced through significant investment in the level crossing removal project (at Cramer Street
and Murray Road) and in a new Preston Station and elevated train line and associated open space
corridor. As identified by Council, the precinct is very much at the heart of the activity centre
anchored by the market, station, Preston Oval and the Civic precinct. It is one of the larger nodes
within the Preston MAC where there is some depth behind High Street to accommodate an
appropriate level of density, scale and mixed use outcomes to leverage off its location and
infrastructure.

The strategic significance of the site was acknowledged by most parties and the planning and
economic experts. Ms Jordan and Mr Glossop were effusive about both the strategic importance
of the precinct to support urban consolidation and redevelopment and the Amendment’s
proposed planning tools to deliver those outcomes.
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As Mr Dimasi identified, such sites are scarce and there are costs associated with foregoing
potential development opportunity in the context of reduced yield capacity or potential density
through height, floor space or heritage constraints.

Ensuring such precincts make a significant and appropriate contribution to accommodating
housing and commercial activity to accommodate the future growth of Melbourne and Darebin
are core planks of state (including Plan Melbourne) and local policy. The Preston Market
Incorporated Plan and Preston Central Structure Plan currently envision and provide for a
significant level of development intensification and change within the precinct. Both assume the
retention of much of the existing market but establish that this is a redevelopment precinct, not
one where height and density are to be avoided or constrained by previous strategies. Precincts
such as this need to be robust and accommodate change. While economic feasibility is not a
planning consideration at the strategic planning stage, planning cannot divorce itself from
economics and other realities.

State and local policy, including Plan Melbourne direct such precincts to perform their role by
providing housing supply and diversity and employment land, utilising infrastructure, delivering
quality urban design outcomes, protecting heritage and providing a range of environmental
outcomes. There is no hierarchical ordering of these considerations. They are all relevant. Where
the weight lies is a matter of judgement related to the particular context.

For the Committee it is relevant that this is not a greenfields, brownfields or greyfield site. The
precinct is not a blank slate or of a size to deliver a new community complete with the full range of
land uses, housing diversity, built form or the infrastructure that would require. Ratheritisa
redevelopment site, with an existing zone which reflects its MAC role, set within an existing urban
context and with constraints that need to be considered. While the precinct is a significant site
within the Preston MAC and should commensurately contribute to Darebin’s housing and
economic needs (for current and future communities) and meet Melbourne’s growth needs, this is
not to the expense of or to significantly temper other important local considerations.

The Committee accepts that such sites within activity centres play a key role in meeting future
housing particularly when identified as substantial change areas. They need to do more of the
heavy lifting in terms of accommodating land supply. This may involve compromises in relation to
height and density than other more constrained locations in terms of prevailing built form and
character or distance from public transport or services. Their potential contribution must be
considered in the broad rather than the starting point seeking to maximise yield absent of other
considerations. Issues of urban design, public realm, movement, centre functionality and
connectivity, heritage and preferred character, social and economic impacts are all important
considerations in planning for activity centres.

The PPF acknowledges there will often be competing policy objectives. It seeks to ensure that the

objectives of planning in Victoria (as set out in section 4 of the PE Act and identified in Appendix E)

are supported through appropriate land use and development policies and practices that integrate
relevant environmental, social and economic factors in the interests of net community benefit and
sustainable development. As set out in Clause 71.02-3:

The Planning Policy Framework operates together with the remainder of the scheme to
deliver integrated decision making. Planning and responsible authorities should endeavour
to integrate the range of planning policies relevant to the issues to be determined and
balance conflicting objectives in favour of net community benefit and sustainable
development for the benefit of present and future generations. ...
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The question of where the balance lies for this precinct is at the heart of this Amendment. This
was the consistent message of submissions of the VPA, Council and PMD and many of the experts.
The key difference for Council was that heritage was a threshold question rather than one of
balancing the competing policy elements.

The Committee agrees, as discussed further in Chapter 5, that heritage is a threshold issue and
that the PSP and ACZ1 rely on an outcome that assumes removal of 80 per cent of the market.

There is a risk associated with removing so much fabric, of impacting the social and other
intangible cultural values attributed to the market by the local community although the level of
risk is difficult to determine with any precision. While useful in understanding the social and
community values both tangible and intangible about the market (its fabric, form and interactions
which take place within it) the Committee did not find social evidence determinative. The
potential social effects (as well as the economic effects) are matters to be taken into account in the
balancing exercise. This is not to say that in time it is possible, through a transition plan as
proposed by PMD, that many of the existing values, experiences and sense of community and
attachment could be found in a new market arrangement. The current ‘market place’ and
experience is the result of an ever changing community and retail dynamic.

On balance the Committee considers that the right policy balance has not been struck with the PSP
and Amendment in relation to heritage impact as discussed in Chapter 5. More of the existing
market complex footprint needs to be retained because of its heritage significance. The extent of
fabric assumed to be removed will dramatically compromise its significance to the point that the
retained element is subsumed and tokenistic. This has not been adequately addressed in the PSP
and ACZ1. This loss of heritage significance is not diminished in a balance of policy consideration
just because the site is of local significance.

This is not to be critical of the proposed PSP per se. The Committee considers that the VPA has set
out an entirely reasonable approach to the question of balance and retaining a market presence
on site while providing for a level of development consistent with its location and preferred
character. Many of the elements of its proposed urban structure are based on sound urban design
principles.

PMD has applied an equally legitimate approach which has sought to balance development
capacity and economic considerations (including the dimensions of the northern building
footprints) through a relocated market. Its position could no doubt provide for a sustainable and
vibrant market that would be a retail and community anchor point for the precinct. In time it
would have the potential to be well loved by the community, albeit different to the current market
experience, character and heritage values.

Council’s plan potentially asks too much of the precinct and would constrain its realistic
contribution to urban consolidation and redevelopment consistent with its policy ambitions. The
Committee is mindful that the precinct (including the market) is privately owned and that retaining
the current market without any change would constrain its development potential and the
optimum urban structure. There remains a real risk that retaining the market without some level
of change will impact its future viability. Neither the Amendment nor planning controls can
compel a use to continue. If the market is to be substantially retained there needs to be ‘some
give’ in terms of height, potential yield, open space, housing affordability and ESD expectations.
This includes a loss or change to some of the less significant fabric.
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The plan put forward by the community has a number of attractive elements that would suit a
lower order activity centre. Its low built form and openness is a response to existing character but
not one that acknowledges the existing policy framework.

Net community benefit is not served by an Amendment that acknowledges that the majority of
the market has heritage significance and a PSP and ACZ1 that assumes up to 80 per cent of it is to
be removed. The benefits of the PSP do not outweigh or justify the extent of heritage impact and
fabric loss and tips the balance away from a net community benefit being achieved, particularly
when there is no clear reason why the critical fabric elements cannot be retained. The Committee
considers, in the absence of a development application or heritage impact assessment, that the
PSP needs to be redrafted based on substantially retaining the critical elements of the market. Its
retention will provide for net community benefit and can in the Committee’s opinion be
reasonably integrated into the precinct while retaining development capacity aligned with its
strategic role. Substantially retaining the existing market needs to be balanced with urban design
and built form outcomes to ensure its effective integration and activation and considered fabric
changes. This can only be done with a pragmatic approach to height, extent of open space, and
affordable housing and ESD metrics as discussed in Chapters 5-7 and 9-11.

It is an unreasonable expectation that the market should remain untouched or the precinct
maintained at a low scale. In addition to policy which calls for considerable change, this ignores
land ownership, economic realities and the existing site conditions. There is significant potential
to improve on the current site conditions, to improve its sense of address, integration with the rest
of the activity centre, improve functionality of the market (including the way in which deliveries
and access are managed) and provide for further site activity which will add activity (particularly
when the market is not open), provide employment, economic activity and much needed housing.
Providing for this improvement will enhance the precinct, the wider activity centre and provide net
community benefit.

The Committee considers that redrafting the PSP to accommodate its position would not require
the VPA to go back to the drawing board. As discussed in Chapters 6-9 many of the elements of
the PSP are appropriate and could be applied in a new urban structure. Similarly, the Committee
supports the Amendment tools proposed to be applied. In the main these can be adjusted
without fundamental change to accommodate a substantially retained market complex.
Consistent with Mr Czarny’s suggestion that the ACZ1 Framework Plan does not need to be
precise. The broader guidance work should be in the PSP and give the ACZ1 provisions the
flexibility to respond to different considerations (including land ownership, easements, heritage
fabric treatment and interfaces at the detailed design stage) at the permit application stage.

The Committee is cognisant that the PSP is the result of many years work and that the final
decision maker may reach a different conclusion based on the balance of considerations. With this
in mind, the Committee has attempted to provide its findings and recommendations in a way that
reflects its primary position but which could be applied to the VPA's Final version of the PSP and
Amendment documents if that were to be preferred. This is particularly the case around key built
form and urban structure principles including building height, shadowing, street networks and
open space location. Issues relating to open space quantum, affordable housing provision,
development contributions, parking and ESD apply regardless of whether more of the market is to
be retained or not and require refinement rather than fundamental changes to the PSP or ACZ1.

The Committee has identified the parts of the PSP and ACZ1 that would need to be amended if the
existing market is to be substantially retained in Chapters 5-9, 13and 14.
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The Committee finds:

There is strong strategic justification for the Amendment consistent with the precinct’s
location within the Preston MAC, proximity to the Preston Station and other supporting
infrastructure and the supporting policies within the PPF.

A Precinct Structure Plan, supported by the Activity Centre Zone and the other issue
specific tools proposed in this Amendment provide an appropriate planning mechanism
to guide the development of the precinct beyond the current vision in the Preston
Central Structure Plan and Preston Market Incorporated Plan.

The PSP and the Amendment have to sought to balance the key strategic issues for the
precinct relating to heritage, built form and urban design, housing and development yield
and social impacts.

The current PSP which assumes 80 per cent of the existing market fabric will be lost, has
not struck the right balance in the context of the Preston Market’s historical, aesthetic,
technical and social significance. This outcome will not provide for a net community
benefit.

The PSP and ACZ1 should be adjusted to substantially retain the market, consistent with
the findings and recommendations of the Committee in the subsequent Chapters of this
Report. This will result in a more balanced approach to heritage and social
considerations, housing yield, land use mix, height and built form and urban structure,
and achieve a net community benefit.
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5

5.1
PSP

Heritage significance

What does the draft Amendment propose?

The PSP includes heritage and interpretation guideline strategies B32-B41. The Framework Plan,
forming part of the PSP and ACZ1 shows the fruit and vegetable Shed as being retained
(approximately 20 per cent of the current market structures).

ACZ1

The ACZ1 includes:

Clause 2.0 (Land use and development objectives) with objectives to:

- support and enhance the cultural heritage values of the market

- retain and activate heritage fabric and ensure new built form respects, complements
and responds to retained heritage fabric

Clause 4.4 (Design and development) with guidelines:

- toensure new built form respects and provides sensitive transitions to heritage fabric

- that redevelopment of the precinct should provide for public interpretation of the
history of the site and the community values of the market in accordance with
Interpretation Strategy

- that new street walls to Mary Lane reference the historic tilt-slab construction

- for the potential use of demolished fabric to be salvaged and reused

- The Centreway’s alignment interpreted in the landscape treatment and through the
retained market elements

Clause 5.0 (Precinct provisions)?? including objectives, requirements and requirements

relating to heritage and cultural significance, repurposing fabric, heritage interpretation

and restoration of retained fabric elements

Clause 6.0 (Application requirements) including provision of a Heritage Impact Statement

and Heritage Interpretation Plan.

Amendment

The draft Amendment further proposes:

to apply the Heritage Overlay to the ‘Preston Market The Centreway complex’ (HO315)

with a 10 metre curtilage (excluding a number of earlier buildings) which will require a

planning permit for non-exempt demolition and alterations, including internal alterations

introduce the following incorporated documents in the Schedule to Clause 43.01

Heritage Overlay associated with the complex and in Clause 72.04:

- Statement of Significance

- Heritage Design Guidelines which identify permit application requirements and design
guidelines for new development

- Permit Exemptions which include a number of specific external and internal works
permit exemptions to Clause 43.01

2 Included in VPA's Part B submission version (Document 246a)
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e introduce the Interpretation Strategy as a Background document to guide the
preparation of interpretation plans to integrate interpretive design principles and that
acknowledge tangible and intangible (community, social and cultural) heritage values

5.2 Planning Practice Note 1 Applying the Heritage Overlay

PPNO2 (refer to detail is Appendix F) is relevant and provides guidance about applying the Heritage
Overlay including:
e identifying significance based on eight Hercon criteria including Criterion A (Historical),
Criterion E (Aesthetic), Criterion F (Technical) and Criterion G (Social)
e providing internal controls
e establish curtilages
e form of a statement of significance.

5.3 Heritage conclave

The Heritage conclave agreed:

e there should be a standalone Statement of Significance and that references to ‘Structural
Steel’ should refer to ‘Standard Steel Pty Ltd’

e the place meets Criterion A (Historic), F (Technical) and G (Social)

e the form and template of the citation was appropriate and:
- should refer to ‘Standard Steel Pty Ltd’
- the comparative analysis for markets, space frames was appropriate
- should include signage details

e internal and paint controls should apply

e the Heritage Design Guidelines were appropriate with changes (refer Chapter 5.8)

e the Permit Exemptions were appropriate subject to changes (refer Chapter 5.7)

e the ACZ1 setbacks adjacent to the retained market element and application
requirements were generally appropriate

On 17 October 2022 the Heritage conclave experts circulated agreed post-conclave versions of the:
e Schedule to Clause 43.0123
e Statement of Significance (included in Appendix G of this Report)?*
e Heritage Design Guidelines®®
e Permit Exemptions incorporated plan.2®

5.4 Heritage significance

(i) What is proposed?

The draft Amendment proposes to apply the Heritage Overlay to the Preston Market buildings
(excluding a number of peripheral earlier buildings) with a 10 metre curtilage. A separate

3 Document 203
2 Document 202
S Document 200
26 Document 201
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Statement of Significance was not included in the exhibited Amendment material although the
exhibited citation included a Statement of Significance.

Exhibited Statement of significance (within the citation)
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What is significant?

The Preston Market constructed 1969-70 is significant to the City of Darebin. The original elements that
contribute to the significance of the place include:

general planning including wide walkways

space frame roof

outer concrete tilt slab walls (including their form at the walkways and secondary pedestrian zones)
steel supports with struts (generally in walls between premises)

profiled metal sheeting to bulkheads

metal fascia to cantilevered walkways

areas of glazing - highlight windows to most premises [currently painted over], as well as to the meat
and deli areas

¢ remnant garden beds and planters.

The independent shops to the north end, which pre-date the main market structure, are not significant.

Later additions are not significant (refer to plan) including:

e Aldi supermarket (18 Cramer Street)

e Section at north-west end (ST12-ST14/20 Cramer Street)

e Lean-tos, etc. attached to side of concrete walls (north-east corner, south-west corner of The
Centreway).

e The tensile membrane or Perspex sheeting (or the like) canopies to the walkways and their supporting
steel structures.

How is it significant?

The Preston Market, The Centreway, Preston is of historical, technical and social significance to the City of
Darebin.

Why is it significant?

The Preston Market, The Centreway, Preston is of historical significance for the following reasons:

(Criterion A)

e Opened in 1970, it was the first market to have been constructed in the municipality since the Interwar
period. Unusually it was established as a private venture, whereas most markets were established by
the local council.

e Reflects the growth of Preston in the post-WWII period when many immigrants were attracted to the
area, and subsequent waves have continued to be. The market was effectively a microcosm of the
community as it reflected the cultural diversity of the area in the range of stallholders, etc., and provided
economic opportunities for migrants to establish small businesses.

The Preston Market, The Centreway, Preston is of technical significance for the following reasons:
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(Criterion F)

e The Preston Market is the first extensive use of space frame technology in the State. It is also an early
example of computer-aided design, necessary for space frame technology. With the brief to create a
well-planned, free-flowing and unencumbered functional space, the designers (Structural Consortium)
settled on the space frame to achieve this end as it could be extensively cantilevered and need
relatively few supports. With no affordable proprietary system available, a local company, Structural
Steel, were engaged who had been experimenting with/developing a pyramidal module. Local ingenuity
was thus employed to develop this system utilising readily available and inexpensive components,
though nonetheless with a high level of quality control (for instance, the steel was hot dip galvanised
after assembly of the pyramidal units to achieve a long lasting finish — and the steel remains in good
condition 50 years later).

o Atthe Preston Market, (pre-cast) concrete tilt-slab construction was employed for the outer walls, which
was an early use of the system in Victoria. Whilst it had previously been used in USA and New
Zealand, tilt-slab construction had had limited application in Australia. Its benefits related to labour
saving costs and the potential to relocate panels.

The Preston Market, The Centreway, Preston is of social significance for the following reasons: (Criterion

G)

e The Preston Market is strongly identified with the municipality and its communities of shoppers and
stallholders, especially migrants (from various waves), many of whom have long associations with the
place. The market is mainly used by people living in the nearby area, and is regarded as a local ‘secret’.

e The Preston Market has become an informal and inclusive/welcoming community space and allows for
the sharing of cultural traditions and practices, especially those associated with cuisine. The generous
open spaces/walkways allow for extensive social interaction and are well used as meeting places so
that a vibrant atmosphere is created (within the bustling shopping context) and there is a strong sense
of ownership by the community. The stallholders themselves form a closely knit sub-community and the
market provides opportunities for them to proudly express their cultural identity and values — as such it
is a safe haven.

e The Preston Market has continued to be a locally popular destination for nearly half a century and
strong relationships between shoppers and stallholders across generations have formed over this
period. The traditional, largely open air format of the market has been well supported from the outset in
contrast to the evolving trend during the late 20th century for new suburban shopping centres to fully
enclosed/air-conditioned.

The citation identifies the various components of the Market and curtilage (Figure 14).

Figure 14 Market complex elements identified in citation

Legend:

e Spaceframe sections (green)
¢ Infilled walkways (labelled)
* Non-spaceframe sections (red)

¢ Additions/alterations (yellow)
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The citation identifies significant and not significant fabric and the proposed Heritage Overlay
curtilage (Figure 15).

Figure 15 Significant fabric identified in citation
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For the purpose of this Report, the Committee refers to the exhibited version of the citation titled
‘Preston Market - GIM Heritage amended version’ which contains the Statement of Significance.?’

(ii) The issues

The issues are whether:

e the Preston Market has local heritage significance and should be included in the Heritage
Overlay (HO315)

e the Statement of Significance and Citation appropriately reflect the heritage values of the
place

e Preston Market is of aesthetic significance

o the fabric identified in the Statement of Significance appropriately conveys the identified
heritage values

(iii) Evidence and submissions

Most submissions agreed that the market has cultural heritage significance and warrants inclusion
in the Heritage Overlay. Where submissions departed related to which cultural values apply, the
relative importance of fabric in demonstrating those cultural values, the importance of intangible
values and how they ought to be considered in any heritage listing and whether the Heritage
Guidelines, the ACZ1 and Framework Plan appropriately dealt with the heritage cultural values.

On the matter of significance, all experts agreed that the Preston Market has historical, technical
and social significance although differed on whether the place reached the threshold of aesthetic
significance.

27 Document 35
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Aesthetic significance

Two of the four heritage experts agreed that market is of aesthetic significance. Mr Hemingway,
who prepared the original heritage citation and Statement of Significance, which was then
amended by GJM Heritage on behalf of VPA and exhibited, explained that his original assessment
referenced aesthetic significance, as did the previous assessment by Context in 2017. He
considered that the design of market goes beyond technical significance to aesthetic values, as an
early example of structuralist style demonstrated with key design features including the
spaceframe, struts, interior displays limited supports, open glazed highlighting windows (painted
out) and extensive use of glazing. He considered various parts of the complex demonstrated these
features including the meat hall, the fruit and vegetable section and the food halls which show
suspended ceilings, and in the north west corner of PAM Lane where the tilt slab and space frame
connect together.

He considered that the overall structuralist design was used to evoke a traditional market
character and distinguish it from fully enclosed shopping centres such as nearby Northland which
was constructed just prior to the market.

Mr Hemingway considered while the spaceframe was a key factor in being able to achieve the
Modernist design outcome (and attributed with technical significance), this feature was part of a
suite of design elements including the general open planning with wide unencumbered walkways
and extensive use of glazing. It was his view that by excluding aesthetic (or potentially
representative) significance, no heritage value is being afforded to the overall design of the
Preston Market and the inter-relationship of its parts.

Having reviewed RBA’s initial version of the Preston Market Heritage Review, Mr Raworth also
considered that the market is of aesthetic significance. He considered that the modern style or
character of the place is evident in the open and functional design of the spaceframe structure and
the simplicity of the tilt slab walling. He did not consider that the threshold required the design to
be a celebrated example (which is one of the benchmarks to reach State significance) but rather
considered ‘Aesthetic’ in the context of ‘notions of sublime, repetition of an interesting idea or
[can even be] ugly.” He considered, in this instance, adherence to modular design and the
aesthetic of the spaceframe and bracketed forms gives this aesthetic quality. He considered that
meeting the additional threshold of aesthetic significance does not make the market more
significant but provides an added dimension to understand the place and is a minor matter.

Mr Gard’'ner did not consider the market has aesthetic significance as there was no specific
evidence to demonstrate PPNO1 criterion E and it does not appear to have received local
recognition or acclaim for its aesthetic values.

While he considered the spaceframe and its architectural expression informed a ‘structuralist
approach’ to design, it was not a strong or finely crafted aesthetic. Rather, he considered the
overall presentation as ‘chaotic’, which he considered might explain why people love the place but
did not mean it has aesthetic significance. Nor did he consider that elements such as smell,
movement and activity described by the community apply to criterion E, rather criteria E applies to
an aesthetic of the space or design. Upon questioning by Mr Erlandsen, Mr Gard’ner
acknowledged the architects were influenced by the Bauhaus School’s ‘form follows function’
approach, and as recent graduates would have informed their design approach. However, the
building did not receive acclaim, nor had importance been demonstrated under this criterion.
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Ms Brady considered the market did not meet the threshold for aesthetic significance which
requires ‘importance’ to be demonstrated. She considered the way the market has evolved and
changed over time, including altered stalls and painting, demonstrates a contemporary space, and
while these changes have not affected technical significance, they have impacted on the aesthetic.
Surrounded by car parking and effectively hidden from the street, Ms Brady considered the market
does not have a sensitive aesthetic quality, but rather is a place of utility and function.

Mr Hemingway proposed wording for Criterion E which was agreed by Mr Raworth (refer to
purple text paragraphs in the Heritage conclave version of the Statement of Significance in
Appendix G of this Report). The change was not agreed to by Ms Brady or Mr Gard’ner.

PMD submitted that aesthetic values have not been sufficiently made out, or alternatively, if they
have been, based on Mr Raworth’s evidence, they do not add anything different to the other
identified values.

Mr Erlandsen supported RBA's initial heritage assessment that the market was a ground-breaking
design, a ‘world first’ and innovative approach that is even used in construction today. He
considered the relationship between the interior and the exterior important and that there is an
ambience, interiority and ‘urban grittiness’ that displays aesthetic values.

Social significance

While all experts agreed that the market demonstrated social significance, there were different
views on the extent to which elements of place and fabric demonstrate this significance.

Mr Gard’'ner considered the market had social significance for its role as a market and its value to
stallholders and the community who frequent the market. In response to submissions, he noted:

a significant proportion of these submissions refer to cultural heritage in its broader sense of
reflecting the culture, multicultural community, ‘heart of Preston™ [but considered that] any of
these matters are not readily dealt with through the application of the Heritage Overlay which
principally deals with the management of heritage fabric and new development, rather than
the retention of historic uses and other intangible cultural values.

He was satisfied that the Statement of Significance accurately ascribes social significance.

Although Ms Brady generally agreed with the social significance of the market, she considered that
some physical elements that were sought to convey social significance were commonplace in
markets and not demonstrative of significance. In particular she considered specific references to
open spaces and walkways that allow for social interaction overstated a commonplace feature and
the statement of significance should be amended to reduce emphasis of this element.

Mr Hemingway considered that social significance relates to the building fabric and ambiance
created by the fact the walkways have wide dimensions that allow for interaction, including room
for seating which is always set up along the walkways. Mr Hemingway considered that this feature
should be specifically referenced in the statement of significance under criterion G.

Mr Raworth agreed the market has social significance however, its primary importance is the retail
interaction, which can be transferred and is not reliant on fabric. He did not take issue with the
content of Statement of Significance regarding reference to open walkways and the like.

The Committee noted that many of the submissions relating to heritage went to the matter of
social significance or community value. It questioned all submitters that presented to the Hearing
whether the social significance ascribed in the Statement of Significance was adequately covered.
Most agreed that it was.
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Mr Erlandsen considered that social significance was well conveyed in the Statement of
Significance, including refences to streets, nodes and inter-relations between the traders and the
customer.

The Ethnic Communities Council of Victoria (ECCV) referred to the ‘multicultural soul’ of the
market and that it is a place of “enormous significance to the Victorian multicultural community”.
They submitted that the market is appreciated not just for the food and trader interaction. The
tangible part was the history, the intangible was how places like the market have had an impact.
ECCV submitted that the layout of the market was critical to facilitate the intangible. With regard
to social significance, ECCV emphasised the intersectional, not just the ethnocentric.

Ms Pighin described the market as ‘iconic’, an important social and culturally ‘safe space’ that
provides a one-stop-shop. She described how community use the space, including elderly, which
has a positive impact on their wellbeing and independence. Touching on intersections — she
described the market as a ‘hub’ where all cultures, genders, abilities and ages come together.

Ms Fazio of SPMAG described the community campaign and involvement around the plans for the
market. She described it as a ‘melting pot of cultures’ while Mr Percy submitted that the market
was the “living cultural activity centre and operates as a continuous Melbourne major event” and
was a rare, unique and thriving place.

Mr Erlandsen submitted:

Everyone says how much they love the market; but when questioned, many become a little
tongue-tied, unable to pinpoint exactly what the nature of their attachment is. | have chosen
the word ‘essence’ to explain this attachment. The word ‘essence’ is the intrinsic nature or
indispensable quality of something, especially something abstract, which determines its
character...

I(n) its current setting, our market has a certain ambience or essence imbedded in the fabric,
its spaciousness, its structure, both buildings and its streets and nodes and separate
pavilions that provide surprises with every visit. The market and stallholders welcome
people in like we are members of a club and we feel a sense of belonging, of being as one.
There is then also a tribal quality to the experience of attending the market and participating
in the recuring and essential buying and selling of food and other commodities. For many
too it is an outing, perhaps their only outing, where you can shop, haggle then relax and
meet friends and family. The continuity of this meeting and exchange process over time
combined with both the sense of belonging and enjoying all of the ingredients that make up
our market’'s essence, builds tradition. What we have created over time is a unique Preston
Market identity and tradition.

The Darebin Ethnic Community Council (DECC) submitted that market is a place of ‘enormous
significance to the Victorian multicultural community’. They submitted:

...heritage is not only determined through built environments but just as importantly through
cultural, social, creative and human environments. The cultural heritage of a nation, region
or city is not solely composed of buildings and monuments and museum collections, but also
of living intangible expressions inherited and passed on to our descendants. The Preston
Market uniquely demonstrates the influence of post-war migration and their living cultural
heritage. The market is a superb example of living history of the post-war working-class
migration. It also reflects and reinforces the pivotal role migration played in Victoria's
evolution. This importance was identified in a report entitled Victoria’s Post-Migration
Heritage; commissioned by the Heritage Council of Victoria in August 2011.

It is an excellent example of cohesive multiculturalism. The visitor can participate in cultural
learning from an ltalian coffee house, to an Ethiopian grocer, or Vietnamese fishmonger; all
under one roof. People from every continent amass at the Preston Market to share food and
daily life. It is a social place that adds to the wellbeing of all, as the Market becomes central
to Victoria’s cultural life. From a Victorian perspective the Preston Market is a cultural
destination that immerses the visitor into an enjoyable and meaningful intercultural exchange
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through diverse food and wares, entertainment, and positive social interaction. In a period of
rising social tensions, the Preston Market uniquely affirms in a material way: that cultural
diversity is a defining characteristic of our community. Another significant feature of Preston
market is the presence of community members with low income, on social security and
asylum seekers. It provides them the chance not only to intermingle with their own
community but also with people from other cultural, linguistic, and cultural backgrounds. It
also affords them a chance to buy good produce at reasonable prices. As a consequence,
community members are extremely comfortable and happy in the Preston market
environment. An example of this is the young members of the African community who feel
safe at the market. They are not vilified or forced to leave the place by the security guards
which are unfortunately the harsh reality they face if they make an appearance at shopping
malls.

... the Preston Market is a beacon of cultural interconnectedness. It is for that reason alone

that DECC is advocating for the recognition of the Preston Market as one of Victoria’s most

evident examples of immigration and settlement in the context of Intangible Cultural

Heritage.
Both the VPA and PMD agreed that the market has social significance. However, they shared the
view that the intangible aspects associated with social significance including market use,
relationship between traders and patrons, is not reliant on the market staying in situ but can be
effectively and successfully transferred to a different configuration and was not reliant on fabric.

Contribution of independent shops

All experts agreed that the original market structure (within the extent of the spaceframe) is
significant. However, Mr Hemingway considered that the three blocks of independent single and
two-storey shops (non-spaceframe shops) at the north end of the market that were constructed
before the market was established warranted an assignment of ‘contributory’ because they form
part of the story of the development of the site as it transitioned from a tannery to retail. Although
they pre-date the market, they demonstrate the history of the site and the shift in direction of
retail on the site. Mr Hemingway referred to the original RBA assessment diagram (Figure 16)
which showed the relevant elements (but which were removed from the exhibited version):

Figure 16 Original RBA assessment of significance

~r

Legend: Significant — blue, Contributory — Red, Non-contributory —Yellow, HO — green

Mr Hemingway explained that the earlier buildings probably originally comprised external face
brick finish, but most sections had been either painted and/or rendered. These sections have
cantilevered awnings and parapet sections with Kliplok sheeting (as for the roofing to the space
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frame areas). While they are generally less distinctive and/or more altered than the market
proper, they nonetheless date to the original construction phase of the market. He considered
that the shops should be referred to in the Statement of Significance as a contributory element.

Mr Raworth considered, while the shops are of some interest for demonstrating the history of the
market, they lack the architectural detailing that characterises most of the market buildings and
the level of interest did not warrant an assignment of significant or contributory significance. He
recommended that reference to non-space frame shops as having contributory significance in the
exhibited citation be removed. In addition, Mr Raworth considered that the garden beds and
planters, while contemporaneous with the market’s construction, were of a lower order of
interest, and would best be defined as contributory, rather than significant fabric.

Mr Gard’ner considered that the spaceframe structure is significant but did not consider the
‘ordinary’ standalone shops as significant. He considered that the shops were in the same
category as the at-grade car park and do not tell anything about the market.

Ms Brady agreed with Mr Gard’ner’s assessment that the earlier shops did not contribute to the
significance of the Preston Market.

PMD submitted that the independent shops should not be identified as having ‘contributory’
significance, and be excluded from the Heritage Overlay with the 10 metre curtilage adjusted.

Mr Raworth, Mr Hemingway and Ms Brady considered that the Statement of Significance should
differentiate between ‘significant’ and ‘contributory’ fabric, although only Mr Hemingway
considered the earlier independent shops as being contributory. Mr Gard’'ner disagreed and did
not support grading of fabric within an individual site. It was his view that, consistent with PPNO1,
that the citation and Statement of Significance should only identify fabric that is ‘significant’ and
‘not-significant’. The grading of the earlier structures on the subject site should be changed from
‘contributory’ to ‘not significant’.

Mr Hemingway explained that with a complex site it was common place to designate different
elements as contributory and significant. They are called contributory as they contribute to the
understanding of the place.

Other suggested changes

Mr Gard’'ner recommended that the section of the citation that describes ‘Integrity’ be amended
to describe the market as ‘largely intact’ but to include additional text: “The fruit and vegetable
section at the Mary Street end of the central walkway demonstrates the highest level of integrity to
the original form of the spaceframe structure.” Mr Hemingway disagreed with this additional
description and explained that other parts of the building that are as intact, or more so.

The heritage experts noted a technical correction in the Statement of Significance and citation that
referenced ‘Structural Steel’ in Criterion F but instead should read ‘Standard Steel Pty Ltd’. The
experts also agreed to list LaTrobe University Indoor Sports Centre, Bundoora and Reservoir
Leisure Centre as additional comparative examples of spaceframe technology.

(iv) Discussion and findings

The Committee notes that there have been a plethora of heritage studies, reviews and advice
since 2017 relating to the market. During this time, positions have shifted about which criteria
ought to apply, the content of the Statement of Significance, what parts of the site are significant,
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contributory and of no significance, and whether a Heritage Overlay is the appropriate tool to
manage heritage values of the market.

Aesthetic significance

Aesthetic significance (Criterion E) within PPNO1 refers to ‘lmportance in exhibiting particular
aesthetic characteristics’. The Committee agrees with the evidence of Mr Hemingway and Mr
Raworth that Preston Market has aesthetic significance. Architecturally designed, with a
Structuralist and Modernist aesthetic, the citation describes the market’s form, in its repetitive
forms with corridors and modular frames:

The format of the Preston Market with generous open walkways was derived from
contemporary Modernist shopping mall design. It was however realised by employing space
frame technology, which was only beginning to be utilised in Australia, to provide wide
cantilevered covered areas that were relatively unencumbered as only minimal vertical
supports (posts or the like) were required. This flexible approach reflected the emerging
Structuralist approach to design of the late 20th century whereby often sculptural forms
would ensue. Typically the structural components were expressed, even celebrated, rather
than being concealed and the underlying methodology was to create the most from the
least. Steel-framing with cabling and tensile membranes were the most common type of this
style/approach with a key international example being the Olympic Stadium at Munich
(1972).

The format of wide open spans generating flexible space beneath also related to the
contemporary re-assessment of strict early Modernist tenet of form following function’ by
providing enclosures whose function was not necessarily defined. The Preston Market was
noted at the time as large scale execution of this concept and that ‘the real character of the
spaces will be created by the stall holders and shoppers.

Space frame technology was employed in large, often high end, commercial or public
International style buildings during the late 20th century where large open spans were
required. At that time, it had strong associations with progressive, computer- generated
design which was in its infancy as a medium. The Triodetic system was the first proprietary
system available in Australia, which was developed in 1953 by the Royal Canadian Air
Force. The employment of the technology at the Preston Market is an early usage in
Melbourne and Victoria.

While Mr Raworth considers the addition of aesthetic significance as a minor point, the Committee
considers that recognising aesthetic significance has implications for the approach of both
identifying features in the market that convey this value as well as recommendations for heritage
management. The overall design of the market as a complex, with its component parts including
wide walkways, cruciform layout, highlight windows and repetitive use of spaceframe roofing and,
description by the architects, reveals a deliberate aesthetic and design intent, that has been
successfully deployed and endures. Although some elements such as the highlight windows have
been changed and are not fully intact, and the earlier shops disrupt parts of the complex in terms
of extent and repetition of the spaceframe, the market has a high degree of integrity as ‘reading’
the design intent.

The Committee is satisfied with the content of criteria E in the statement of significance as put
forward in the conclave version and notes that the elements listed as significant contribute to the
market’s aesthetic qualities and significance.

Social significance

PPNO1 describes social significance as ‘Strong or special association with a particular
community or cultural group for social, cultural or spiritual reasons. This includes the
significance of a place to Indigenous peoples as part of their continuing and developing
cultural traditions (social significance).’
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The submissions and experts raise two aspects in considering social significance:
e whether the statement of significance pertaining to social significance adequately
conveys the community attachment and association with the market
e whether (and what) fabric and physical aspects of the market convey this heritage value
and provides the Heritage Overlay with something to manage.

The Committee has listened carefully to submissions from the community, regarding their
attachment to the market, which stretches generations over the last 50 years and continues to
evolve. While the Statement of Significance largely applies social significance in respect to
shoppers and stallholders, associated with its retail use, it is clear from the Identity Study and
submissions, particularly from peak bodies, that the market holds strong and demonstrated
significance for Darebin’s community (both multicultural and intersectional) as a central meeting
place for the community.

The Committee notes the 2017 Context statement of significance contained additional content
around Criterion G that goes to this value:

¢ Preston Market has social significance to the Preston community and wider communities
as an important social and cultural landmark within the inner northern suburbs. It
signifies the particular history of the post-war period and in serving as a focus for social
exchange is intimately connected to the daily life of Preston. (Criterion G)

¢ Preston Market has social significance as a place that sustains important community
ideas about cultural diversity and inclusiveness. These form a significant element in
community identity across the City of Darebin and are actively celebrated, (Criterion G)

o Preston Market is of social significance as a place where strong and special attachments
have been created and continue, and that go beyond the simple utility of the market as a
shopping venue. These attachments are linked to the place, the function and
interpersonal relationships (Criterion G).

PMD submitted that social matters were not issues that the planning system ought to deal with,
referencing several VCAT decisions. In addition, Mr Gardn’er reflected on the difficulty of
managing intangible values, that are best managed through interpretation rather than fabric.

The Committee has considered these points and refers to the policy guidelines at Clause 15.03-1S
which in turn, refers to the Burra Charter which states:??

Places of cultural significance enrich people’s lives, often providing a deep and inspirational
sense of connection to community and landscape, to the past and to lived experiences.
They are historical records, that are important expressions of Australian identity and
experience. Places of cultural significance reflect the diversity of our communities, telling us
about who we are and the past that has formed us and the Australian landscape. They are
irreplaceable and precious.

Furthermore, Plan Melbourne under ‘Enhancing our liveability’ states:

Melbourne is a city of distinctive centres and neighbourhoods, from the high-density, inner-
urban areas of the central city to the leafy neighbourhoods of the east to the foothills of the
Dandenong Ranges to the bayside beaches to the new growth areas to the south-east,
north and west. Together these places create an accessible and inclusive city with living
options that cater for people across all life stages.

Melbourne’s cultural diversity adds to the city’s vitality and creates economic and cultural
benefits as well as a stronger understanding of the world. About 45 per cent of Victorians
were born overseas or have at least one parent born overseas. Melburnians have family
origins in more than 230 countries, follow 120 religions and speak more than 200 languages.

28 The Burra Charter: The Australia ICOMOS Charter for Places of Cultural Significance, 2013. Why conserve? page 1
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The more that is done to strengthen Melbourne’s distinctive feel and identity, the more
people will want to come here to live or to visit. Enhancing important aspects of Melbourne’s
‘heart and soul’ will add to its appeal as a destination of choice.

The Committee considers that the social significance in the Statement of Significance should be
expanded to include wider acknowledgement of the role of the market in the community life of
Darebin and beyond.

The Committee found Mr Gard’'ner’s position that the ‘wide walkways’ should be included in the
statement of significance under social significance confusing when he also considered that fabric is
not important when it comes to social values.

On the matter of fabric, the Committee notes, in the citation:

The Preston Market Quarter Identity Study confirms the unusually strong community
attachment to the Preston Market and highlights many of the social connections that evolve
in this space, which due to its careful design has allowed for them to be facilitated.

For many it can be hard to define what makes the Preston Market so attractive and
welcoming, however an intangible sense of ‘atmosphere’ is often mentioned.

A more explicit, spatial analysis of the Preston Market has identified how the key elements of
the complex facilitate exploration and provide areas for pause or social gathering, and
include:

¢ Cruciform plan with four key intersections
¢ Division into small blocks, which act as distinct neighbourhoods

Given the evidence, documentation and submissions before it, the Committee considers that the
layout and design of the market is a fundamental ingredient to its social significance and to those
intrinsic values highlighted within community submissions and by ECCV and DECC.

Mr Gard’'ner refers to the PPNO1 as providing direction on when to apply a Heritage Overlay for
places of only historical and social significance. However, the Committee notes that an
interpretative approach is suggested when there is nothing (including fabric, absence of built form
or special characteristics of the place) to be managed. In the case of the market there is something
to be managed, beyond the spaceframe, namely the layout itself, which is clearly documented in
the citation, the Statement of Significance and in the identity study which informed it.

Intangible values such as connection, intercultural and intersectional exchange and the ‘essence’
of the place, found to contribute to the social significance of the market cannot be ‘managed’ by
the planning system. However, the physical conditions that enable those intangible features of
social significance should be clearly identified.

As described in the citation, the Committee finds that the ‘What is Significant?’ section should
include the following elements of the market:

e the cruciform plan with four key intersections

e its division into small blocks that act like neighbourhoods.

Contribution of independent shops

The Committee notes that the market is part of the story of a longer history of the site however as
Mr Gard’ner explained, not all parts of the site are significant or important, and cited the car park
as an example.

Taking a ‘purist’ approach the car park could be considered part of the development of the site.
Indeed, the original street layout, early shops and subsequent market was designed with a
surrounding car park, which was a typical response to car-based retail design. However, despite
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this being a key element of the site, the car park is not considered important in any sense, and is
only noted in the history and description before the market was developed. Likewise, the early
shops tell of the history of the site as it transformed from the tannery to retail. Just as the street
configuration and subdivision pattern is the foundation of early development and retail
transformation, the shops are also part of the historical development of the site in its early
transition to retail.

Under Criterion A, the market is identified as having historical significance for its development as a
market, not for its earlier transition to retail. While the early, pre-market development is of
interest and the shops contribute to the understanding of the development of the site, they do not
contribute to the significance of the site as described under Criterion A. However, upon inspecting
the precinct, it is the Committee’s view that the earlier shops do contribute to other values of the
site. The shops are effectively part of the market complex and contribute to Criterion G,
particularly in the context of the fine-grained shopfronts, fronting the open walkways, in the same
manner, and similar in scale to the ‘market’ shops under the spaceframe. Their use, scale and
context as experienced by the visitor contribute to the experience of the market. In this context
the Committee considers that the earlier shops are ‘contributory’ to the significance of the market
under Criterion E and G.

The Committee prefers the RBA version of assessment presented in Mr Hemingway’s evidence
(Figure 16).

The Committee notes the disagreement between heritage experts around the use of
‘contributory’, ‘significant” and ‘not significant’. PPNO1 states under ‘What is significant?’ —

This section should be brief, usually no more than one paragraph or a series of dot points.
There should be no doubt about the elements of the place that are under discussion. The
paragraph should identify features or elements that are significant about the place, for
example, house, outbuildings, garden, plantings, ruins, archaeological sites, interiors as a
guide to future decision makers. Clarification could also be made of elements that are not
significant. This may guide or provide the basis for an incorporated plan which identifies
works that may be exempt from the need for a planning permit.

The Committee also notes the example of Statement of Significance provided within PPNO1 which

refers to “elements that contribute to the significance of the precinct” and includes contributory
buildings (albeit in reference to a mock precinct).

The market can be considered a ‘complex’ with many parts, some of which are more important

than others to understanding heritage values. The Committee sees no issue with distinguishing

the earlier shops as ‘contributory’ and notes that guidelines and policy regularly determine how
those elements might be managed, relative to their contribution to the heritage place (including
demolition and replacement).

Other matters

The Committee has reviewed the ‘Integrity’ section in the citation that states ‘Largely intact’ and
includes the additional sentence “The fruit and vegetable section at the Mary Street end of the
central walkway demonstrates the highest level of integrity to the original form of the spaceframe
structure.” In light of evidence and the Committee’s site inspections, the Committee does not
consider this an accurate description of the original form of the spaceframe. While the space
frame in the fruit and vegetable section has a high degree of intactness and integrity, it is not the
‘highest’ within the complex and there are several areas within the complex which demonstrate an
equally, if not higher degree of integrity including the intersection of The Centreway and The
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Strand where the spaceframe can be appreciated from multiple directions, as well as the PAM
Lane area which demonstrates the expanse of the spaceframe. In this context, the Committee
considers the integrity section of the citation should be amended to ‘High’.

The Committee notes and supports that the technical correction replacing ‘Structural Steel’ in
Criterion F should read ‘Standard Steel Pty Ltd’. It supports the inclusion of additional comparators
LaTrobe University Indoor Sports Centre, Bundoora and Reservoir Leisure Centre as examples of
spaceframe technology, as agreed by the experts.

The citation (RBA and updated by GJM) provides important information and context, including
detailed history and description of the market. Likewise, the Identity Study, particularly with
regard to understanding social significance and has informed the citation (as well as the
Interpretation Strategy). Following its review in accordance with the Committee’s findings, the
citation should be included in the Planning Scheme as a background document listed under Clause
72.08 as it provides important contextual history, description and analysis of the market. The
Identity Study should also be identified as a background document under Clause 72.08 and a
reference document in the ACZ1 as it provides important contextual information around social
significance and informed the Interpretation Strategy.

The Committee finds:

e The Preston Market has cultural heritage significance based on the historical (A),
aesthetic (E), technical (F) and social (G) criteria of PPNO1

e The Statement of Significance under ‘What is significant’ should be amended to add the
following elements:

- cruciform plan with four key intersections

- division into small blocks, which act as distinct neighbourhoods

- the earlier independent shops, fronting The Centreway and The Strand, to be
identified as ‘Contributory’.

e The Statement of Significance under ‘How is it Significant?’ should be amended to add
‘aesthetic’

e The Statement of Significance should be amended under ‘Why is it Significant?’ to:

- include aesthetic significance (Criterion E) as expressed in the Heritage conclave
version of the Statement of Significance (Appendix G).

- under social significance (Criterion G) include additional content to fully recognise the
community’s depth of attachment to the Preston Market as a place beyond trading, as
enunciated in the 2017 Statement of Significance prepared by Context.

- under Criterion F replace ‘Standard Steel Pty Ltd’ with ‘Structural Steel’.

e The ‘Integrity section’ of the citation should be amended to state ‘High” and not
specifically refer to the fruit and vegetable section as demonstrating the “highest level of
integrity of the spaceframe” because it is considered that this description is not accurate.
Alternatively, a more comprehensive description of other parts of the complex should be
included as having at least equal level of integrity including the intersection of The
Centreway and The Strand, as well as PAM Lane.

e Include the revised Preston Market citation (RBA and revised by GJIM) as a background
document under Clause 72.08.

e Include the Preston Market Identity Study (Hello City, 2019) as a background document
under Clause 72.08 and reference in the ACZ1.
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5.5 Extent of Heritage Overlay

(i) The issue

The proposed extent of the Heritage Overlay HO315 (part of Darebin Planning Scheme Map 11HO)
includes the market to the extent of only the existing spaceframe sections of the market and an
additional 10 metre curtilage, and excludes the independent shops at the north end of the
complex.

The issue is whether the proposed Heritage Overlay extent is appropriate.

(ii) Evidence and submissions
All experts agreed that a 10 metre buffer is appropriate around the market buildings.

The extent of HO315 as exhibited was supported by Ms Brady, Mr Gard’ner and Mr Raworth.
However, it was not supported by Mr Hemingway who sought to include the early shops at the
north end of the market. Mr Hemingway considered, as the independent shops are contributory,
that the extent of the Heritage Overlay include the structures and 10 metres around them also.

Mr Gard’'ner explained the recommended extent for the Heritage Overlay does not differ
significantly between the previous Context, RBA and GJM 2020 recommendations, with all three
applying a nominal 10 metre curtilage/buffer around significant fabric. The main differences relate
to whether the curtilage is taken from the extent of the significant heritage fabric (GIM’s
approach) or the whole of the market structures including the earlier buildings on the site located
to the north of the market (Context’s and RBA’s recommendation). Likewise, Context and RBA
included Mary Street to the east of the fruit and vegetable market halls whereas the GIM
recommended extent excludes the public carriageway.

The Committee questioned Mr Gard’ner on the rationale for mapping the entire market in the
Heritage Overlay, while the Guidelines and the Framework Plan in the ACZ1 identifies the fruit and
vegetable section only to be retained. Mr Gard’ner explained that it is established practice that
the first decision is to include the extent of fabric that demonstrates the heritage values and
therefore this determines the extent of the Heritage Overlay. At this stage of heritage listing, one
is ‘turning a blind eye’ to future decisions about how the place may be managed. In mapping the
Heritage Overlay, the primary consideration is significance, not future development. The Heritage
Overlay also triggers archival recording or interpretation opportunities and it is important that the
mapping demonstrates the significance of the place to provide guidance and permit triggers to
require archival recording or interpretation.

(iii) Discussion and findings

PPNO1 provides extensive guidance on mapping heritage places. Of particular note, it states
“Where possible, uncomplicated and easily recognised boundaries (such as a fence line) leave little
room for potential dispute in terms of the land affected by any future Overlay.”

There are practicalities around applying the Heritage Overlay. Under the exhibited Heritage
Overlay map, some of the independent shops on small lots are only part covered by virtue of the
10 metre curtilage. The Committee does not consider this a practical approach.

Furthermore, having found that the earlier shops are contributory, the Committee considers that
the Heritage Overlay should apply to the earlier shops on the north part of the market.
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The Committee finds:
e The Heritage Overlay should be mapped to include all the Preston Market Complex
including the earlier independent shops on the north side of the Market, and a 10 metre
curtilage (excluding Mary Lane) as shown in Figure 16 of this Report.

5.6 Paint controls

(i) The issue
No paint controls are proposed.

The issue is whether external paint controls ought to be applied.

(ii) Evidence and submissions

Experts in the Heritage conclave considered Mr Hemingway’s recommendation that external paint
controls ought to apply to encourage reinstatement of the original paint finishes. The conclave
agreed that the Heritage Design Guidelines should be updated to encourage restoration of original
tilt slab finishes and decorative motifs. All experts agreed that would be an admirable objective.

Mr Hemingway recommended paint controls apply, not so much to protect the murals because
they are too new, but to allow for consultation with the artist and potential reinstatement of
original geometric motifs that have been removed over time.

Mr Gard’'ner advised that the murals are recent additions. They do not have the time separation
to be considered as historically significant however they are a prominent part of the experience of
the market. They are a great interpretation opportunity but are not required to be protected.

The VPA, Council and PMD supported the Heritage conclave changes.

(iii) Discussion and findings

The citation document detail the murals on the exterior of the market building, which includes
those on the tilt slab concrete walls. A number of these murals have been painted by well-known
artists, but relatively recently, from 2017.

The Committee considers that the installation of the murals is a tangible example of the Market
incrementally evolving, they are recent additions and an expressive interpretation mechanism.
The Committee notes Mr Gard’ner’s views that they are recent and therefore the Committee does
not consider that they require management under the Heritage Overlay for reasons typically
through external paint controls. However, having reviewed the citation and the Heritage Design
Guidelines (discussed in Chapter 5.8), the murals are afforded an importance and recommends
retention and management.

The murals express a more contemporary evolution of the market and in this context, albeit, not
historical, the do hold value for interpretation. The Committee finds that external paint controls
are justified to manage this important interpretation element.

Furthermore, the Committee notes the consensus among experts that reinstatement of original
decorative motifs on the title slab walls is also encouraged and, in this context, external paint
controls are warranted.

The Committee finds:
e That external paint controls are warranted.
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e Amend the Schedule to Clause 43.01 to identify external paint controls as applying to
HO315.

5.7 Internal and external controls

(i) The issues

The issues are:
e whether the application of internal alterations control is appropriate
e whether the Permit Exemptions incorporated document applying to internal and external
heritage fabric are appropriate.

(ii) What is proposed?
The Amendment proposes ‘Internal controls’ be activated in the Heritage Overlay schedule.

The Permit Exemptions incorporated plan seeks to ensure that alterations and new works do not
adversely affect the significance of the market, while recognising the operational requirements of
the place as a public market and its location within the broader precinct. It establishes permit
exemptions from the Heritage Overlay for the following:
e external works:
- demolish early (non-space frame) perimeter buildings.
- demolish later walkway canopies and associated structure and cladding.
- construct or display a sign to market stalls and construct or display a direction sign.
e internal works:
- remove or demolish stalls
- alter existing non-original market stalls
- buildings and works for the fit out and installation of new market stalls
- remove non-original fittings, fixtures and street furniture within walkways and other
public areas
- alter non-original fittings, fixtures and street furniture within walkways and other
public areas
- install new fittings, fixtures and street furniture within walkways and other public
areas
- repaint structural elements
- construct or display a sign to market stalls (including a direction sign).

(iii) Evidence and submissions

Mr Gard’'ner explained that under the instruction of the VPA, GJM prepared a draft Permit
Exemptions incorporated plan in November 2020 to provide a suite of works that would be
exempt from a permit in accordance with Clause 43.01-3. The document provided for a range of
interior and exterior works that were considered to not adversely affect the identified significance
of the market as articulated in the RBA citation (as amended by GJM). The November 2020
version informed the exhibited Permit Exemptions incorporated plan.

While the Heritage conclave agreed that the Permit Exemptions incorporated plan was justified
there was disagreement about the extent of the exemptions.
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On the application of internal controls in the Schedule, all experts considered that internal
alterations controls should apply. Ms Brady however, considered that they should be limited to
spaceframe and tilt-slab walls, and specified in the Internal controls column in the Schedule.

Mr Hemingway considered there are other internal elements that should be managed such as
highlight window glazing (that has been overpainted) and support the incorporated plan providing
specific exemptions. Mr Raworth and Mr Gardn’er agreed.

Although Mr Hemingway sought that permit exemptions for interior painting should only apply to
the interior of the stalls it was agreed to encourage the removal of paint from original highlight
windows to market stalls in the Heritage Design Guidelines.

Mr Hemingway considered the early independent shops were contributory as they were
integrated into the complex by their canopy detailing which are of a sympathetic scale to the
spaceframe sections. The permit exemption to ‘Demolish early (non-space frame) perimeter
buildings’ would allow for their complete removal. While he considered change and some
demolition to these sections was possible without undue negative impact if undertaken in a
considered manner, their complete removal would have a negative impact, especially along the
north side of The Centreway.

Ms Brady and Mr Hemingway sought greater clarification of the type and extent of stall works that
are permit exempt. Mr Hemingway considered the proposed exemption ‘Remove or demolish
stalls’ was unclear as the stalls were integrated into the spaceframe with the glazed highlight
windows. Further clarification was recommended to ensure the original consistent components of
the stalls are not removed.

Ms Brady recommended an additional diagram be included in the Permit Exemptions incorporated
plan to show extent of heritage fabric so that it is very clear to the owner and decision makers as
to what is covered by the exemption and what would require a permit.

With regard to signage, Ms Brady recommended that the size, format and location of signs that
are permit exempt should be stated. She also suggested additional (non-statutory) guidance on
stall design and signage should be provided by PMD (or future market operator) for the market
stall holders. Although Ms Brady sought additional guidance on removal or installation of fittings
and street furniture in public areas it was agreed this is not required due to the organic and
dynamic character of the market fittings.

Council, in its submission, tabled a preferred version of the Permit Exemptions incorporated plan
based on the Heritage conclave version and Mr Hemingway’s position with regard to the early
independent shops.

The submissions of the VPA and PMD supported the post conclave version of the Permit
Exemptions incorporated document.

(iv) Discussion and findings

The market is a dynamic environment, an example of ‘living heritage’ and it is critical that it is
allowed to operate and evolve without unnecessary permit requirements that do not add value to
managing the heritage place. In addition, it is equally critical that the permit requirements and
exemptions are not ambiguous but are very clear, to avoid confusion and time wasting.

Having considered the Statement of Significance, the Committee notes that many of the elements
that are listed as contributing to the significance of the market are internal. These include internal

OFFICIAL Page 67 of 271



VPA Projects Standing Advisory Committee Referral 7 Report | 16 December 2022

walkways and arrangement, bulkheads, brackets and highlight windows. In this context, internal
controls applying to the spaceframe roof and tilt slab walls only will not afford the opportunity to
manage retention or change to these other significant elements. Internal controls are therefore

appropriate.

The Committee does not consider that the additional Criterion E (aesthetic significance) impacts
upon the extent of exemptions as exhibited. However, having accepted the position that the early
independent shops are contributory, in particular the fine-grained shopfronts and spatial
relationship fronting The Centreway, the Committee does not consider an exemption to demolish
the independent shops is appropriate.

The Permit Exemptions incorporated document, as amended by the Heritage conclave, strikes an
appropriate balance between managing key fabric and reducing the burden of unnecessary
permits for more minor, inconsequential (from a heritage perspective) alterations. The exemption
to remove and install signage of an appropriate size is valid and dimensions should be included in
the document so that this provision does not inadvertently capture all signs. The Committee
agrees with Ms Brady’s recommendation that PMD prepare a suite of sympathetic signage designs
and this could be a useful tool to exempt signs that comply with those designs.

The Committee finds:
e The application of internal controls in the Schedule to Clause 43.01 (Heritage Overlay) for
The Preston Market (HO315) is appropriate.
e The Permit Exemptions incorporated plan is an appropriate tool to manage internal and
external minor alterations without the need for a planning permit.
e The Permit Exemptions incorporated plan should be amended generally consistent with
the Heritage post-conclave version (Document 201) with the following changes:
- remove the exemption to demolish the earlier non-spaceframe independent shops
- finalise and insert diagrams that show later/additional alterations and non-original
market stalls
- specify the size, format and location of signs that are permit exempt (both removed
and installed).

5.8 Heritage Design Guidelines

(i) This issue

The issue is whether:
e the Heritage Design Guidelines appropriately support the purpose of the Heritage
Overlay and the decision guidelines of Clause 43.01
e the Heritage Design Guidelines respond to the significance of the Preston Market.

(ii) What is proposed?

The Heritage Design Guidelines are proposed to be identified in the Schedule to Clause 43.01 and
at Clause 72.04 as an incorporated document. The guidelines are based on Heritage Design
Guidelines Report and include guidelines for the heritage place (HO315) to reflect cultural heritage
significance, identity and character of the existing market, includes the minimum retention in-situ
of the existing fruit and vegetable sheds and its central corridor.

Design objectives are:
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¢ To guide the retention of the identified heritage values of Preston Market.
o To ensure future development respects the heritage fabric of Preston Market.

e To encourage the provision of opportunities for the identified social values of Preston
Market to be retained on-site

e To encourage development that celebrates the unique spaceframe technology.

The document provides:
e guidance around archival recording, requirements for Heritage Impact Statements and
heritage interpretation and referencing the Interpretation Strategy
e design guidelines that new development should:

e Retain a representative sample of heritage fabric. The extent of retention should, as a
minimum, include those sheds with the highest level of intactness, which includes the
fruit and vegetable sheds located either side of the central walkway.

o Allow for the retention of other existing spaceframe elements through incorporation into
new structures or their relocation elsewhere on the site.

e Encourage the siting of new built form along existing and/or new axial thoroughfares,
particularly east-west oriented axes (Existing axes shown in Figure 1).

e Encourage the retention of existing road and thoroughfare alignments into new designs.

e Encourage the referencing of the existing material characteristics of the site into the new
development, including: tilt-up concrete walls, geometric motifs, exposed structural
elements, materiality and spaceframe construction.

¢ Avoid construction of new built form directly on top of the retained heritage fabric.
¢ Promote the retention and reinstatement of original signage formats into new designs.
¢ Avoid like-for-like replication of historic design elements.

e Promote an innovative and bespoke design response to the heritage values of the place
into new designs.

e Avoid new built form that obscures retained heritage fabric, include the entrances,
external walls and the projecting eaves which reveal spaceframe elements.

e Encourage the retention of existing road and thoroughfare alignments into new designs
¢ Avoid terminating thoroughfares in end walls or t-intersections.

e Provide high-quality amenity and visual interest at existing and/or new key pedestrian
intersections

¢ Promote the retention and reinstatement of original signage formats into new designs.
¢ Avoid signage and structures that diminish the legibility of the spaceframe structure.

e Promote the retention and reinstatement of original planters and planting schemes into
new designs.

¢ Maintain where possible existing large-format murals into new designs

e Provide opportunity for new large-format murals that are publicly accessible and
incorporate relevant cultural themes.

o Facilitate and encourage a continuing market use within the site based on small-scale
and diverse retail experiences that are grouped by retail type.
The Heritage Design Guidelines include three diagrams showing existing axis, existing key
pedestrian intersections within the market site and location of existing large-format murals.

(iii) Heritage conclave

The post-conclave amended version of the Heritage Design Guidelines recommended amended
wording to include:
e clarity about when archival recording is required upon an application for the initial
demolition of original market fabric
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e clarity about when a Heritage Interpretation Plan is triggered to support any large-scale
development application.

e additional guidelines:
New Development:
Promote the retention and reinstatement of original signage formats and locations. inte-new
designs:
Encourage the restoration of original market stall fabric including the removal of paint from
highlight windows.

Encourage the restoration of original tilt-slab finishes and the reinstatement of original
decorative motifs.
The conclave recommended including the Heritage Guidelines Report June 2020 as a policy
reference (and background document under Clause 72.08).

(iv) Evidence and submissions

All experts considered that it is appropriate to provide Heritage Design Guidelines and to include
them in the Schedules to Clause 43.01 and Clause 72.04. There was agreement on the format
however much of the discussion of the experts (and most community submissions pertaining to
heritage matters) turned to the extent of fabric retention proposed by the guidelines (and in turn
the PSP/ACZ1).

Mr Gard’ner noted a few precedents of guidelines included in Heritage Overlay Schedule since the
gazettal of Amendment VC148 and identified overseas case studies of similar sites undergoing
change including South Street Seaport in New York, 798 Arts District in Beijing, Songshan Cultural
and Creative Park in Taipei and Distillery District in Toronto. The policy rationale recommends:

e the fruit and vegetable shed as a representative example of spaceframe

e reuse of spaceframe elements

e the importance of the axial arrangement of roads

e management of sighage and protection and retention of murals.

Mr Gard’ner explained the basis of the guidelines was grounded in the market having two discrete
sets of values: intangible and the technical. He considered the social and community values were
not tied to the fabric and therefore interpretation plays a key role in managing this aspect of
change to the site. As the spaceframe structure is specifically tied to technical significance, a
representative sample to demonstrate the technology is sufficient. Mr Gard’ner stressed that the
guidelines recommend a minimum retention and do not preclude more being retained.

Mr Gard’ner considered that as the fruit and vegetable shed is highly visible in terms of the
spaceframe, this representative feature should be the minimum fabric encouraged to be retained.
In cross examination he conceded that all of the spaceframe is equally intact and other areas can
be equally understood.

Mr Gard’ner placed less value on the role of fabric to demonstrate social significance because the
social values of the market to storeholders, patrons and community was not dependent on fabric;
it would not matter how it was built. He considered that if the whole market was demolished and
rebuilt in a completely different fabric in a cruciform arrangement, the market would still have the
same social values. However, through cross examination, Mr Gard’ner considered retaining more
fabric could be a better heritage outcome.

Mr Hemingway was critical that the exclusion of aesthetic value in the exhibited Statement of
Significance underpins the rationale adopted in the Heritage Design Guidelines - that substantial
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demolition of the spaceframe sections and full demolition of the early independent shops at the
north end could be undertaken so long as a heritage interpretation strategy was implemented. He
considered using interpretation as a tool would be employed as an attempt to salvage some
heritage value once most of the original fabric, which physically embodies the heritage significance
of the place, is largely removed.

He considered the likely outcome of the guidelines is that only the eastern section of the extant
market, currently the fruit and vegetable area, might be retained. According to the objectives,
(partial) retention is only to be ‘encouraged’ and not a given. The effect is that the section that is
being proposed to be retained equates to only 20 per cent or one-fifth of its current extent.

It was Mr Hemingway’s view that this level of spaceframe retention would have a negative impact
on the heritage significance of the market. This extensive loss, in combination with the likely
complete loss of the other contributory parts (the independent shops at the northern end), would
result in limited capacity to interpret the heritage significance which in part relates to its general
planning and scale, and can only be appreciated if much more of the existing fabric is retained. Mr
Hemingway referred to previous advice he had provided (documented in the Heritage Design
Guidelines Report) which considered, given the existing large footprint of the market, there may
be scope to remove up to 25 per cent of the significant section (of spaceframe roof) without
dramatically affecting the significance of the place, noting that removal of the southern portion of
the complex (containing variety goods) would have less impact as the spaceframe is not visible in
this area.

Mr Hemingway was critical that the language in the Heritage Design Guidelines was “very open,
non-obligatory, employing terminology such as ‘should’ (conditional tense) and ‘promote’ with no
explicit requirement to conform to the Guidelines”.

Mr Hemingway also suggested a guideline be included to encourage removal of paint from the
highlight windows.

Mr Raworth observed that the purpose of the Heritage Overlay was not only to conserve and
enhance heritage buildings, but also to facilitate adaptation and reuse of heritage places in a way
that does not adversely affect significance. While he acknowledged the market’s significance is
embodied in the fabric of the place, he did not consider it was necessary to retain all market
structures to respect this significance “to a reasonable and appropriate extent.”

Given the technical interest in the spaceframe construction and tilt-up concrete exterior is
repeated in all the market sheds, Mr Raworth considered retaining the intact fruit and vegetable
sheds an appropriate means of maintaining technical significance. He considered maintaining the
market function also serves to continue the market’s historical and social significance of the place
and was not reliant on its existing form.

Mr Raworth, while supporting the guidelines associated with signage, noted the heritage citation
does not describe or assess the original signage scheme for the place.

Ms Brady considered that a combination of partial retention of the market, heritage
interpretation, and maintenance of the historic market use as contemplated by the guidelines
could achieve a balanced approach to heritage. She considered the partial retention envisaged by
the guidelines of the fruit and vegetable sheds to either side of a central walkway will keep a more
intact sample or part of the heritage place, and provide guidance of where the remainder of the
place might be subject to change and development. She noted the sheds proposed for retention
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were identified earlier citation and Statement of Significance have the “highest level of integrity to
the original form of the space frame structure.”

Ms Brady considered the archival recording provisions triggered by ‘commencement of ‘any
works’ was an “onerous and expensive exercise for ‘any works’ and which could include minor
works”. She explained that normally, such recording is required in the event of demolition of a
significant element or part of a significant place, or in the event of a substantial development or
change. Accordingly, greater guidance should be provided on the scope of ‘works’” which would
trigger the archival recording, including for exempt works and for a single trigger point — either for
the whole market or for a part of it — as the point to record or document (‘capture’) the market
prior to the change occurring.

Ms Brady considered heritage interpretation to be:

an important part of a balanced approach to managing change, especially to manage
historical and social heritage values, and can enhance an understanding of these values.
Where a heritage place is undergoing (often substantial) change, it helps to memorialise
aspects of the history of the place, and to highlight the social and community attraction to the
place.

She considered that interpretation was a successful tool where part of the heritage place is being
retained and historic use is ongoing, as it can influence design outcomes that reinforce its heritage
values.

While Ms Brady supported the requirement for a Heritage Interpretation Plan, she noted that it is
similarly as onerous as the archival recording. The trigger for such a plan, and its implementation,
needs to be more clearly identified and should not be a requirement of a planning application for
minor works.

Ms Brady considered the Heritage Design Guidelines Report provided useful additional policy
rationale to the Heritage Design Guidelines and an updated version should be referenced in the
guidelines and included as a background document in Clause 72.08.

Council did not support the Guidelines as drafted given its preference for market retention. It
adopted Mr Hemingway’s evidence that:

The retention of only 20% of the significant space frame (being 16% of overall market fabric)
fails to capture the variation of elements across the site, including the “general planning
including wide walkways” which are a key element that contributes to the significance of the
site.

The extent of the proposed demolition will result in the existing gathering spaces and social
nodes being removed. This is particularly so given that the areas where the greatest social
interactions occur is at the western end of The Centreway and along The Strand. This fabric
which has facilitated the development of the Market’s social significance is proposed to be
lost.

The fruit and vegetable section is not a principal gathering area within the Market. Retaining
only a short section of The Centreway and completely removing The Strand from the Market
will decimate the social and historical significance of the place.

Such extensive loss of the spaceframe will impact on the heritage significance generally and
result in the loss and complexity of the overall market design.

The free-flowing aesthetic significance of the Market is proposed to be lost as only the fruit
and vegetable shed is proposed to be retained.

The loss of the Preston Market’s distinct character and culture would impact broadly on the
community.
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Council provided a ‘without prejudice’ version of the Heritage Design Guidelines?® which built on
the conclave version and provided for the retention of the market. It considered that the
guidelines should align with the purpose of the Heritage Overlay, with an emphasis on retention,
rather than interpretation, which it considered a last resort method of protecting heritage values
and should only be adopted if there is a compelling need for demolition.

Council also submitted that the Heritage Interpretation Strategy should be updated to
acknowledge the aesthetic significance of the market and the contributory role of the early
independent shops.

The VPA submitted that the Heritage Overlay requires the PPF to be considered (including those
matters beyond heritage such as urban consolidation and activity centre planning) and Council’s
starting point of retaining the whole market complex was not the balanced approach required.

PMD and VPA supported Mr Gard’ner’s approach and considered the guidelines presented a
balanced position to managing change under the Heritage Overlay. They supported the Heritage
conclave changes.

Community submissions were critical of the guidelines’ direction to retain a minimum of 20 per
cent of the market complex and that contemplating this extent of fabric loss the antithesis of
proper management of heritage values.

(v) Discussion and findings

The Committee supports the inclusion of Heritage Design Guidelines to provide an additional
decision-making tool for a complex heritage place such as the market.

However, considering submissions, evidence and the content of the guidelines (and the Heritage
Design Guidelines Report) the Committee has identified a number of significant issues and
inconsistencies.

It appears to the Committee that there has been a significant leap from the Statement of
Significance (and application of the Heritage Overlay to the market complex) to a design response
which anticipates a substantial removal of fabric and reliance on the Interpretation Strategy, which
in turn considers social significance cannot be managed through fabric. The Heritage Design
Guidelines do not refer to the Statement of Significance or many of the elements that contribute
to the significance of the market (as derived from the Statement of Significance).

There are inconsistencies between the citation/Statement of Significance and the Heritage Design
Guidelines that persist, despite the conclave version. There appears to be a disconnect between
the Statement of Significance and the Heritage Design Guidelines.

For example, the Heritage Design Guideline diagrams that show ‘Existing axis’ and ‘Key pedestrian
intersections’. While the Statement of Significance refers to ‘general planning and wide walkways’
it does not specifically refer to the axial arrangement (although these aspects are suggested by Mr
Hemingway in respect to aesthetic significance) and in the Committee’s findings regarding
additional elements of significance.

The Heritage Design Guidelines seek to:

2 Document 244p
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e “Promote the retention and reinstatement of original signage.” The Committee notes
that original signage is not identified as a significant or contributory element in the
Statement of Significance

e “Maintain where possible existing large-format murals into new designs.” The
Committee notes that the murals referenced and mapped in the guidelines are not
identified as a significant or contributory element in the Statement of Significance.
Evidence during the hearing confirmed that the murals were not significant.

Most contentious is the guideline that, at a minimum, the fruit and vegetable shed and central
walkway ought to be retained, accounting for approximately 20 per cent of the spaceframe. The
rationale is to provide a ‘representative sample’ of the spaceframe to demonstrate technical
significance. This design guideline lacks justification on a number of levels. Firstly, while the fruit
and vegetable shed has been singled out to be retained, the experts conceded this is not
necessarily the best example and there are other parts of the market that equally demonstrate the
technical significance of the spaceframe. It is the Committee’s understanding that the purpose of
the spaceframe design was to provide for an expansive area within an interlinking complex. The
retention of the fruit and vegetable section displays the spaceframe but does not convey the
integrated design and scale of this technique.

Reading the Heritage Design Guideline Report, it appears that the guidelines have been developed
alongside the Framework Plan and in turn the Framework Plan has somewhat informed the
guidelines which is an unusual methodology. For example, under ‘Spatial Logic’ the Heritage
Design Guidelines Report offers the following policy rationale:

The draft Framework Plan preserves the historical pattern of subdivision and thoroughfare
across the site. This could be enhanced by ensuring that the articulation of the proposed
Market Street is carefully designed such that it remains legible as a thoroughfare of the same
hierarchical order as Clinch Ave, Mary Street and The Centreway. This does not necessarily
mean that it must be a vehicular roadway — the new Market Street may be a pedestrian or a
shared thoroughfare — but in scale and materiality it should relate to the other streets. In this
way, Market Street can continue to define the eastern border of the former Broadhurst
Tannery site.

The Committee has considered the objectives of Clause 15.03-1S and its strategies which include:

e Provide for the conservation and enhancement of those places that are of aesthetic,
archaeological, architectural, cultural, scientific or social significance;

e Encourage appropriate development that respects places with identified heritage values;
¢ Retain those elements that contribute to the importance of the heritage place;

e Encourage the conservation and restoration of contributory elements of a heritage place;
and

o Ensure an appropriate setting and context for heritage places is maintained or enhanced,
as well as the purpose of the Heritage Overlay and its decision Guidelines.
As the Heritage Design Guidelines are proposed to be an incorporated document it is critical that
they are not inconsistent with the purpose of the Heritage Overlay.

The Committee considers the guideline that anticipates only 20 per cent retention of the
spaceframe has not been subject to robust impact analysis based on the heritage values of the
market. This pre-empts assessment of a permit application under the Heritage Overlay and would
potentially adversely affect the significance of the place with respect to technical significance, let
alone social and aesthetic significance regarding loss of fabric associated with the plan and design
of the market complex. It is considered that such an outcome (in an incorporated document

OFFICIAL Page 74 of 271



VPA Projects Standing Advisory Committee Referral 7 Report | 16 December 2022

referred to in a Heritage Overlay) is inconsistent with the objective and strategies of Clause 15.03-
1S and the purpose of the Heritage Overlay, having regard to the Statement of Significance.

The Committee considers that Council’s suggested wording for the guidelines is preferred,
consistent with Clause 15.03-1S, the Heritage Overlay and the Statement of Significance.

While the Heritage Overlay purpose and decision guidelines do appropriately provide for the
implementation and consideration of the PPF, these are considerations for the permit application
stage not for the application of the Heritage Overlay itself. While there may be sound policy
reasons to reduce the extent of the retained fabric because of other policy imperatives there was
no dispute about the extent of the application of the Heritage Overlay to the market complex. The
Committee can see no clear basis for the Heritage Design Guidelines (and the Framework Plan)
effectively retaining only 20 per cent of the heritage place as a starting point for planning the
precinct’s urban structure in the absence of a detailed heritage impact assessment.

The Heritage Design Guidelines Report which forms the basis of the Heritage Design Guidelines
need to be revisited in tandem with the Statement of Significance. At a minimum the Guidelines
need to address the Statement of Significance and elements of significance, aesthetic significance
and expanded social significance, beyond the utility of the market, and the contribution of the
earlier independent shops.

The Heritage Interpretation Strategy, which is referred to in the Heritage Design Guidelines, should
also be revised to consider aesthetic significance and the broader social significance identified.
This work should in turn inform the final PSP and ACZ1 Framework Plan and associated objectives,
strategies, guidelines and requirements.

The Committee finds:

e The Heritage Design Guidelines:

- areinconsistent with the exhibited Statement of Significance with regard to signage,
murals, axial arrangement which are not referred to in the Statement of Significance

- encourage minimum retention of market fabric which is likely to adversely impact the
significance of the market, impacting its historical, technical, social and aesthetic
values

- should be reviewed and amended to consider aesthetic and social significance

- should refer to the revised Statement of Significance in the ‘Purpose’

- at aminimum should reflect the Heritage conclave version but generally incorporating
the changes proposed by Council which emphasize retention of the market as a
starting point and to be more consistent with the objective of Clause 15.03-1S,
Heritage Overlay purpose and decision guidelines and have regard to the heritage
values set out in the Statement of Significance

- should reference the Heritage Design Guidelines Report.

e The Heritage Design Guidelines should be amended so that the triggers to prepare a
Heritage Impact Assessment are for permit applications to demolish market fabric and
for any large-scale development proposal.

e The Interpretation Strategy should be revised to consider aesthetic significance and social
significance.
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5.9 Impacts of a retained market on the Precinct Structure Plan and
Activity Centre Zone Schedule 1

(i) The issue

The issues are:
e whether the PSP and ACZ1 adequately consider the heritage values of the market
¢ whether the extent of retention of heritage fabric in the ACZ1 Framework Plan is
appropriate
e how should the PSP and ACZ1 respond to a substantially retained market.

(ii) What is proposed?
PSP

The PSP includes heritage and interpretation guidelines (B33-B42) including how redevelopment of
the market responds to the Heritage Design Guidelines and utilises the Interpretation Strategy.

ACZ1

The VPA's Part B version of the ACZ1 includes:

e (Clause 1.0 (Preston Market Framework Plan) which shows ‘the extent of market heritage
fabric’

e (Clause 2.0 (Land use and development objectives) which seek to support the market’s
social significance, and respect and enhance its cultural values in its redevelopment;
integrate retained fabric and ensure new built form complements retained fabric

e Clause 4.4 (Design and development) includes guidelines to support public interpretation
of the market consistent with the Interpretation Strategy; reuse salvaged heritage fabric;
reference the tilt slab construction in Mary Lane; and interpret The Centreway through
landscape treatment. It includes Plan 1 ‘Mandatory maximum building and street wall
heights and discretionary upper level setbacks’ which illustrates ‘Existing fruit and
vegetable market shed to be retained’

e Clause 5.0 (Precinct provisions) which includes a precinct plan showing the retained
market element and objectives, requirements and guidelines relating to: celebrate
heritage and cultural significance through design; repurpose heritage fabric; ensure
development responds to the heritage values; and managing retained fabric

e (Clause 6.0 (Application requirements) includes requirements for a Heritage Impact
Statement and Heritage Interpretation Plan referencing the Interpretation Strategy.

(iii) Evidence and submissions

None of the heritage experts took issue with the use of the ACZ1 but all agreed that there needs to
be a greater link between the ACZ1 and critical heritage documents including the Statement of
Significance and the Heritage Design Guidelines.

Mr Gard’ner considered that there is “very little nexus between the Heritage Guidelines and ACZ1”
and as “previously outlined, without greater contiguity between Heritage Design Guidelines and
the design requirements of the ACZ the application of the proposed rezoning and other controls
might not result in an acceptable heritage outcome”.
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Mr Gard’ner observed that the exhibited ACZ1 did not include the various links GIM
recommended be included to ensure the heritage values of the Preston Market are considered in
its redevelopment, including a specific reference to the proposed Heritage Design Guidelines.
Without a clear nexus between the Heritage Design Guidelines and the design requirements of the
ACZ1, and application of other controls might result in a situation where there is substantial
tension or conflict between the objectives of those controls which will be difficult to satisfactorily
resolve.

He noted the exhibited Framework Plan did not provide for, or encourage, heritage outcomes
sought in the Heritage Design Guidelines, including:

e relocation of spaceframe structure where it cannot be retained in situ

e retention of original market stalls (which are evident in the fruit and vegetable sheds)

e retention of the low street wall height where new buildings adjoin the retained market

structures

e use of tilt-slab concrete walls with geometric motifs

e maintain existing, and encourage new, large-format murals.

e the Statement of Significance.

Mr Hemingway asserted that ACZ1 lacked clear guidance to retain heritage significance and fabric
in a quantifiable way.

Both planning experts, Mr Glossop and Ms Jordan, were critical that the extent of retention was
not clear between the Heritage Design Guidelines and the ACZ1.

Mr Gard’'ner considered the ACZ1 has been appropriately informed by the citation prepared by
RBA Architects (as amended by GJM Heritage, May 2021). In particular he considered:

o The redeveloped market should retain a representative selection of market sheds and
reuse of other space frame roof elements as part of the redevelopment of the market to
retain the identified technical significance of the buildings.

e As detailed in the Framework Plan, the market will remain substantially the same scale
and will be able to sustain the same or similar function to the traditional market which, if
designed appropriately, should retain the identified non-physical (social and historical)
values of the market.

Mr Gard’ner recommended the Framework Plan show the alignment of The Centreway through
the proposed open space to the west of, and through the retained market sheds.

Extent of fabric heritage retention

Mr Gard’ner, Ms Brady and Mr Raworth considered that retention of a representative sample of
the space frame as outlined in the Framework Plan acceptable. Mr Hemingway disagreed,
considering that a ‘substantial’ amount of the original market structure needed to be retained to
conserve its heritage values.

Mr Gard’'ner considered that the spaceframe structure generally has as a high level of integrity and
the fruit and vegetable section is one of the areas where its technical significance is most readily
appreciated. He considered that a representative sample is needed to demonstrate this
technology and the retention of the fruit and vegetable shed provides this. He also considered the
relocation of parts of the existing spaceframe structure within the market site would be acceptable
in line with the Interpretation Strategy and referred to Expo 88 as an example where spaceframe
was relocated and re-used.
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Mr Gard’ner considered that the social values of the market could be retained with the ongoing
use of the market, albeit in a reconfigured form on the site and referred to the MCG and
Flemington Racecourse, where substantial changes have been made to heritage fabric, however
they are still appreciated and have a high level of social significance. With regard to impact on
social significance, and in particular intangible cultural heritage, he said this is inherently difficult to
manage from a planning perspective. He identified that this is further complicated by the fact that
market, unlike most community/local markets is currently, and always has been, privately owned.
He considered that authenticity of the market comes down to the use, rather than necessarily the
fabric. He opined the Interpretation Strategy was critical and would assist in achieving a good
heritage outcome for the Market.

Mr Raworth considered that while all the market with spaceframe is significant, retaining a
representative sample of a relatively intact section of the market was an appropriate response.
This would recognise and respond to the market’s technical and aesthetic significance, and
appropriate having regard for the social and historical significance of the place. The social and
historical significance of the place would also to be recognised in the broader redevelopment as
contemplated in the PSP by retaining an ongoing market use. These aspects are ultimately
supported by on-site interpretation of the history, use and significance of the place.

Mr Raworth referred to examples in Victoria where substantial demolition of heritage buildings
has been allowed, resulting in substantial change and loss in fabric while retaining its integrity
through facilitating ongoing understanding through interpretation. He referred to many Victorian
buildings in Carlton where substantial demolition occurs at the rear, industrial sites where the
main office and small portion of factory might be retained with substantial redevelopment
occurring on the balance of the site and Queen Victoria Hospital where the buildings were
substantially demolished for a shopping complex. In that case 80 per cent of the red brick built
form was demolished but the main hospital building was retained and used for women'’s services.

Ms Brady acknowledged that balance is often difficult to achieve but can reasonably include partial
demolition, heritage interpretation and maintenance of the historic use of the market within a
redeveloped precinct. She supported the retention of the fruit and vegetable sheds to either side
of the central walkway to provide ongoing evidence technical significance, noting that this section
has been identified in the citation as having the “highest level of integrity to the original form of the
spaceframe structure”. Ms Brady also pointed to examples of substantial demolition, such as the
State-listed Waverley Park, which retained the most significant stand and oval with the remainder
of the site was redeveloped for a completely different use.

Ms Brady did not consider the internal walkways to be integral to the significance of the Market
and in any event could be integrated into a new design.

Mr Hemingway considered the extent of demolition shown in the Framework Plan would result in
the loss of most of the “general planning including wide walkway” which is a key element that
contributes to the significance of the site. At the time of development, the open walkways were
what distinguished the market from contemporary shopping centres such as Northland (fully
enclosed and climate controlled) and was integral to the vision of the owners and
architects/designers. Although the walkways have been covered over in two phases (initially
tensile structures, subsequently some with perspex roof cladding), they remain integral to the
design and character or ambiance of the place.
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He noted that the walkways were ‘key values’ included in the Heritage Design Guidelines but could
be largely expunged while only ‘encouraging’ future development proposals to replicate the
existing pattern of thoroughfares. He considered that retaining only a short section of one of the
main thoroughfares — the east section of the main spine of The Centreway “would decimate the
heritage significance of the place.”

Mr Hemingway considered the fruit and vegetable section was not a principal congregating area as
the stall holders partly utilise that section of The Centreway, while the other main walkway — The
Strand which intersects with The Centreway is at the heart of the complex and would be
completely removed. The central parts of these two thoroughfares are the main socialising areas
of the market in particular The Centreway — between Mary Street and The Strand, and The Strand
—between The Centreway and Earle Street.

He considered removing the deli and meat area would have a negative heritage impact as the two
enclosed food halls are key elements, recognised in GJM Heritage amended citation and partly
referenced Heritage Design Guidelines. The design of the food halls, parts of which are extensively
glazed, allows for the better appreciation of the steel posts and associated struts on which the
spaceframe is supported as compared to the walls between the various separate outlets.

While Mr Hemingway considered the full retention of the independent shops may not be
necessary, optimally parts should be retained (in particular the section along the north side of The
Centreway between Mary Street and The Strand), where they are integrated with the detailing of
the space frame shops opposite.

He considered the social significance of the market has been recognised by all heritage experts and
the dynamics of the walkways provided for social interactions:

Whilst social significance by its nature is intangible, it is also related to building fabric and the

ambiance created by it. The potential removal of up to 80% of the fabric of the spaceframe

section, let alone the other contributory parts of the market (the Independent Shops), and so

an even greater percentage of the current extent of the Preston Market, would inevitably

have a negative effect on social significance. To suggest otherwise, would be disingenuous.
While guidelines might be devised in the ACZ1 to encourage spatial arrangements similar to those
existing as a means of facilitating social interactions and experiences which currently take place in
the market, there could be no guarantee that will occur or that they can be recreated. It was his
view that social significance cannot be easily transferred or replicated as it typically evolves over
time, as it has at the here. If much of the fabric of the market was demolished as identified in the
ACZ1, the continuum of experience would be broken for some time, possibly irrevocably.

Mr Hemingway provided an alternative approach including retention of the majority of the market
complex, potential removal of northern independent shops, move and reinstate some tilt slab
concrete walls and spaceframe elements and reduce market size. He recommended that the PSP
and ACZ1 be reviewed accordingly to avoid severely compromising the heritage values.

Ms McMahon provided evidence on social impacts. She considered that the findings of the
Identity Study (which she authored) relating to demolition and rebuilding had not been accurately
transferred into the Framework Plan. Recreating key elements of the market’s identity and
function would be a “high risk strategy” and likely to impact on the market’s identity. She
considered that a like-for-like substitution could not replace the existing relationships between the
built-form, access and land use. Ms McMahon preferred a small-scale and gradual redevelopment
of the market and considered:
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The market as it is understood today in terms of function and identity is unlikely to survive
development of the site. Another retail Market may replace Preston Market and may be
known by the same name, but this new market is highly unlikely to be a meaningful
continuation of the existing market | believe it is likely to different significantly in built form,
government, goods and services on offer, customer base and economic function, access,
aesthetics, grain size, layout and configuration, place experiences, scale, number of and
type of vendors, historical context and continuity.

That said, Ms McMahon did consider that the market is flexible and capable of change however it

was the rate of change that is the issue, as well as considering the sum of its parts, as she put it
“the whole enchilada” .

The social evidence of Ms Rosen and Mr Weston were diametrically opposed regarding the
impacts of a migrated market from its current form to a new configuration proposed under the
ACZ1. Mr Weston'’s evidence focused on how this transition could be done while minimising social
impacts, considering it could be successfully achieved, taking into account PMD’s transition plans.
Ms Rosen’s evidence focused on the fear members of the community have around such a change
and likely impacts of gentrification which she considered inevitable as a result of a relocated
market.

Council considered as currently drafted, there was an inherent conflict between the ACZ1 and the
heritage objectives:
e to conserve and enhance the elements of the market which contribute to the significance
of the place
e ensure that future development does not adversely affect the significance of the market
as a heritage place.

Council submitted there was an in-built assumption within the ACZ1 that there would be
considerable demolition of the heritage fabric. It considered this tension problematic. Council
submitted that the conflict stems from the fact that the ACZ1 and the PSP are based on the
assumption that, under the Heritage Overly, over 80 per cent of the market would be permitted to
be demolished which was inappropriate. This tension needed to be resolved at this stage of the
planning process, either by reducing the extent of the Heritage Overlay (to include only those parts
proposed to be retained under the ACZ1) or until a permit is granted for demolition under the
Heritage Overlay. Planning for the precinct must be based on the retention of the market
otherwise “the planning controls are jumping the heritage gun.”

Council opposed the extent of retention as identified in the Framework Plan considering it would
move the market from a “centrepiece to a sidepiece”. Referring to Professor Davidson’s Heritage
Handbook, Council submitted the market acts as a document to explain its historic and special
significance, and therefore fabric is important and can and should be managed to retain those
values.

Council submitted that the axial layout, orientation, and use of the market is evidence of the way
the community, particularly the migrant community, of Preston and surrounds has created and
used the market over the last five decades. In addition, the importance of the fabric of the market
to tell the history of the place is evident throughout the Statement of Significance, which in
relation to historical significance highlights that:
e it was the first market to have been constructed in the municipality since the interwar
period
o itreflects the growth of Preston in the post-WWII period, when migrants were attracted
to the area to establish small businesses as stallholders within the Market.
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In terms of social significance, Council submitted that the market in situ, in line with the Statement
of Significance:
e is strongly identified with the municipality and the migrant community of shoppers and
stallholders who have longstanding associations with the place;
e has become an informal and inclusive/welcoming community space;

e is comprised of generous open spaces/walkways which allow for extensive social
interaction and are well used as meeting places;

e spaces create a vibrant atmosphere that has developed a strong sense of ownership by
the community; and

¢ includes a traditional, largely open-air format which has been well supported in contrast
to the evolving late 20th century trend for shopping centres to be fully enclosed/air-
conditioned.
Council considered the intersection of The Centreway and The Strand are particularly important as
a key gathering space. While other axial arrangements can be reproduced as shown on the PMD
plan, it was likely that they will impact on the integrity of the only remnant heritage fabric,
diminishing them further.

The VPA submitted that in preparing the PSP and ACZ1 they had careful regard for the Identity
Study which had contemplated market relocation and noted that PMD had commenced
considering place management in the context of traders and continuing access to current goods,
stalls, services and activities. VPA cautioned that the market is not a monument, but rather:

its character, value and vibrancy are above all else a product of the people who make it and
the people who use it. It is in the relationship between the community it serves and the
goods and services offered, and the relationships and interactions that the transactions and
the spaces enable to occur between traders and customers, and between people visiting the
market. There is no reason those same relationships and interactions will not continue to be
sought out, and continue to occupier, in a comparable environment in almost (and in part,
exactly) the same location.
The VPA submitted that extent of retention proposed in the ACZ1 struck the right balance in
retaining fabric which demonstrates technical significance, while transferring the market use to the

east of the site.

PMD submitted that while retention of heritage fabric is ‘a no brainer’ there were competing
considerations that required addressing. It submitted that the market is not commensurate with
modern standards, among a number of challenging issues, in particular loading and unloading is
not adequate. It is not all thriving, and has substantial urban design shortcomings including no
street address, no interaction with surrounds and no green space. PMD submitted that under the
existing conditions change is inevitable and a migrated market will enable modernisation while
enabling the balance of the site to be developed to achieve strategic outcomes for the site
commensurate with its MAC status.

PMD submitted that the market is not the same one that was built 50 years ago. The weight of
heritage evidence strongly supports what should be retained, namely the fruit and vegetable shed,
and that other positions to retain all of the market was extreme and hard line.

PMD did not accept that heritage was a threshold issue for this site, but one consideration of many
and should be approached in that manner having regard to all the matters that needed to be
considered in the redevelopment of the market. It submitted that their plan provided for a layout
inclusive of walkways that would create more than one cruciform with two cross streets and abut
the park. Those connections and intersections will have seating and provide opportunities for
social interaction.
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PMD supported additional articulation in the ACZ1 around heritage matters as proposed by Mr
Rarworth, Ms Brady and Mr Gard’ner.

Community submissions

Community submissions varied from those who considered that the market should be retained in
its entirety, that the heritage attributes cannot be reproduced, that some level of change is
acceptable such as new buildings on the same footprint through to acceptance that the market
could be transferred and configured in a new building to facilitate social and shopping interactions.
However, most submissions concerned with heritage did not support the retention extent
proposed under the ACZ1.

The ECCV submitted the market is a place of enormous significance to the Victorian multicultural
community and demolishing and rebuilding a new market will create a huge risk to the character,
social and cultural roles of the market, and the commercial viability for the existing multicultural
market traders, as well as dismantling a tangible piece of migrant rich architecture and history.
DEEC reinforced this position.

Ms Pighin considered that the social connection could be retained depending on what the new
market looked like. She considered the internal spaces are important to facilitate the social
connection, and there needs to be enough space for people to gather.

Mr Percy submitted that the market needs its current configuration to work, and the PSP would
deplete the market. He called for the PSP to be reconsidered to enhance and modernise the
precinct only as a market. He was supportive of Council’s submission to retain the market in situ,
accepting moderate changes but not 80 per cent demolition.

Mr Erlandsen submitted that retaining only the fruit and vegetable shed (and installing a car park
over the building as shown in the PMD plan) did not take heritage seriously and lacked assessment
and analysis. He considered insufficient consideration had been given to other options in the
preparation of the PSP.

Mr Erlandsen referred to Plan Melbourne which speaks to the connection of story to heritage:

There is more to heritage than place. The stories of Melbourne — including stories from
before European settlement — help citizens understand the places where they live and work.
They also help create a sense of belonging to the community by encouraging tolerance and
respect. Supporting new and innovative ways to tell Melbourne’s stores will create
opportunities for community building through arts, heritage and cultural projects and support
built and natural heritage conservation and place-making for new and existing communities.

He submitted that the existing footprint of the market is a place that satisfies this sentiment and
demonstrated the connection between the elements of social significance and built form.

Mr Kaszubski submitted his views on what he perceived to be the outcome of development under
ACZ1:

The market is a physical testament to local ingenuity in design and construction as well as
the contribution post war migration made to Australia. To retain a tiny portion of the market
in the relocated and shrunk down version proposed by VPA and PMD preserves only a
sample artifact of the original design, a museum piece completely out of context and serving
as an ostentatious pastiche, a tokenistic gateway to what can be best described as a de-
malled shopping centre built from scratch.
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(iv) Discussion and findings

The Committee notes PMD’s submission, that heritage is but one of many issues that needs to be
balanced and should not be elevated to a threshold issue. The Committee disagrees and considers
that in this Amendment the impacts on heritage values is a threshold issue.

The main issue of contention between parties is the extent to which market fabric is retained. The
Committee notes that there are diametrically opposed views on this matter. While the Heritage
Design Guidelines recommend a minimum extent of retention, the PSP and the ACZ1 has
progressed to effectively adopt the minimum as the maximum level of retention. This definitive
position requires the Committee to make a call on preferred fabric retention and extent of
demolition at this strategic stage, having regard to the significance of the Preston Market, and
balancing other matters.

The Preston Market has been described as ‘iconic’ and ‘an institution’, identified for its historical,
aesthetic, technical and social cultural heritage values. Submissions (including from peak bodies)
and background studies including the Preston Market Identity Study and the Heart of Preston
stress that the market has a strong cultural identity. It is an attractor beyond the local area and
has a high degree of attachment to a diverse intersectional community. The market’s cultural
values are both tangible and intangible. Both the market’s structure (including configuration) and
authenticity, as a gathering place and trading place, have a very high degree of integrity.

At the same time the Committee recognises that the land surrounding the market is underutilised
and is a strategic location for urban consolidation. To not plan for development but maintain the
status quo with a sea of car parking and suboptimal external interface would be poor planning in
the context of planning for population increase and housing provision.

Planning is about balance. Normally with a blank site in a MAC or a strategic urban consolidation
site, planning would build on a foundation of movement network, land use and urban design. VPA
has sought to achieve balance and has effectively approached the design task in that way. But this
is not a blank site and the Committee considers that the VPA in its design approach (despite the
associated heritage documents forming part of this Amendment) has not adequately considered
the matters of cultural significance and cultural identity, which are called up in Plan Melbourne
(Objective 4), Clause 15.01-1S (Urban Design) and Clause 15.03-1S (Heritage Conservation), PPNO1
and the Heritage Overlay.

Having regard to Clause 15.01-1S, Clause 15.03-1S, the Statement of Significance and evidence
before it, the Committee considers that extent of retention (or demolition) of the market complex
as shown in ACZ1 will adversely impact on its significance and its integrity because:
e the technically significant features of the building, including its expansive spaceframe will
be substantially diminished
e the overall plan and architectural detail of the complex, as it was designed, will no longer
be legible, impacting on its technical, aesthetic, historical and social significance
¢ the wide ‘internal’ walkways, intersections and ‘neighbourhood’ which facilitate the rich,
valued and historical social interaction will no longer be extant.
e the change contemplated by the Framework Plan is likely to adversely impact the social
values and valued cultural identity of the market.

The Committee considers that while interpretation techniques such murals, re-using spaceframe
and adapting the existing axial layout and walkways within a new neighbourhood gives a ‘nod’ to
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significant cultural values, these do not adequately mitigate the loss of significant elements of the
market or conserve its integrity.

The Committee considers that the layout provided in the PMD plan could somewhat replicate the
axial arrangement in the existing market however it has reservations that it will achieve
dimensions that provide for community interaction that is successfully experienced and valued as
enunciated in submissions and the Identity Study. As Council submitted, while a new market could
be developed elsewhere on the site, it would not be “The Preston Market'.

A number of submissions expressed fear that the cultural identity of the market will diminish as a
result of relocating the market. The Committee also heard commitments and intentions that
cultural identity can be retained in a newly configured building. The Committee is satisfied that
the issue of rents, trader agreements and the like highlighted by Ms McMahon can be dealt with
between the traders and the owner. The requirement for a transition plan in the ACZ1 is one step
to ameliorate this aspect. However, the Committee is of the view that authenticity and integrity
cannot be replicated and needs time (as considered by Mr Czarny, Ms Hodyl and Ms McMahon).

Markets are dynamic and while this market has changed over the last 50 years, it is the rate and
degree of change that is the issue. How to maintain its identified heritage values and long-held
cultural identity, integrity and authenticity while facilitating much needed optimisation of this
important site is a key challenge.

None of the plans presented to the Committee were perfect but what they do show is that the site
is large enough and has the flexibility to achieve various configurations. In light of the heritage and
cultural values of the market, the Committee sees that there is no compelling reason to remove 80
per cent of its physical fabric, especially those parts which display expansive spaceframe, wide
corridors, road layout facilitating ‘street market’. These are important physical features of the
place.

The Committee considers the ACZ1 will diminish the integrity of the market to the extent that
heritage controls would no longer be justified. The PSP and ACZ1 has not achieved balance and
needs to better respond to cultural identity and significance and where integrity and authenticity is
retained.

In reaching these conclusions however, the Committee does not prescribe that the market ‘be
frozen in time.” The Committee considers that the market has demonstrated it is a place that can
tolerate incremental change. In this context, while the Committee considers key elements as
outlined in the Statement of Significance should be substantially retained, sympathetic changes to
fabric to improve urban design interface and adaption to contemporary regulations is encouraged
to ensure the market’s longevity and achieve net community benefit.

The Committee believes that the wider precinct can be redeveloped, albeit transformed while
retaining the most important parts of the market and facilitating incremental change in line with
the market’s heritage values.

The Committee notes Council’s preferred version of the ACZ1 which emphasises retention of
market fabric and the Committee supports this position as a starting point. That said, it notes the
VPA’s Part B version of the ACZ1 includes additional objectives, requirements and guidelines that
better integrate and respond to the market’s heritage values when considering future
development. These are appropriate improvements.
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The Committee considers that the ACZ1 should be reviewed to reflect more retained market fabric
to respond to technical, aesthetic and social significance as outlined in a revised Statement of
Significance and revised Heritage Design Guidelines.

The Committee finds:

e The ACZ1 and PSP will adversely impact on the heritage values of the Preston Market and
do not achieve the objectives and strategies of Clause 15.01-1S and Clause 15.03-1S.

e The PSP and ACZ1 objectives, strategies, guidelines and requirements should be reviewed
without the assumption that only 20 per cent of the market will be retained and to reflect
more retained market fabric to respond to technical, aesthetic and social significance as
outlined in the Statement of Significance.

e The ACZ1 should reference the amended Statement of Significance and the associated
Heritage Design Guidelines following review of Committee’s findings.
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6 The urban structure and built form
6.1 The urban structure and activation

(i) The issues

The PSP proposes the relocation of the market to the eastern edge of the site. If the market is
substantially retained as recommended, the proposed urban structure, land use pattern and

activation will be significantly different to what is currently proposed

The issues are:
e what impacts a retained market will have on the urban structure and what

e whether the urban structure within the PSP is robust and appropriate
considerations will be integral to successfully integrating it

(ii) What does the PSP and ACZ1 propose?

PSP

The key elements of the PSP’s urban structure (are shown in Figure 17) are

e based around a grid of streets running north-south and east-west
e the relocation of the market to the eastern edge of the precinct incorporating

approximately 20 per cent of the existing market building
e retention of The Centreway as the primary east-west connection between the station

and the market which will lined with fine grain supporting retail or food and beverage
e ground floor area will include fine grain commercial, studio activation and residential

interface, with the potential for mixed use development above

e acentral public open space that would support activity from the market and the rest of

the precinct.

PSP Land use and Activation Plan
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Key built form and design outcomes sought include provision for retention of the existing fruit and
vegetable market shed, a finer grain of streets, active ground floors and building articulation and

building height transition. These outcomes are supported by strategies, relating to:
e building form and scale (B1-B11) including designation of street block maximum

dimensions

e building heights and setbacks (B12-B25)

e development abutting open space and the market (B26-B29)

e building services (B30-B31)

e heritage and interpretation (B32-

ACZ1
The draft ACZ1 includes:

e Clause 1.0 (Preston Market Framework Plan) outlines the precinct’s urban structure
e Clause 2.0 (Land use and development objectives to be achieved) sets out a series of

B41).

objectives pertaining to land use and development, built form, movement and parking
e (Clause 4.4 (Design and Development) outlines requirements and guidelines for built form
- including building height, setbacks and separation; active frontages; circulation and

parking; and public open space.

(iii) Evidence and submissions

The community desire to retain the market in situ is significant. Within the 386 submissions, there

were more than 500 mentions of the desire to retain the market in its current location.

Submissions from Mr Erlandsen, SPMAG, Ms Fazio and Ms Pighin and many others emphasised

the deep desire within the community for the market to remain as is without change.

Council’s alternative land use and activation plan (Figure 18) retains the market in situ with mixed-

use development and open space surrounding the market.

Figure 18

Council proposed version of Land use and Activation Plan
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The Council’s concept proposed similar ground floor uses and activation for new development to
those proposed in the PSP. The proposed structure and location of the open space is significantly

different to the PSP, and takes advantage of the space left over after market’s retention. In
closing, Council presented an updated Land use and Activation Plan which provided for additional

informal activation.
Both Mr Sheppard and Mr McPherson warned that while it is possible to retain the market in situ,

it will be difficult to activate the precinct when faced with so many blank walls and service edges.
Mr McPherson identified challenges for the integration of new buildings when he considered that
the “existing market is inward-looking and presents extensive blank wall frontages/interfaces to
the outside which is undesirable from an urban design perspective”. He also considered that the
spaces around the market may not be hospitable and questioned whether such an outcome would
result in active edges. Specifically, he pointed to the fact that the central public open space in the
Council plan has inactive edges along three of its four sides. He also observed that the presence of
bins and pallets and operational requirements of the market do not support active streets and

places.
PMD proposed a variation of the proposed urban structure, land use and activation (Figure 19).

Although subtly different to the PSP it proposes a largely similar urban structure which includes the
market located in the eastern part of the site, and new mixed-use development located around a
central public open space. Itis less prescriptive than the PSP in terms of ground floor uses and

highlights only fine grain retail/food and beverage activation on certain streets.

Figure 19 PMD proposed version of Land use and Activation Plan
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The VPA considered that the urban structure contained in the PSP presented the best balance of

elements and provided for the right level of change.

(iv) Discussion and findings
But for the issue of retaining more of the market, the Committee is of the view that the PSP urban

structure is an inherently sound one.
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The substantial retention of the market in-situ, as discussed in Chapter 4 would reflect its
importance in terms of the historical values of the precinct. However, its retention will have an
impact on the extent and type of development across the balance of the site. Retaining the
market will result in the many blank edges, walls and service areas directly interfacing with new
development. This condition sets up a more complex urban structure, one that would require
more consideration of proposed interfaces and transitions, and open space location, hierarchy and
function. This potential outcome has not been considered in any detail as part of the PSP,
although it has been considered as part of Council’s submission. It is the Committee’s view that
the retention of the market could inadvertently result in a lesser urban design outcome across the
precinct unless more consideration is given to the creation of good interfaces, activated ground
floors and suitable open space locations. It would also entail the potential alteration or removal of
building fabric to occur which can be accommodated following appropriate assessment, as
discussed in Chapter 5.

The Committee acknowledges the design challenges around activation of streets and open space
with blank market walls and bin and pallet storage. Although these issues may seem relatively
minor, the activation of the areas between the market and the new development will be critical to
the success of the overall precinct. They are essentially the lynchpin between the new and old,
and if these open spaces, and ground floors are not active and vibrant, the precinct will not realise
its full potential.

The Committee is not convinced that the concept presented by Council has adequately considered
how the retained market will address these interfaces with new development, or how the
perimeter of the market will contribute to an active and vibrant precinct. Despite advocates for
Council being asked this question on several occasions, there was no clear response as to how this
might be achieved. Council’s updated Active Edges Plan which showed some additional
components around the market perimeter such as informal activation (pop-up trash and treasure
stalls, food trucks/cafes). The Committee considers that the temporary nature of such initiatives
and the large extent of perimeter wall is not a satisfactory solution for creating active edges
around the perimeter of the market. Council’s plan fails to show the extent of loading docks
around the market, which will further reduce the opportunity for active edges and attractive
interfaces. It does not consider design interventions such as punching market walls or
reconfiguring market stalls to face outwards, both of which could go some way in activating edges.
Additionally, Council’s location of open spaces appears ad hoc and lacking hierarchy.

The ramifications of these inactive and blank edges are significant in terms of creating activation
throughout the precinct. Furthermore, on the days where the market is closed, the centre of the
precinct will also be empty, creating a ‘donut’ effect with activity only around the edges of the
precinct.

It will be challenging to create a vibrant precinct with activated edges throughout, without
significantly more analysis and design. Although design could resolve some of these issues, it is still
the role of a PSP to anticipate how it can be successfully realised. If the market is retained in-situ,
some of the remaining development parcels will be awkward and narrow so some flexibility in
design response will be important including allowing some height flexibility in other portions of the
precinct. The Committee is of the view however that an acceptable urban structure can be
achieved with a retained market. This will require an approach that allows for the market to be
adapted to enable it to respond to its new context in terms of interfaces, transitions and
activation.
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Absent the market’s heritage values, the Committee considers the PSP and a number of elements
of the PMD plans provide a better urban design outcome in terms of active edges, attractive
interfaces, appropriate transitions between land uses, dedicated service areas and streets, and
open space locations and hierarchy. If the market is to be substantially retained for heritage rather
than urban design reasons, the Committee does not consider the Council plan is the solution for
delivering a lively, vibrant urban consolidation precinct.

The Committee finds that:

6.2
(i)

The PSP urban structure and built forms guidelines are largely robust and appropriate
from an urban design perspective.

Retention of the market in-situ however, while possible, sets up a more complex and
challenging urban structure.

Council’s concept has not adequately shown how a retained market will appropriately
consider its context and create a vibrant precinct.

The PSP and PMP proposals provide for a better urban design outcome in terms of active
edges, attractive interfaces, appropriate transitions between land uses and open space
locations than a retained market scenario.

Despite further analysis and testing in detailed design phases, the PSP still needs to
provide clear guidance around activation and urban structure if the market is to be
substantially retained.

The Committee considers that although further design can resolve some of these
structural issues if the market was to be retained, the PSP will need to be reviewed to
consider how it can be successfully integrated into the urban structure in a manner that
still achieves its vision and objectives.

Height

The issue

The issues are whether:

(ii)
PSP

the heights proposed in the PSP and ACZ1 are appropriate in the context of the precinct
mandatory or discretionary height controls are appropriate
floor area ratios (FARs) should be considered.

What is proposed?

The PSP seeks a mid-rise character outcome across the precinct that would include:
e Maximum building and street wall heights (B12 and B15) comprising:

- 4(16 metres) to 8 storeys (29 metres) at the southern edge

- 3 (12 metres) to 8 (29m) storeys at the precinct’s centre increasing to 10 storeys (35m)
adjacent to the station

- 12 metres at the proposed market and adjacent to the retained market building
(responding to the existing structure’s height of 11m)

- 14 (47 metres) storeys to the northern edge

- primarily 3 storey maximum street wall heights throughout the precinct except in
certain streets in the southern part of the site, and along St George’s Road where 4
storey street walls are proposed.
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e reduce building heights in areas closer to High Street and the market (B13)
e building podiums provide a human scale interface (B16).

The PSP directions around height and setbacks were informed by the Architectus Urban Design
Report and March 2022Addendum.

ACZ1
The ACZ1 provides:

e Clause 2.0 (Land use and development objectives) encourages the redevelopment of the
precinct as medium-rise with the market area generally having a low-rise built form.

e Clause 4.4 (Design and development) includes:

requirements for building heights, street wall heights and setbacks to not exceed
those identified in ‘Plan 1: Mandatory maximum building and street wall heights’

(Figure 20) and focusing focus taller buildings toward Murray Road to minimise

shadow impacts

surrounding context and emphasises sensitive built form transitions.

upper levels from the street.

ACZ1 Plan 1: Mandatory maximum building and street wall heights
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guidelines to encouraging a variety of scales and forms that correspond with the

guidelines for human scaled streets, street enclosure with lower street walls on
narrower streets, allowing views to sky from streets and minimising visual bulk of

The VPA's Final version of the ACZ1 included to the Built Form and Design Plan (Figure 21) included
more 4-storey street wall height (16 metres), with the exception of areas interfacing the market
where street walls were kept at 3 storeys (12 metres) to match the height of the proposed market.
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Figure 21 VPA Final version of ACZ1 Plan 1: Mandatory minimum building and street wall heights
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(iii) Relevant Planning Practice Notes and other guidance

e PPN59
e PPN60
e Urban Design Guidelines for Victoria (Department of Environment, Land, Water and

Planning, 2017).

(iv) Evidence and Submissions

Over 250 submissions raised concerns about the heights proposed in the exhibited PSP which
proposed discretionary maximum building heights of 20 storeys in the northern part of the
precinct stepping down to 12 storeys in the southern part of the precinct.

The VPA identified that in response to community concerns and the Minister’s direction it
substantially reduced proposed heights in the revised PSP. The amended heights were aligned
with Council’s submission at the time and further work by Architectus and provided for mandatory
building heights of 14 storeys in the northern part of the precinct and 4-8 storeys in the southern
part of the precinct with a revised dwelling yield of 1,200 dwellings. Council’s position had since
changed, and now seeks discretionary heights and mandatory maximum FARs.

Despite a significant reduction in proposed heights, community submissions during the Hearing
suggested that the proposed building heights are still excessive. Community submitters also
expressed a concern that taller, bulkier building forms at Murray Street were unacceptable
character outcomes for Murray Road. The Community Concept Plan, presented by Ms Gordon,
proposed heights ranging from 3 to 7 storeys east of the Station and 12 storeys to the west of the
Station. The DADA submission supported a maximum mandatory height limit of seven storeys
with lower mandatory heights set towards the north of the site for solar access to the market and
precinct. DADA also supported a 2 storey podium/street walls instead of 4 storeys.
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PMD submission generally sought greater height across the precinct including:

e discretionary preferred maximum building heights subject to satisfying mandatory solar
protection requirements of the Preston Oval playing surface and central public open
space preferred podium

o preferred building heights of:

- 14 (51 metres) storeys at the southern edge

- 16 (56 metres) storeys at the precinct’s centre

- 10 (39 metres) storeys increasing to 19 (66 metres) along the northern edge
- 12 metres at the proposed market and above the retained market building
- 14 (45 metres) storeys along St Georges Road.

e primarily 4 storey (16 metres) maximum street wall heights throughout the precinct
except immediately around the proposed central public open space where street wall
heights would be limited to respond to ‘market square’ design guidelines.

PMD’s position (Figure 22) was more closely aligned with the exhibited PSP.

Figure 22 PMD proposed version of Built Form and Design Plan
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Council’s submission sought lower d building heights across the precinct and a different approach
to height and density (Figure 23) including:
e mandatory floor area ratios (FARs) and discretionary heights:
- 4-8storeys (4.0 -6.4 FAR) at the southern edge
- 8storeys (7.0 FAR) adjacent to the station
- 6-16 storeys (6.3-6.9 FAR) along the northern edge
- 4-10(1.4-6.3 FAR) storeys adjacent to the existing market
- 5-12(3.9-7.3 FAR) storeys along St Georges Road.
e the qualifier that if a FAR approach was not supported, mandatory heights should apply
(mostly lower than those proposed in the PSP with the exception of heights along Murray
Road) based on Ms Hodyl’s analysis.
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Figure 23 Council version of Built Form and Design Plan and proposed Floor Area Ratio Plan
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The positions of the VPA, PMD, Council and the community were:

e the VPA supported the use of mandatory building heights with a mid-rise character

e PMD sought discretionary building heights more closely aligned with the taller heights
proposed in the first draft of the PSP (May 2021) and a distinctly more high-rise character

e Council sought mostly lower discretionary building heights and a mandatory FAR

e the community concept plan generally supports lower built form.
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Council and PMD provided iterations of the ACZ1 objectives, guidelines and requirements that
sought to reflect their positions. Council’s version also sought to include definitions for FARs,
building height, street walls and street wall heights.

All four urban design witnesses, Mr Czarny, Mr McPherson, Mr Sheppard and Ms Hodyl, were
asked for their opinions around building heights and appropriate control measures.

Mr Czarny suggested the urban design debate was too focused on building height alone, and it was
more important to consider the profile of street walls in tandem with setbacks of higher buildings
above the street walls. He favoured a ‘shandy’ control including some mandatory parameters
such as street walls and/or upper-level setbacks with discretionary heights above. He did not
support mandatory heights in the precinct’s context.3°

Mr McPherson summarised a considerable body of research around ‘mid-rise development’ and
confirmed his preference for a moderate mid-rise approach as the ‘optimal response to achieving
this balance’. He considered 14-storeys to be the ‘upper limit’ of mid-rise form. He considered a
mid-rise built form pattern was facilitative of enjoyable, comfortable streets and public spaces’ but
this was ‘not necessarily to the exclusion of other building types or scales’. Mr McPherson
understood the benefits of mandatory heights for certainty but supported the general use of
discretionary controls to provide for flexibility and performance-based outcomes. He did not
however see any benefit of allowing for taller forms, other than increasing yield.

Mr Sheppard considered the precinct the most important opportunity for accommodating growth
in Darebin and that the quantum of development must be optimised within the constraints,
implying that the PSP did not do this appropriately. He referenced the modelling by NH
Architecture that showed that building heights of up to 19 storeys were possible while still
maintaining appropriate solar access. He questioned the rationale behind the reduction of
building heights between the exhibited and current PSP and made the case for taller built form
across the precinct.

Ms Hodyl supported 3 storey street wall heights along Market Street to ensure a comfortable
pedestrian environment. She had concerns around the quality of the east-west streets, surmising
that the visual impact of the upper levels of these building would be significant where no street
wall was provided. She recommended reducing building heights along Market Street given that it
would be one of the key east-west pedestrian/cycling streets.

Mr McPherson supported the proposed predominantly 3-storey street walls. Mr Czarny
considered the profile of street walls relative to street width to be important together with
setbacks of taller buildings above to ensure a comfortable pedestrian environment. Mr Shepard
did not see any justification for maximum mandatory street wall heights and suggested that
mandatory controls actually preclude varied street walls that would contribute to the diversity of
built form. He supported preferred 4 storey street wall heights.

On the issue of density control Ms Hodyl proposed the use of FARs in conjunction with
discretionary building heights and setbacks. Ms Hodyl cited several reasons why mandatory FARs
produced better outcomes than mandatory height controls on the basis that they provide
certainty and support well designed buildings, rather than buildings that fill up three-dimensional
envelopes with bulky buildings. She suggested that this approach would also improve the internal

30 Urban Design Memo (Document 171)
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amenity of buildings because there was less incentive to maximise yield, specifically in terms of
deep residential floorplates.

In response, Mr McPherson did not believe that FARs created a better design outcome, although
they provided more design flexibility. His concern stemmed from an assumption that it would still
be possible for developers to seek to maximise yield, albeit with “a different set of limitations”. He
did not agree that FARs necessarily resulted in a focus on design quality instead of yield. Mr Czarny
agreed, stating that “FAR measures in isolation will not assure an optimal urban design response”.

Mr Sheppard agreed with the benefits of density controls in principle, however he considered that
“there are difficulties in determining maximum density in the Precinct given PMD’s large
landholding across which there are aspirations to transition heights in two directions.” He did not
believe that enough work has been done to determine appropriate maximum densities.
Additionally, his opinion was that the benefits of FARs in building envelope controls are inherently
provided by virtue of the fact that there is one primary landowner and buildings are likely to be
developed by the same developer. For these reasons he considered discretionary building heights,
setbacks and separation were acceptable controls to produce a good built outcome.

Mr Glossop observed that mandatory building height provisions were becoming more common in
the activity centre context, although he believed that “such controls need to be applied cautiously
and rigorously justified.” Mr Glossop relied on PPN59 and PPN60 and determined “that this is not
a strategic context that warrants blank mandatory controls.”

(v) Discussion and findings
Preferred heights

The Committee recognises that the precinct is a significant opportunity for urban consolidation for
many reasons, not least of which is its lack of interfaces with existing low-rise residential areas.
The precinct does not have the constraints of surrounding context that many other urban
consolidation precincts have. For this reason alone, significant proposed height can and should be
considered.

However, the Committee considers that the broader Preston MAC character context still needs
consideration when determining preferred building heights. It is a discrete precinct located in the
middle ring suburbs, and the ultimate development of the precinct must still sit comfortably in its
context. A precinct comprising of primarily high-rise buildings (over 14 storeys) may well be jarring
when considering the largely low or medium-rise development surrounding. High-rise built forms
are not necessarily inappropriate, in this context however the Committee supports a varied scale
and form, in conjunction with high-quality architecture.

The Committee found Mr McPherson’s discussion of what constitutes mid-rise built form to be
compelling. He suggested that 6-12 or potentially up to 14 storeys would constitute mid-rise
development and that mid-rise development will support a compact, walkable city. His discussion
of the benefits of human-scaled cities and mid-rise ambience was useful when determining the
most appropriate height.

The Committee supports the notion of mid-rise built form as defined by Mr McPherson. However,
the Committee is also of a mind that there is room for taller forms in key locations and that
variation in scale across the precinct is desirable.
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The mid-rise heights proposed in the PSP and ACZ1 are generally appropriate and strike the right
balance from an urban design perspective.

Street wall heights

The PSP and ACZ1 proposed primarily 3 storey maximum street wall heights throughout the
precinct except in certain locations. In closing, the VPA’s view changed to propose predominantly
4 storey mandatory maximum street wall heights across the precinct except in key locations where
3 storey was proposed.

The Committee shares the views of Ms Hodyl and Mr Czarny that street wall heights can negatively
impact the comfort and quality of the street below, particularly for east-west streets. It notes Mr
Shepard’s opinion that development is unlikely to reach 4 storeys consistently along the full length
of a street because it would likely create floorplates that are too deep and lacking internal

amenity. The Committee considers that a continuous 4 storey street wall is unlikely regardless of
the control provisions.

The Committee supports primarily 3 and 4 storey street walls within the precinct. It supports the
requirement that mandatory street walls as proposed by the VPA and as part of a ‘shandy’
approach of mandatory maximum street walls and discretionary building heights.

The Committee has some concern around the lack of guidance for proposed street walls on
Market Street. Depending on the final outcome of the urban structure and the ultimate width and
role of Market Street, the Committee suggests more consideration be given to the street wall
height requirements for Market Street. Without prescribed 3-4 storey street walls and upper-level
setbacks, Market Street is likely to have restricted sunlight which will impact the quality of the
public realm.

Density

Ms Hodyl’s proposal to utilise FARs as the core built form control has merit and is a recognised
technique to inform density and built form design outcomes. However, in this instance the
Committee does not support FARs based on the level of information before it about their impact.
While FARs are appropriate in many places, the Committee considers that other than Ms Hodyl’s
evidence, there has not been enough analysis and testing presented to the Committee to be able
to make the strong recommendation for FAR controls. Additionally, the doubt cast on their
usefulness by Mr McPherson, Mr Sheppard and Mr Czarny prompts the Committee to be cautious
about a wholesale change to the built form control approaches as outlined in the PSP.

Mandatory versus Discretionary height

The Committee has given consideration to PPN59 and PPN60 in determining its position for
mandatory or discretionary height controls.

While mandatory heights are used throughout Victoria, PPN59 states that:

they will only be considered in circumstances where it can be clearly demonstrated that
discretionary provisions are insufficient to achieve desired outcomes”.

Further, PPN60 states that:

discretionary controls are preferred and that they are more likely to facilitate appropriate built
form outcomes than mandatory controls mandatory controls by providing more flexibility to
accommodate contextual variations and innovative design. This preferred form of height
control has been supported through a number of planning panels, more so than mandatory
controls. Mandatory height and setback controls (that is, controls that cannot be exceeded
under any circumstance) will only be considered in exceptional circumstances.
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PPN60 outlines a number of exceptional circumstances for the appropriate use of mandatory
controls. The Committee does not consider that the precinct falls into any one of these categories.

The VPA’s argument is that mandatory height controls responded to community aspirations, and
that the process that determined those building heights has been ‘long” and ‘hard’. In closing it
contended that “there are special factors at play which justify an enhanced level of certainty”.
While the Committee understands that the use of discretionary heights in the PSP will ultimately
place more responsibility on Council and continue the debate on heights at the planning permit
stage, it does not find that to be an exceptional circumstance warranting mandatory controls as
outlined in PPN60. This is particularly so with the retention of the market which would further
constrain opportunities to deliver other strategic objectives.

Additionally, the Committee is of a view that discretionary building height controls will result in a
more varied, and site responsive built form outcome. The possibility of additional height does
exist, if the developer can show that that it does not have detrimental impact on the surrounding
precinct, including access to sunlight, and will address the ground plane in an appropriate way.

The Committee considers that some taller building height across the precinct will not directly
correlate to a diminished sense of place or liveability, and rather that welcoming streets, activated
ground floors, and quality open space will have a much greater impact on the quality of the place,
than the heights of the buildings above it. These outcomes can be achieved through appropriate
activation and street wall/podium level treatments.

The Committee does not consider that buildings heights taller than those proposed in the PSP are
excessive and out of scale with the surrounding area, providing they can prove that they do not
lead to significant overshadowing or wind tunnel impacts. The use of mandatory shadowing
requirements of open space areas including parts of the Preston Oval will by default limit height at
the precinct’s southern edge.

The Committee does however support mandatory street wall heights of 3-4 storeys. The
Committee considers that 3-4 storey street wall heights are imperative to the quality of the public
realm at street level, in addition to appropriate scale and bulk of built form in the context of the
broader Preston MAC. The Committee considers this mandatory component not to be onerous,
and one that will deliver a good built form outcome and provide for an appropriate interface with
the market.

The Committee finds:

e A predominantly mid-rise built form character across the precinct, in line with the heights
proposed in the PSP is appropriate.

e Discretionary height controls, as opposed to mandatory height controls for building
heights are supported. The PSP and ACZ1 should be amended accordingly.

e FARs are not supported as the primary density control mechanism based on the limited
information before it to consider their impact and benefits.

e Mandatory maximum 3-4 storey street wall heights are appropriate and should be
applied.

e Pending the final urban structure arrangement, ultimate street widths and confirmation
on the role of Market Street within the precinct, more consideration of street walls on
the northern side of Market Street may be appropriate to ensure a comfortable public
realm.
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6.3 Setbacks

(i) The issue

The issue is to whether the PSP and ACZ1 provisions for a range of building setbacks within the
precinct are appropriate including:

e key ground level setbacks (along Murray Road and Cramer Street)

e upper level (podium) setbacks

e setbacks (spacings) between buildings.

(ii) What is proposed?

The PSP proposes the following in terms of setbacks and separation:

e varied setbacks in a ‘village of buildings’ (B2)

e appropriate building setbacks and street widths that should help maintain the human
scale and facilitate solar access at ground level (B18)

e deliver a variety of setbacks (B15):
- 5 metre setbacks above street wall throughout the majority of the precinct
- 3 metre setbacks above street wall along Murray Road, and along the western edge of

the train line

- For building separation.

The ACZ1 at Clause 4.4 (Design and development) outlines setback requirements including:
e amandatory setback along Cramer Street of 4 metres
e upper level setbacks of predominantly 5 metre setbacks with some 3 metre setbacks on
Murray Road
e guidelines for building separation guidelines of 20 metres, or a reduction to a minimum
of 10 metres in particular circumstances.

(iii) Evidence and submissions

Mr Erlandsen submitted that setbacks of 4 metres to Murray Road should be provided for canopy
tree planting. The Community Concept Plan included with Ms Gordon’s submission provided for
substantial setbacks off Murray Road, Cramer Street and St Georges Road.

The Council’s submission set out its position in relation to setbacks and through their markup of
the Day 1 ACZ1:

e discretionary setbacks above the street (should not exceed its identified maximums). If
mandatory FARs were not supported, the street wall height and setback guidelines
should be mandatory

e mandatory separation requirements (with diagrams) for:

- primary outlooks to another primary or secondary building outlook ranging from 9
metres to 24 metres relative to height

- secondary to secondary outlooks ranging from 6 metres to 12 metres relative to
height.

The PMD position on setbacks and building separation was:
e buildings along Cramer Street ‘should’ be setback a minimum of 4 metres
e toinclude a requirement that buildings along Murray Road should be setback to achieve
a footpath width of 6 metres
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e discretionary setbacks above street walls should be 3 metres for buildings up to 8 storeys
and 5 metres for building higher than 8 storeys (as per Mr Sheppard’s evidence)

e adiscretionary 5 metre setback above the street wall throughout the majority of the
precinct

e adiscretionary 3 metre setback above the street wall along the interface with the railway
line

e astreet wall height around the central public open space that will responds to market
square guidelines

e discretionary separation of building facades above street wall heights and should relate
to building heights (10 metres for buildings up to 30 metres high, 14 metres for buildings
between 30 metres — 50 metres and 18 metres for buildings above 50 metres).

Mr Czarny ‘shandy’ control approach supported mandatory street walls (3-4 storeys as proposed)
and/or upper-level setbacks (3 metres - 5 metres as proposed). While supporting building
separation measures, he questioned the benefits of separation requirements because it “does not
engender (in all instances) successful skyline effects”. He preferred “a guideline approach and one
supported by siting/daylight consideration”.

Mr McPherson supported upper-level setbacks of 5 metres at the building heights proposed in the
PSP but cautioned that higher-scale buildings would require increased upper-level setbacks than
those proposed for the precinct currently. He also suggested that the 3 metre setbacks at Murray
Road were small in relation to the 14 storey proposed heights but determined it acceptable in the
context and particularly its northern orientation.

Mr Sheppard sought to introduce discretionary setback guidelines including a 3 metre setback
above the street wall for buildings up to 8 storeys, and a 5 metre setback for buildings higher than
8 storeys. He suggested including the Murray Road upper-level setback in this definition, as it
currently sits at only 3 metres. Mr Sheppard identified the importance of building separation
guideline relating to the specific building heights above podium. He used the example that a 5
storey building (2 storeys above podium) should not be held to the same standard as a 14 storey
building (11 storeys above podium).

On the issue of building setbacks at the ground floor on Murray Road, Mr Sheppard proposed a
guideline to deliver a 6 metre footpath width. On Cramer Street, and in line with the ACZ1 he
agreed that buildings be set back a minimum of 4 metres to ensure a generous pedestrian
environment with space for trees.

The VPA's Final version of the ACZ1 Plan 1 was amended to reflect that upper-level setbacks were
discretionary and to correct the legend relating to podium heights. It’s Final version of the ACZ1
included other minor changes to delete the street wall guidelines to allow for street sky views, and
that the setbacks deliver ‘acceptable’ rather than ‘comfortable’ wind conditions.

(iv) Discussion and findings

The Committee agrees with Mr Erlandsen that Murray Road requires a more generous footpath
and that buildings on Murray Road within the precinct should be set back to allow for pedestrian
movement and street trees. The Committee accepts Mr Sheppard’s recommendation for a 6
metre wide footpath to reduce the impacts of bulk and enable landscaping and a wider footpath
but considers this should be a requirement given the higher built form proposed in this location.
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The Committee supports the proposed setback of buildings at ground floor on Cramer Street by 4
metres to ensure a generous pedestrian environment.

The VPA's Final version of the ACZ1 proposed that upper level setbacks should be discretionary.
The Committee considers that mandatory upper-level setbacks are not necessary and could
inadvertently lead to sub-optimal outcomes, without the benefit of more detailed assessment.
The Committee supports Mr Czarny’s ‘shandy’ approach for the precinct to apply mandatory
parameters for street walls and discretionary upper-level setbacks and heights.

The upper-level setback discretionary controls will allow for more site-specific analysis and testing
during the detailed design stage to better determine and understand issues such as bulk and scale.
This will ensure better built outcomes than broad brush mandatory planning controls.

The Committee supports the PSP and final VPA’s position on building separation for similar
reasons, that discretionary controls will allow for more testing on issues such as solar access, bulk
and scale at in subsequent design phases. The Committee supports the preferred building
separation dimensions as outlined in the VPA’s Final version of the ACZ1.

The Committee finds:

e The upper-level setbacks for mid-rise development proposed in the PSP and ACZ1 are
appropriate.

e Mandatory ground level setbacks along Cramer Street of 4 metres are appropriate.

e A mandatory ground level setback guideline along Murray Road to allow for a 6 metre
wide footpath is appropriate.

e Setbacks above street wall and building separation should be discretionary to allow for
consideration of solar access, and more detailed design issues such as bulk and scale.

e The VPA’s Final version of the ACZ1 relating to street wall height requirements and street
wall height and setback guidelines are generally appropriate with changes identified by
the Committee in the baseline version of the ACZ1 in Appendix H.

6.4 Interfaces

(i) The issues

The issues are:
e whether the PSP and ACZ1 provide for appropriate interface outcomes
e how interfaces should be articulated to ensure good built outcomes and activation, if the
market is substantially retained.

(ii) What is proposed?
PSP

The PSP seeks to provide for appropriate interface treatments by supporting:

e liveable neighbourhoods that are inviting and provide active ground floor interfaces and
passive surveillance to street and public spaces (B2)

¢ afine grained neighbourhood with active ground floor interfaces and passive surveillance
(B2)

e small scale, fine grained tenancies at ground floor fronting the central open space,
market and The Centreway (B3)

e provide a human scaled interface with active uses engaging with the street (B17)
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e central open space to be the precinct focal point with active edges and connectivity
(B28).

The Land Use and Activation Plan in the PSP (Figure 17) depicts an outcome where most internal
streets are shown with ground floor activation and preferred street wall heights. Mary Lane is in
essence, the ‘back’ or service vehicle access to the market and the High Street shops. The plan
provides a hierarchy of interfaces and ‘backs’ and “fronts’.

ACZ1

The VPA's Part B version of the ACZ1 includes:
e (Clause 2.0 Land use and development objectives to be achieved which emphasise the
need to maintain a market building with a similar fine grain of tenancies.
e Clause 4.4 (Design and development) which outlines key directions around appropriate
interfaces and transitions including:
- buildings and streetscapes that will provide active ground floor interfaces and passive
surveillance
- podiums designed to provide a human-scaled street interface with active uses
engaging with the street.
e (Clause 5.0 Precinct provisions relating to objectives for uses and guidelines for active
edges.

(iii) Evidence and submissions

Ms Gordon identified that the Community Concept Plan would provide appropriate interfaces
between the retained market and the new development. This was achieved through large areas of
public realm across several parts of the precinct including a pocket park, a civic plaza and gardens
around buildings.

The Council provided an updated Active Edges Plan in closing that articulated potential outcomes
for a retained market. In addition to its fine grain commercial/studio activation/residential and
fine grain supporting retail/food and beverage activation, it included a new category called
‘informal activation — pop-up trash and treasure stalls/food trucks/cafes’.

Mr McPherson considered the implications of such a plan. Although he agreed that it would be
“possible to retain the existing market buildings, and use surrounding car park areas for new
development”, he suggested that it “would present challenges for integration of new buildings”. His
observation that the market is inward-looking and presents blank walls, lead him to suggest that it
may be undesirable from an urban design perspective. He questioned the ultimate potential
quality of the public spaces around the market.

PMD’s Land Use and Activation Plan had many of the same characteristics as the PSP Framework
Plan, given that it too proposes relocating the market to the eastern edge of the precinct. Similar
to the PSP proposal, the high-quality or front-facing interfaces are located in the centre of the
Precinct and around the central public open space, while the service or ‘back-facing’ interfaces are
located along Mary Lane.

The VPA and PMD both contended that the relocation of the market retained it as the heart and
soul of the precinct while providing greater opportunity for appropriate interfaces with new
buildings and open spaces in a way that provided a superior public realm and vibrant precinct
outcome.
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(iv) Discussion and findings

The Committee considers that the PSP and the PMD arrangement for a relocated market provide
for superior interfaces than Council’s plan for market retention. These plans promotes a fine-grain
mix of retail/food and beverage along many streets within the precinct, in addition to the fine
grain market uses and retail to ensure an activated building edge. The Preliminary Concept Design
Intent document prepared by Snohetta goes into significant detail to show how the fine grain
nature of the market stalls could be recreated elsewhere in the precinct.

The proposed interface conditions in the PSP, which are similar to those in the PMD plan,
represent a clear hierarchy of interfaces and clear delineation of ‘fronts’ and ‘backs’. The
interfaces articulated in these plans, in conjunction with the realisation of the proposed fine-grain
uses provide the right conditions for ground-level activation and street life.

Relocating the market to the east of the site allows for the functional components
(loading/garbage etc) to be located along Mary Lane. The Committee considers the realisation of
good interfaces to be critical to the ultimate success of the precinct. Fine grain and active edges
generate more life and more vitality, with more pedestrian movement and more passive
surveillance. It is the Committee’s view that streets with active edges on both sides and public
realm with active edges surrounding it are much more likely to be successful than streets or public
spaces with limited active edges.

The Council’s proposal to retain the market in-situ results in a number of interface conditions that
the current proposed Framework Plan in the PSP has not had to consider at all, due to the
proposed market relocation. As the market exists now, most of the stalls front the internal aisles
of the market, which results in the external walls of the market being mostly blank or at least
without windows, and few entrance points. In Council’s plan, there are many proposed interface
conditions where blank market walls will need to ‘meet’ new development in a way that facilitates
and supports active street life and vibrancy.

The plan does not identify inactive edges such as loading docks, rubbish collection areas. The
central public open space will be lined by external market walls on two sides and the back of the
High Street shops on one side.

The Community plan, while it shows the potential for some of the key open spaces surrounding
the market, further illustrates the Committee’s concern that many of these open spaces will be
lined with blank walls or backs of buildings. Likewise, this plan illustrates that much of the new

development will also interface directly to blank walls or service areas.

If the market is retained, the resultant plan would include many more complex interfaces where
new development will interface with exterior and often blank market walls and servicing
components (such as loading). In essence, there will be many more interfaces with a ‘back-front’
condition compared to the PSP plan or the PMD plan where most of the proposed interfaces are
“front-front’ or ‘back-back’.

These complex interfaces are not impossible to solve, however the Committee considers that the
PSP needs to resolve this to a level of detail that can provide clear guidance to ensure success. It is
the view of the Committee that the Council plan has not gone far enough at a structure planning
level to ensure success. The issue of interfaces, along with built form and land use, is critical to
resolve to be able to confidently present a plan that can support ground level activation and street
life.
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If the market is to remain in situ with development around the edges of the precinct, further
consideration should be given to improving the interfaces. Proposals might including punctuating
the external walls of the market, adding in more entrances to the Market or reconfiguring existing
market stalls to make them face outwards. The South Melbourne Market is a useful example of
perimeter market stalls facing out to the external streets.

The Committee considers that proposing fine grain uses is the first step in shaping a vibrant
precinct, but without appropriate interfaces between adjacent uses, the much sought after
activation and street life may fail to materialise.

The Committee finds:

e The PSP Framework Plan and the PMD proposals have both considered appropriate
interfaces that would facilitate ground floor activation, street life and vibrancy.

e The Council plan does not go far enough to articulate appropriate interfaces that will
facilitate ground floor activation, street life and vibrancy.

o If the market is to be retained in situ, more work is necessary at a structure planning level
to articulate appropriate interfaces that will facilitate ground floor activation, street life
and vibrancy.

e [f the market is to be substantially retained, the building will need to be adapted to shift it
from a largely internal facing market to one that addresses its context and faces
outwards. The Committee notes that if the market is substantially retained, the centre of
the precinct will essentially be closed when the market is not open, which will create a
donut effect in term of human activity and vibrancy unless designed to cater for other
activities.

6.5 Shadowing

(i) The issue

The issue is whether the overshadowing provisions of the PSP and ACZ1 provide appropriate
sunlight to:

e the central public open space

e the Preston City Oval.

(ii) What is proposed?

The PSP seeks:

¢ development with staging and integration that ensure an individual site/parcel does not
unreasonably constrain the development capacity of an adjoining parcel, especially in
consideration of overshadowing and building separation

e open space that is positioned and oriented to maximise access to sunlight (L12)

e protection of Preston City Oval and key public spaces within the precinct

e sunlight access to public spaces to include no shadowing of the Preston City Oval public
open space between 11am and 2pm and no shadowing of at least 50 per cent of the
central public space within the precinct between 11am and 2pm at the winter solstice
(B26).

The draft ACZ1 includes:

OFFICIAL Page 104 of 271



VPA Projects Standing Advisory Committee Referral 7 Report | 16 December 2022

e (Clause 4.4 (Design and development) outlines overshadowing requirements including

that development must not overshadow:

- more than 50 per cent of the public open space within the precinct located along
Mary Street between the hours of 11am and 2pm on 21 June.

- any part of the Preston City Oval (playing surface and surrounding open spaces)
between the hours of 11am and 2pm on 21 June

e Clause 4.4 (Design and development) guidelines include:

- street wall heights that enable adequate daylight and sunlight in sin streets and
laneways

- setbacks above street walls that enable adequate daylight and sunlight to streets and
laneways

- building separation that allows for adequate access to daylight and sunlight

- amandatory overshadowing control based on the winter solstice

- development that will not overshadow more than 50 per cent of the central public
open space between 11 am-2 pm on the winter solstice

- development that will not overshadow any part of the Preston City Oval (playing
surface and surrounding open spaces) between 11 am-2 pm on the Winter Solstice.

(iii) Evidence and submissions

Overshadowing of open space and the public realm within and external to the precinct was raised
in more than 30 submissions. The submissions of Mr Erlandsen, Mr Kaszubski and DADA all
identified concerns about the impacts of building height on the overshadowing impacts on the
amenity and useability of public and private open spaces and dwellings. They called for higher
levels of shadow control. Ms Gordon submitted that lower building heights would better protect
adjacent public realm and open space from overshadowing.

There was general agreement between the main parties that the central open space warrants a
mandatory overshadowing control and that it should be solstice based. There was also an
agreement between the main parties that the Preston City Oval should be free from shadow on
the winter solstice. The differences between the parties were:
e thelength of time of solar protection at the winter solstice
e whether open space areas beyond the Preston City Oval playing surface were worthy of
protection.

PMD’s submission sought to balance competing objectives of urban consolidation and solar access
proposing less stringent controls including:

e development does not overshadow more than 75 per cent of the central public open
space within the precinct located along Mary Street between the hours of 11 amand 2
pm on 21 June. Alternately a minimum area of 1,000 square metres of this open space
between the hours of 11am and 2pm on 21 June based on Mr Sheppard’s analysis

e development does not overshadow any part of the Preston City Oval playing surface
between the hours of 11am and 2pm on 21 June. In their closing statement PMD
proposed to reduce the area of winter solstice overshadowing to the inner footpath
within the oval reserve (to the north of the playing surface) and along Cramer Street.

Council’s submission sought more stringent controls than those outlined in the PSP including:
e development does not overshadow more than 50 per cent of the public open space
within the precinct between the hours of 10am and 3pm on the winter solstice
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e development does not overshadow any part of Preston City Oval including the open
space between the oval and Cramer Street between the hours of 10am and 3pm on the
winter solstice.

Central Public Open Space

Mr Czarny supported the PSP recommendation for 50 per cent solar protection of the central
public open space at the winter solstice.

Mr McPherson recommended that sunlight controls should apply from 10am on the Winter
Solstice on the central public open space due to significant morning market activity, although there
was no data to support this statement.

Ms Hodyl did not support the proposal to increase the overshadowing allowance on the central
public open space from 50 per cent to 75 per cent as proposed by PMD.

Mr Sheppard analysed a range of overshadowing controls in central public open spaces around
Melbourne and found a generally consistent approach to mandatory winter solstice solar
protection between 11am and 2pm.

Mr Sheppard’s evidence recommended that the area of protected open space be expressed as an
absolute total area rather than a percentage to ensure a larger area of protected open space. He
argued that the requirement for open space protection needs to be drafted carefully to avoid
discouraging the creation of larger open spaces. He proposed an appropriate minimum size for
the central public open space of just under 2,000 square metres, and recommended half of it
(1,000 square metres) be sunlight-protected.

Preston City Oval

Mr Sheppard emphasised the need to balance growth with sunlight protection by referencing
Amendment C415melb where the Panel found that protecting an entire park “would have an
unreasonable impact on the development potential of the surrounding land”. He argued that it
would be acceptable for the Cramer Street open space to be overshadowed during the winter
months.

Conversely, Mr McPherson supported the overshadowing provision being applied to the public
open space north of Preston City Oval. He suggested that the ‘curtilage is more likely to
accommodate passive activity — sitting, meeting, walking, social interaction, and contains a BBQ
area and seating close to the footpath’, as a way of justifying the need to protect solar access to
entire space, and not just the oval. Ms Hodyl supported the position that the overshadowing
provision to the Preston City Oval must apply to the entire area of public open space and not just
the playing surface. Mr McPherson also suggested that it could be acceptable for the footpath
itself is shadowed at the solstice because this would be at low levels, and well below waist height
for pedestrians.

PMD agreed that the overshadowing controls could extend to the south side of the inner footpath
of the public open space along Cramer Street, which is similar to the outcome that Mr McPherson
articulated.3!

3 Documents 268
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Sunlight to east-west Streets

Ms Hodyl proposed that building heights be lowered to ensure a reasonable distribution of
sunlight throughout the day to the east-west streets and specifically to southern footpaths of
these street. She proposed lowering building heights (north of Market Street) to ensure sunlight
access to the southern footpath at the Spring Equinox. She was concerned that streets that are
denied adequate sunlight will fail to deliver a high-quality pedestrian environment.

Mr McPherson assessed the proposed street profiles set out in the PSP in terms of street wall and
building heights, street width and sunlight access on the equinox. In his opinion, the built form
heights and general mid-rise framework and associated impact on the sunlight to the streets
below was an acceptable outcome. He added that the proposed urban structure optimised solar
access by relying on several north-south streets. He lamented however, that The Centreway
would be shadowed across the day, although he did not consider that the proposed development
heights needed to be modified because of this impact. He observed 8-10 storeys heights on
Market Street without setbacks presented abrupt frontages, but that ultimately the proportions in
relation to street width were acceptable. Mr Czarny suggested that street wall heights can vary
subject to street width to achieve an appropriate human scale and high quality public realm.

(iv) Discussion and findings

There was general agreement between the main parties as to a mandatory overshadowing
control, which meant that the differences between the positions were relatively specific:

e Council is proposing longer hours for protection of the central public open space and a
larger area of protection and longer hours of protection for the public open space north
of the Preston City Oval

e PMD proposes a smaller percentage (25 per cent as opposed to 50 per cent in the PSP) of
protected area for the central public open space on the winter solstice and no protection
for the Preston City Oval surrounds. In closing, PMD supported wording that would
protect up to the southern edge of the inner footpath within the oval grounds.

Central Public Open Space

The Committee supports the mandatory overshadowing control of the central public open space
between 11am and 2pm as proposed by the PSP and ACZ1. While the Committee can see that Mr
Sheppard’s suggestion to mandate the absolute size of the protected area has merit, it is
comfortable that the controls outlined in the PSP and the ACZ1 will create a sufficiently sunlit
central public open space.

Additionally, the Committee respects the Council proposal to extend the hours of sunlight
protection, however in the interest of finding the balance between sunlight controls and urban
consolidation opportunities, the Committee considers the hours between 11am and 2pm to be
appropriate. The Committee gave significant weight to Mr Sheppard’s research on other
Melbourne precedents on reaching its conclusion on this issue.

Preston City Oval

The Committee found the arguments from Mr McPherson on overshadowing controls compelling.
He outlined a clear rationale for protecting the public open space north of the Preston City Oval, in
addition to the solar protection for the oval. His argument that the open space north of the oval
was more likely to accommodate passive activity confirmed that it is important to protect that
open space, and specifically the area south of the inner footpath. PMD, in closing modified its
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stance and suggested extending solar protection to the southern side of the inner pathway, but
not including the picnic/bbq area at the north-eastern corner of the park.

The Committee agrees with the need to protect the public open space north of the Preston City
Oval playing surface, however it is satisfied that there is scope to limit the overshadowing controls
to all areas south of the inner footpath in an effort to find balance between quality public realm
and urban consolidation. This view is partially in line with the recommendation from PMD in
closing, however the Committee considers the area to be protected must include the picnic and
bbq facilities (refer Figure 24 with Committee’s shadowing edge shown in red).

Figure 24 Extent of Overshadowing as proposed by PMD in closing with Committee’s recommendation

Sunlight to east-west Streets

The Committee considers that while taller buildings will cast shadow over a retained market, what
is critical for the market’s amenity is that views to the sky are provided rather than direct sunlight
throughout the day. The Committee finds merit in Ms Hodyl's comments around adequate
sunlight to Market Street, given its importance within the precinct. There was however no clear
consensus from the experts on this matter.

The Committee supports an objective for access to sunlight on Market Street and specifically the
southern footpath. Currently Market Street has no identified street wall height identified within
the PSP (although the PMD plan does) which could impact the quality of the street below. A wall
height of 3-4 storeys would be appropriate whether the market is to be substantially retained or
not. If itis to be retained, any new development of the market building or buildings adjacent to
Earle Street (aligned with proposed Market Street) should still be of an appropriate scale to allow
sunlight access and appropriate transition.

Depending on the final outcome of the urban structure, the width of streets and the extent of
market retention, the Committee recommends additional consideration be given to solar access to
Market Street. A mandatory street wall height on the northern side of Market Street could be an
appropriate measure.

Committee finds:
e For the central public open space, solar protection of 50 per cent on the winter solstice
between 11am-2pm as proposed in the PSP and ACZ1 is appropriate.
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e Forthe Preston City Oval:

- Arequirement that the Preston City Oval playing surface not be overshadowed on the
winter solstice between 11am and 2pm is appropriate.

- Anadditional requirement for the areas of the public open space north of the Preston
City Oval playing surface to the southern edge of the inner footpath and south side of
Cramer Street (including the bbg/picnic area in the north-eastern corner) not be
overshadowed on the winter solstice between 11am and 2pm should be included as
identified in Figure 24.

e For adequate sunlight to the east west streets further consideration of sunlight into
Market Street (or Earle Street) is appropriate depending on final urban structure
outcome, extent of market retention and confirmation of the role that Market Street (or
Earle Street) will play in the precinct is appropriate. A guideline in the ACZ1 proposing
adequate sunlight to the southern footpath of Market Street/Earle Street may be
appropriate.

6.6  Building adaptability

(i) The issue

The issue is whether the building adaptability requirements and guidelines are appropriate.

(ii) What is proposed

The ACZ1 includes:
e (Clause 4.4 (Design and development) which sets out building adaptability requirements
including:
- minimum 4.5 metres floor to floor height at ground floor
- minimum 3.8 metres floor to floor height for floors above ground, within the podium
height
e (Clause 4.4 (Design and development) which sets out building adaptability guidelines
including incorporating flexible and adaptable internal layouts that have the potential for
a mix of uses, variation in apartment size and type, and for difference purposes over
time, as the needs of the community and economy change.

(iii) Evidence and submissions

Council accepted the building adaptability requirements as set out in the ACZ1 including for above
ground carparking to provide for ultimate flexibility and adaptability.

PMD proposed that the adaptability requirements be changed to guidelines and suggested that
the guideline around flexible and adaptable internal layouts was difficult to demonstrate in terms
beyond providing floor to floor heights that provide for a range of different land uses.

Mr Sheppard supported building adaptability provisions but did not consider they needed to be
mandatory, citing that while floor-to-floor dimensions are appropriate for many buildings, smaller
buildings don’t always require such large dimensions to maintain good internal amenity.

In his evidence, Mr Czarny commented on the discord between proposed building adaptability
requirements and proposed street wall building heights. The Committee understood that this
comment related to the proposed total floor-to-floor dimensions not exactly matching to the
proposed street wall heights.
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Mr Czarny supported the proposed mandatory building adaptability requirements, as opposed to
changing them to discretionary, suggesting that these measures are important in PSPs and activity
centre precincts.

(iv) Discussion and findings

While Mr Sheppard may well be correct in suggesting that floor-to-floor dimensions are less critical
for smaller buildings, given the scale of development potential across the precinct, the adaptability
requirement is both acceptable and necessary. The Committee shares the view of Mr Czarny that
building adaptability requirements are an important component in creating successful new activity
centres. The requirement for specifying requirements for above ground car parks (as opposed to
basement parking) is also appropriate to encourage the transition of such areas to more active
uses should parking demand reduce over time as anticipated by the PSP and PO2.

The Committee notes consistent with the evidence of Mr Czarny that the floor height
requirements for podium levels will be slightly exceed for a 3 storey building at street wall (12.1
metres as opposed to a 12 metre maximum in the ACZ1). The height metric for 4 storey street
walls accommodated the floor height requirements.

The Committee finds:
e The building adaptability requirements of the ACZ1 are acceptable and no further
changes are required.
e The maximum street wall heights in the ACZ1 for a 3 storey podium should reflect
minimum floor to floor heights identified in the building adaptability requirements.
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7  Land use and commercial floorspace

7.1 Land use mix

(i) The issue

The issue is whether the PSP and ACZ1 provide for an appropriate mix of land uses.

(ii) What is proposed?
PSP

The PSP includes an objective to provide a diversity of land uses by supporting an increase in jobs,
services and housing. Supporting strategies include:
e delivering a mix of uses focused around a market comprising higher density residential,
retail, commerecial, office and entertainment (L1)
e deliver activities that complement the vibrancy and activity of the market and High Street
retail strip (L2)
e J|ocate uses consistent with the Land Use and Activation Plan (Figure 17) (L3)
e ensure majority of ground and first storey floorspace is set aside for non-residential uses
(L9)
e use Section 1 use provisions in a way that is conducive to a range of businesses and
industry sectors including offices, local manufacturing and emerging commercial
enterprises (L12).

The ACZ1 Day 1 version includes:
e (Clause 2.0 (Land use and development objectives):
- support the precinct’s role as a vibrant, mixed use destination
- support the critical role of the market by providing a market use with a focus on fresh
produce, takeaway food and cafes
- provide a diversity of employment opportunities and integration of mixed use and
activities including office, retail, entertainment and other commercial floor space
e Clause 3.0 (Table of uses) which seeks to use conditions to manage uses within precincts
and within floor levels
e (Clause 5.0 (Precinct provisions) which includes objectives for the growth of the market
based on small scale and diverse retail and food and drink uses grouped by retail type
area

(iii) Evidence and submissions

The evidence of Mr Dimasi, Mr Glossop and Ms Jordan supported the proposed mix of land uses.
The urban design experts generally supported the layout and mix of uses including its ability to
activate and add vitality to the precinct, particularly after hours, although the opinions differed
regarding using land uses as a means of achieving fine grain or relocating the market.

Mr Dimasi supported a more contained market, east of Mary Street, which would be more
efficient, more intimate and attractive to current and future populations.

PMD adopted the evidence of Mr Dimasi and oral evidence of Ms Jordan to support its land use
approach for a consolidated market east of Mary Street activated by fine grain market/retail uses
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to the north of the central open space and fine grain retail/food and beverage use to the west of
Mary Street and south of Market Street. These areas could accommodate the current peripheral
non-market uses. Its proposed location avoided the market becoming a ‘hidden relic’.

Council’s position supported the location of the market in its current location considering the PSP
and PMD positions would sideline the market rather than it being the precinct’s centrepiece. It
provided its own version of the Land Use and Activation Plan and sought its inclusion in the ACZ1.

(iv) Discussion and findings

The evidence of economic, town planning and urban design evidence supported the mixed use
approach adopted by the PSP and the Amendment and generally supported its land use and
activation approach. The key point of difference is the way in which land uses would relate to a
retained or relocated market and central open space area.

The Committee supports the general approach to land use provision and arrangement within the
proposed framework (market location aside). The proposed uses will ensure that the precinct
provides an important role within the Preston MAC, provides for an attractive public realm
experience and remains vibrant and active day and night. The importance of activation through
ground floor design detail is acknowledged and discussed in Chapter 6.4.

The PSP and ACZ1 generally contain appropriate strategies and objectives to achieve an
appropriate land use mix. The structuring and conditioning of the land uses within the ACZ1 Table
of uses is an appropriate and necessary response to achieve the desired land use mix and manage
the important interfaces between the market, High Street and future land use activities. The
Committee generally supports the floor level conditions for Section 1 uses as part of the strategy
for retaining appropriate ground floor activation and supporting a genuine mix.

The retention of the market will entail a change to the urban structure of the precinct and further
changes to the PSP and ACZ1 objectives and strategies, Land use and Activation Plan and the ACZ1
Table of Uses and associated conditions. The Committee discusses the structuring of the Table of
uses further in Chapter 14.3. The structure of uses should also be considered in the context of an
amended Land use and Activation Plan and determining the appropriate interface uses at the
market edge and the central open space.

Should the VPA version of the PSP ultimately be preferred, the primary changes still required relate
to floor area metrics for the new market and other commercial uses. This is discussed in the next
sub-chapter. If the proposed Framework Plan was to be preferred, additional space for market
related or subsidiary uses should be accommodated to the west of Mary Street, its immediate
north (east of Mary Street) or to the south. The opportunities for larger floorplates in the northern
portion of the precinct should not be compromised by requiring market uses to be accommodated
there.

The Committee finds:
e That the PSP and ACZ1 provide for an appropriate mix of land uses to be achieved within
the precinct.

7.2  Market and commercial floorspace provision

(i) The issue

The issue is whether the PSP and ACZ1 floorspace provisions are appropriate.
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(ii) What is proposed?
PSP

The PSP includes strategies which seek to:
e provide approximately 27,000 square metres of GFA of retail, entertainment and other
commercial floor space (L6)
e provide approximately 5,000 square metres of GFA of office floor space (L7)
e trading areas and public spaces within a new market should be a minimum of 12,700
square metres of GFA (L14).

The objective and strategies were informed by the Development Potential and Economic Impact
Assessment, MacroPlanDimasi, April 2019 and subsequent peer reviews by Council and VPA. The
VPA’s amended version of the PSP and ACZ1 adopted GLA for office and non-market retail use.

ACZ1

The ACZ1 Day 1 version includes:

e Clause 2.0 (Land use and development objectives)
- providing a market use with a minimum GFA of 12,7000 square metres
- provide 27,000 square metres of GLA of retail, entertainment and other commercial

floor space and 5,000 square metres GLA of office

e (Clause 3.0 (Table of uses) which limits the leasable floor area of ‘Shop’ and ‘Food and
drink premises’ to 150 square metres within ‘market’ designated areas

e (Clause 5.1-3 (Precinct requirements) which requires market trading areas and public
spaces at a minimum of 12,700 square metres of GFA includes requirements for specific
market floor area

e Clause 6.0 (Application requirements) including assessment of how development
contributes to designated retail, commercial and entertainment and office floorspace
provision.

(iii) Evidence and submissions

Mr Glossop did not support the use of prescribed metrics for floor area at Clause 2.0 of the ACZ1,
considering it better dealt with by policy or the use of more flexible language. Prescribed metrics
lacked flexibility and were likely to add complexity, particularly as land developed in stages. Given
the definition of ‘market’ he considered there would be challenges in accommodating the use in
upper levels as proposed.

In the event of the market being relocated as proposed by the PSP, Council supported the market
floor space being a minimum of 13,600 square metres of GFA. It supported the other commercial
and office floor areas proposed in the PSP and ACZ1.

The evidence of Mr Dimasi considered there was no reason why a well designed replacement
market could not offer a similar trading floor space to the existing market. On the basis that a
significant portion of the existing market was vacant (433 square metres across 15 tenancies) and
the likelihood that discount-orientated general merchandise operations in markets would not be
viable in the future, providing slightly less trading floor space (Committee’s emphasis) was
prudent. His evidence compared the current market stalls area of 4,760 square metres of GLA and
overall market (excluding specialty stores) of 11,512 square metres of GLA compared favourably
with other similar sized markets operating in Melbourne and internationally. Requiring the level of
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market use floorspace proposed by VPA and Council he considered was unreasonable and failed to
reflect existing space inefficiencies, the costs of operating a market and changes in demographics
and retail trends. His evidence outlined the increase in the supermarket and grocery store
proportion of retail trade and decline of specialty food (including markets), and the discount
department stores through online retailing and dominance of apparel retailers like Kmart.

In relation to commerecial floor space Mr Dimasi considered the floor space metric should be GLA.
He considered 27,000 square metres GLA was supported by the Development Potential and
Economic Impact Assessment, MacroPlanDimasi, April 2019 and subsequent peer reviews. In the
context of the City of Darebin growth projections, the site’s MAC location and the lack of large
footprint anchor stores in High Street, he considered the rate of provision did not need to reduce
commensurate with the reduction of dwelling yield.

PMD submitted that the extent of areas shown as market use in the PSP and ACZ1 (to achieve a
minimum GFA of 12,700 square metres) were not economically sustainable [Committee’s
emphasis].

The VPA’s amended ACZ1 adopted the GLA metric for office and other non-market commerecial
uses. It considered that the market floor space identified was appropriate and ensured that rather
than just accommodating contained and intimate space, it would encompass the character and
social values associated with the current market. This entailed providing more social space being
shown. It submitted that the Amendment did not require the areas designated for the market to
comprise solely of market stalls, but instead allowed for a mix of stalls and independent shop
fronts, small shops and food and drink premises as per the current market. The VPA advised that
careful thought had been given the land use structure and conditions in the ACZ1 Table of Uses
and it was important that appropriate flexibility was retained.

(iv) Discussion and findings

Nominating the non-residential floor space metrics within the PSP and ACZ1 is generally well
supported by the Development Potential and Economic Impact Assessment and subsequent peer
reviews. In relation to office and retail, entertainment and other commercial floor space there
was less disagreement, with the focus of dispute the floor space metric. The VPA sought to apply
GLA, Council - GFA and PMD — Net Lettable Area. The VPA and PMD’s metrics were largely aligned
in meaning.

The Committee supports the proposed floor area metrics for office and retail, entertainment and
other commercial floor space and the adoption of GLA as the preferred measurement tool given
its defined meaning at Clause 73.01. The GLA provision for retail, entertainment and other
commercial use is appropriate and enables larger floorplates to be provided to accommodate a
range of uses (gyms, entertainment, medical and child care for example). As identified by Mr
Dimasi such uses will support the Preston MAC, support the market as a precinct anchor and meet
the needs of future precinct and Preston residents.

Even with the market substantially retained, there is a basis for ensuring that the retail uses within
it primarily accommodate market uses or those ancillary (subsidiary) to the market and of a similar
spatial arrangement consistent with the format adopted in the PSP and proposed ACZ1 Table of
uses structure. In the retained market scenario however a specific ‘market’ floor space metric
would not be required as the area would be determined by the current market, with additional
market or market related uses able to be accommodated within new nearby fine grained ground
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floor space. The Committee further discusses the structure and conditioning within the Table of
uses associated with the market and future adjacent buildings in Chapter 14.3.

If the market is to be relocated, the Committee agrees with Mr Dimasi and Mr Glossop that a
greater degree of flexibility is required in establishing a GFA metric for the future market. Mr
Dimasi was the only expert called to provide economic evidence. The Committee shares his
concern that a requirement to provide a minimum GLA that reflects the existing market stall and
movement and gathering space areas, or also includes the independent shops as Council
proposes, is unreasonable and not well justified. The extent of existing vacant market space and
quality of the discount goods area and the vulnerability of that retail sector suggest that simply
matching area for area is too simplistic an approach and does not account for economic factors. If
the market is to move to a new space, it will be a significantly different market albeit with some
echoes of the current market (as identified in the Snohetta plans). The PSP and ACZ1 should
provide the opportunity for a market to be provided which has an efficient spatial arrangement
while embracing appropriate urban design, circulation and public interaction spaces. If a market
floor space metric is to be applied it should be as a guideline rather than requirement and reflect
existing market GLA, with the design criteria setting out appropriate arrangements for internal
circulation and gathering spaces and interface treatments.

The ACZ1 Table of uses appropriately provide for other non-market related retail uses to be
considered through a permit application process. This will ensure the market (whether conducted
in situ or in a new space) remains the predominant activity in that space and best ensures its
continuity as a market.

The Committee finds:
e The PSP and ACZ1 floorspace provisions for office and retail, entertainment and other
commercial floor space are appropriate with the GLA metric as proposed by the VPA in its
Final versions.
e Afloor space metric is still required for the market whether it is retained or relocated.
However, a greater level of flexibility should be provided without requiring the same
existing market area to be matched.
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8 Traffic, vehicle movement and parking

8.1

PSP
Key access, movement and parking objectives sought include:

e integrate and connect the precinct with the station and High Street

What does the PSP and ACZ1 propose?

e amodal shift to active transport
e ensure adequate provision of carparking

® manage construction impacts

¢ loading, servicing and parking avoiding prominent pedestrian and public realm locations.
The PSP identifies 31 access, movement and parking strategies to achieve these outcomes which
are set out in Access, Movement and Car Parking Plan (refer Figure 25) below:

e connectivity (A1-A21)

e car parking (A22-A28)
¢ loading/unloading and service vehicles (A29-31).

ACZ1
e Clause 2.0 (Land use and development) includes access and movement and parking

objectives
e Clause 4.4 (Design and development) includes circulation, transport and parking

guidelines
e Clause 6.0 (Application requirements) includes requirements for a Transport and Parking

Report.
PSP Access, Movement and Car Parking Plan
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PMD and Council summary position statements included alternative versions of the PSP Access,
Movement and Car Parking Plan as shown in Figure 26 (PMD) and Figure 27 (Council).

PMD proposed version of the Access, Movement and Car Parking Plan
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8.2  Traffic impacts

(i) The issues

The issues are whether the surrounding road network can accommodate:
e additional traffic associated with the precinct’s development consistent with the PSP
e additional traffic generation if a higher development yield is accommodated.

(ii) Conclave findings

The Transport conclave statement identified:

e there is already congestion on the surrounding road network and the proposed development
would contribute to additional congestion at peak times. However, congestion is desirable
when supporting modal shift and supressing car parking

e agreed in principle that additional dwellings could be accommodated on site without
compromising road network operations

e residential use generates less intensive traffic activity compared to retail, entertainment and
office uses

e the proposed intersection works are appropriate and would be refined during detail design

o traffic signal upgrades at St Georges Road or High Street are not required

To analyse the PSP’s road network impacts requires a representative base line traffic data to be
collected. The Transport conclave identified difficulties with establishing a representative traffic
baseline. Determining typical traffic conditions on the surrounding road network was problematic
due to the significant disruption caused by the level crossing removal project, and lower traffic
volumes during the COVID pandemic with fewer travel to work trips. This resulted in a variety of
assumptions and methodologies being used to analysis the potential traffic impacts.

(iii) Evidence and submissions

Many community submissions were concerned development of the precinct would exacerbate
existing traffic congestion. Several submissions were critical about the level of traffic survey data,
modelling undertaken and analysis provided.

Department of Transport (DoT) supported the Amendment noting that detail design of the
proposed intersections was subject to separate approval. In relation to modifying Murray
Road/Clinch Avenue/internal road intersection, DoT advised that the land required is within the
rail corridor and that a separate process would need to be undertaken to ascertain its feasibility.

Mr De Young's evidence identified two significant modifications which would further improve the
performance of the surrounding road network which were supported by the conclave experts:
e Cramer Street/South West Intersection (IN-04) — replace shared left/right exit lane with
separate left and right turn lanes
e Murray Road/Clinch Avenue/North East intersection (IN-02) — shift internal road further
west to improve its functionality and capacity (Figure 28) which would require utilising
VicTrack land but improve connectivity of the shared path alignment and potentially
provide additional separate left and right turn lanes on the internal road.
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Figure 28 Proposed realignment of Murray Road/Clinch Avenue intersection
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VPA, Council and PMD generally accepted the conclave’s findings and the nature of intersection
and pedestrian projects to manage traffic movements generated by the precinct.

Ms Bayley was concerned with:
e pedestrian safety crossing Cramer Street west of Mary Street to access the precinct
e general traffic conditions along Mary Street, in particular non-local traffic and speeding
traffic. She supported restricting access to Mary Street from Cramer Street and
potentially making Mary Street one-way.

Ms Marshall identified that Mary Street provides access to off-street parking areas, businesses and
other local streets. Ms Marshall agreed that making Mary Street one way was an option but
would be a separate process and involve broader community consultation including ascertaining
the ability of the nearby road network to accommodate the associated traffic redistribution. In her
opinion remedial works were not required as:
e the northern leg of Cramer Street/Mary Street intersection will ultimately be removed
which should discourage some through traffic
e there are existing speed humps along Mary Street
e access to Bell Street via Mary Street is unlikely to be quicker than using the nearby
arterial roads.

Mr McDougall considered Local Area Traffic Management measures may be appropriate to
maintain resident access while discouraging through traffic. Potentially making Mary Street left in-
left out at Cramer Street by extending the median across the intersection may be worthwhile.
Enhancing pedestrian safety across Cramer Street would occur with the proposed signalisations as
well as other proposed works along Cramer Street.
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Council advised that its local initiative to improve safety, amenity and accessibility ‘Your Street,
Your Say’ program identified a potential solution for Mary Street including wider footpaths,
landscaping and road hump replacement/refurbishment subject to funding.3?

(iv) Discussion and findings

The Committee accepts the conclave findings that the surrounding road network can
accommodate the proposed development traffic, including additional traffic if higher dwelling
yields were achieved.

The metropolitan road network is becoming more congested as Melbourne’s population increases
—this is to be expected and is not a reason to stifle development. The Committee accepts that
there is already congestion on the adjacent road network, and additional development is likely to
result in further congestion at peak times, however this, combined with suppression should
encourage a modal shift including the appropriate suppression of car parking. The Committee
considers this a desirable outcome within a MAC.

The proposed intersection works should ensure the safe and convenient access to and from the
development site onto the surrounding road network and additional works at St Georges Road
and High Street would not be required as per the Transport conclave position. The Committee
supports Mr DeYoung'’s suggestions for intersection modifications to further enhance traffic
capacity. It is appropriate that the intersections be refined during detailed design and it accepts
that a separate process for Murray Road/Clinch Avenue will be required in relation to potentially
shifting the intersection partially onto VicTrack land. This is discussed in more detail in Chapter
12.5. The ultimate design and approval should be part of the planning permit process. This would
also entail a traffic impact assessment to be undertaken as required by the ACZ1 when local traffic
conditions have stabilised, and revised traffic modelling can be undertaken.

In relation to pedestrian safety along Cramer Street, the Committee notes DCP project PC-03
provides for a raised pedestrian zebra crossing approximately 45 metres west of Mary Street. This
will enhance safety for pedestrians crossing Cramer Street.

The VPA, Council and PMD concepts all show Mary Street north of Cramer Street being closed to
traffic and becoming a major pedestrian thoroughfare. As such, it may be appropriate for this
treatment to be located closer to Mary Street. The Committee considers that the exact location of
this pedestrian crossing be confirmed through the detail design process to determine the
appropriate location in response to pedestrian desire lines. This refinement process is consistent
with pedestrian circulation paths and crossing points being approximate.

The Committee appreciates the existing amenity and perceived safety issues within Mary Street,
south of Cramer Street. Streets close to major traffic generators, that provide direct access and
secondary access to businesses will naturally experience increased traffic. A number of potential
traffic calming solutions, including the ‘do nothing’ option have been identified but these would
require further consultation with the local community and can be further explored by Council
separate to the Amendment

The Committee finds:

32 Document 276
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8.3
(i)

The surrounding road network can accommodate development traffic. From a traffic
perspective, additional dwelling yield can be accommodated within the precinct.

The proposed preliminary intersection designs are appropriate and can be resolved
during detailed design.

Intersection upgrades along St Georges Road and/or High Street are not required due the
proposed development.

Proposed raised pavement incorporating a zebra crossing (DCP project PC-03) should
enhance pedestrian safety. Its location should be reviewed to align with pedestrian
desire lines.

Potential traffic calming options within Mary Street, south of Cramer Street can be
explored by Council separate to the Amendment.

Movement network

The issues

The issues are whether:

(ii)
PSP

the proposed movement network is appropriate and should include a southern loop road
or an additional (lower order) road typology

pedestrian only laneways incorporate vehicular traffic including service vehicles and
access to loading area

the proposed street network will also facilitate and support the establishment of ‘place’.

What is proposed?

The PSP includes several strategies (A1-A21, A29-31) to guide the delivery of the access and
movement outcomes to:

design streets prioritising walking and cycling, followed by vehicles
encourage active transport options

service vehicle access minimises conflict with pedestrians and cyclists
provide efficient connections between bus stops and station

prevent north-south through traffic.

The Access, Movement and Car Parking Plan provides a movement network where:

vehicle traffic is concentrated towards to northern and southern edges of the precinct on
16 metre wide Primary shared access streets (Figure 29) including a northern loop
alignment and a southern ‘L’ shaped street which provide primary access to parking
areas, loading areas and short term parking

the centre of precinct having a pedestrian only network of laneways (Pedestrian
connection - styles AC) utilising the existing market aisles and new laneways to provide
permeable environment for pedestrians and cyclists across the precinct.

a two way service vehicle access street along Mary Lane to provide back of house and
service vehicle access restricted to left in - left out at Cramer Street.

the majority of Mary Street (between Murray Road and Cramer Street) is closed to
vehicular traffic, except at its northern end where it forms part of the northern loop road,
controlled by traffic signals at Murray Road.
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Figure 29 Primary shared access street
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ACZ1

The Day 1 version of the ACZ1 includes:
e Clause 2.0 (Access, movement and parking objectives):
- ensure accessible public spaces that are safe and comfortable for pedestrians at all
times
- encourage loading, servicing (and car parking) to be located underground
- ensures redevelopment incorporates the traditional cruciform pedestrian movement
patterns within the market as shown in the Framework Plan
e Clause 4.4 (Circulation, transport and parking requirements) to:
- design spaces and streets with walking, cycling priority, followed by vehicles
- prevent through traffic by limiting the amount of direct north-south connectivity
between Cramer Street and Murray Road
- limit vehicle movement to primary vehicle access streets, and service vehicle access
streets.

(iii) Conclave findings

The Transport conclave identified:

e that the loop road(s) provide the most logical access arrangement

e to complement the primary shared street, providing a lower order road typology with
pedestrian focus whilst maintaining vehicle access was desirable utilising a combination
of shared zones (where pedestrians have priority over vehicles) and shared environments
or living streets (greater emphasis on pedestrians but they may not necessarily have
priority)

e increased activation was desirable with the anticipated uses of the loop road and lower
order roads accommodating pick up and drop offs, deliveries of goods and food, and
limited short term parking opportunities including for accessible parking and emergency
vehicles

e providing a loop road at the southern end of the site is appropriate (PMD model) as it
removes the dead end and provides for a slower speed, lower order road with left in - left
out onto Cramer Street.
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(iv)

Evidence and submissions

Movement network

PMD was generally supportive of the conclaves findings and submitted:

Figure 30

its access movement plan was preferred by the traffic experts

its northern loop road:

- ensured continued access to privately owned land (refer to Figure 30)

- was consistent with approved planning permit floor plates and built form

- provided flexibility to accommodate larger floorplates

- maintained existing infrastructure and servicing

- accommodated achievable staging considerations

providing minimal road connections to internal land parcels would be functionally
detrimental

The Centreway is the principal movement street for the site, providing direct access from
the station through the future central public open space and the market. Providing some
traffic movement would be beneficial for activation reasons and provide important
vehicle access to the future buildings and residences along The Centreway.

The Centreway within a retained market would not be well activated outside of market
hours leading to poor safety and amenity outcomes

Cook Street (west) provision as a built over pedestrian connection accommodated a
larger block to provide flexibility for anticipated retail uses in this portion of the site.

Access to private property (circled yellow) maintained with PMD north loop road (VPA plan on the left)
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PMD agreed with VPA and its traffic experts that flexibility is required, and that the PSP should not
specify the location of loading bays or car park entries which may unnecessarily limit future
development potential. PMD did not support Mr McDougall’s proposal for the Access, Movement
and Car Parking Plan to be included in the ACZ1 considering that his issues around the locations
and potentially an excessive number of parking access points could be resolved through the
planning permit process.

PMD endorsed the proposed ‘living streets’ concept plans prepared by Mr DeYoung to be included
in the PSP as they more closely reflected the cross sections likely to be required (Figure 31). He
identified Greville Street, Prahran a good exponent of the ‘living street’ concept. Ms Dunstan in
cross examination also noted Little Malop Street, Geelong as an indicative form for this road type.
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Figure 31 Typical secondary road typology — shared environment or ‘living street’ examples
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The VPA submitted that the Hearing process had identified some useful opportunities to improve
the access plan, in particular, providing the southern loop road and left in-left out onto Cramer
Street and incorporated these in its Final version of the ACZ1 Framework Plan.

However, the VPA considered justification and benefits of bringing vehicular traffic along The
Centreway instead of Cook Street were unclear in terms of street activation which would be offset
by an equivalent and potentially greater loss of those same benefits around Cook Street. The VPA
submitted that the driving influence for PMD’s arrangement was the desire to provide for a larger
floor plate in the northern portion of the precinct west corner of the site. However, this did not
warrant compromising the role of The Centreway as a cycling and pedestrian thoroughfare when
Cook Street was able to serve a road function. VPA identified that the northern loop road, either
its version or the longer one to accommodate the larger floor plate were both satisfactory from a
traffic operation perspective as noted by Ms Marshall.

VPA questioned the validity of maintaining vehicle access to those properties fronting The
Centreway as the private land comprises two market stalls which historically had no formal vehicle
access. In relation to consistency with the approved PMD planning permits, it noted that they do
not allow for vehicle access through Cook Street or the western connection between Murray Road
and The Centreway.

The VPA and Council submitted (and explored through cross-examination) that the proposed right-
angle bends in the PMD concept loop road (to accommodate existing property boundaries) was
somewhat circuitous and may lead to less than optimal outcomes.

Council maintained that the market must remain in-situ and consequently its access and
movement plan had evolved accordingly. However, it acknowledged through Ms Rosen’s
evidence, that the PSP would enhance pedestrian, cycle and vehicular movement to improve
safety and amenity. In relation to its concept, Council submitted that:
e Market Street would be the primary east-west connection, comprising a comfortable
street where potential conflicts with vehicular traffic would be removed as identified in
Ms Hodyl’s evidence.33 Market Street would only be used for loading bay access,
removing potential conflicts with pedestrians and cyclists

33 Document 148 page 29

OFFICIAL Page 124 of 271



VPA Projects Standing Advisory Committee Referral 7 Report | 16 December 2022

e underground car parking entrances would be located off Mary Lane and the north-south
roads along the western boundary minimising vehicle movements through the site.

Council submitted that should the market be retained, a traffic engineering solution would be
required to facilitate an acceptable access, movement and car parking plan for the precinct, noting
Mr DeYoung’s comment that traffic engineer’s role was to “make lots of things work in constrained
situations”. Ms Dunstan made a similar observation.

Council acknowledged that its plan (which included a secondary internal street typology, the
position of loading docks, car park access points and vehicle accessibility) was potentially too
detailed and should be more indicative. Regardless, it remained workable.

Council supports the broad principle of ‘shared environments’ (not to be confused with shared
zones which are roadways where pedestrians have priority over vehicles) with the emphasis on
the precinct becoming more pedestrian focused. All vehicle accessways should be a shared
environment which prioritise pedestrian movement, include 10 km/h speed limit and prohibit
vehicle parking (except accessible parking space or for emergency vehicles). Ms Dunstan advised
that a shared zone road typology would not be appropriate on the loop roads towards the
signalised intersections where higher traffic volumes, vehicles queueing, and pedestrian safety
would need to be appropriately managed.

Service vehicle access and loading zones

The PSP and PMD concepts essentially embraced the key strategies of loading facilities being
located away from the public realm and preferably underground (PMD). Council’s concept
effectively ‘recycled’ the existing market loading zones, utilising the same locations.

Mr Erlandsen submitted that no delivery or waste vehicles (including food deliveries) be permitted
to access the inner laneways (to reduce noise impacts) except Mary Lane. Mr Lambros submitted
that the lack of truck parking would significantly jeopardise family owned businesses.

Mr DeYoung identified that loading/unloading and servicing areas off Mary Lane should be the
primary service areas. Ms Dunstan supported the strategy to encourage loading and servicing to
be located underground, away from prominent pedestrian areas or areas that are visible form the
public realm and minimise potential conflict with other users. Mr McDougall reached similar
conclusions but noted that basement loading and service vehicle access details would be
considered at the planning permit application stage.

Ms McMahon suggested that there should be no separation of loading facilities and pedestrians.
This was typical of market typologies, and she noted that within Melbourne’s CBD unloading was a
common occurrence on the laneways and smaller streets typically used by smaller delivery
vehicles. Potentially dangerous issues should be addressed but a highly sanitised and controlled
environment was not desirable from an urban design perspective.

PMD submitted that with their relocated market proposal, basement areas would be used for
loading/unloading as well as for garbage and waste disposal and trader parking. Basement ramps
would be designed to provide sufficient clearance to allow garbage trucks, service and delivery
vehicles access and egress.

The VPA and PMD considered their concepts were superior to Councils because the relocated
market would provide a buffer to the central open space park and better separate service vehicles.
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(v) Discussion and findings
Movement network

There was considerable agreement among the experts, the VPA, Council and PMD regarding the
overarching access and movement tenets. The Committee agrees that providing a loop road at
the southern end of the site and utilising a secondary ‘lower order’ road typology ‘living streets’ is
appropriate.

The key issues surrounding the movement network were predominately focused on the different
approaches adopted by the parties, and their individual benefits and disadvantages.

The Committee finds the location of the northern loop road is not a traffic issue per se but
predominately dictated by PMD’s proposal for a larger floor plate at the northern end of the site.
Whilst VPA and PMD raised traffic issues around the alignment of the northern loop road, the
fundamental driver for the larger floor plate is built form necessitating PMD loop road to be shifted
further south, onto the same alighment as The Centreway. Essentially an acceptable traffic
solution can be found as observed by Mr DeYoung and Ms Dunstan.

The Committee endorses the Transport conclave findings that is desirable to provide a pedestrian
focused lower order road typology, whilst maintaining vehicle access utilising a combination of
shared zones (where pedestrians have priority over vehicles) and shared environments or living
streets (greater emphasis on pedestrians but they may not necessarily have priority). The
Committee found Mr De Young’s ‘living street” approach and examples of its application, such as
Greville Street and Ms Dunstan’s Little Malop Street (Figure 32) useful. It considers the living street
concept should be used to develop an indicative lower order road typology to be included in the
PSP.

Figure 32 Little Malop Street, Geelong

Source: Google Maps

The advantage of the PMD layout, with the secondary road typology is that it acknowledges that
the majority of traffic would utilise the primary road(s) leading to and from the access points to
major car parking facilities. Where the lower order street typology applies there is a greater
emphasis on pedestrian priority, slower and less vehicular traffic and potentially greater levels of
activation.

The Committee supports the conclave findings and measures to ensure greater activation
throughout the precinct can occur and agrees that vehicles travelling at low speed, with
opportunities to drop off and pick up passengers, deliveries and short-term parking opportunities

OFFICIAL Page 126 of 271



VPA Projects Standing Advisory Committee Referral 7 Report | 16 December 2022

are appropriate. The Greville Street and Little Malop Street examples of shared environment
streets identified by Mr De Young and Ms Dunstan are useful exponents to these principles. If the
market was to be relocated, the Committee supports The Centreway accommodating vehicular
traffic utilising the ‘living street’ or a shared zone typology — still maintaining a significant
pedestrian and cycling corridor. If the market was to be retained in situ The Centreway would
continue to remain a pedestrian street with vehicle access limited to maintenance vehicles only.

While Council suggested that all vehicle accessways should be pedestrian focused and operate
with 10 km/h and exclude parking, this fails to acknowledge the need for a road hierarchy and the
differing operating conditions which are likely to be experienced across the precinct. In particular
the proximity of internal roads to traffic signals should prioritise vehicles to ensure safe and
efficient network operation. Providing no parking may reduce street activation and the ability to
provide short term drop off or pick up goods and people.

Establishment of ‘place’ in the street network

The Committee considers that the approach put forward in the PSP for a 10 metre wide pedestrian
and cycle connection at The Centreway and Mary Street would facilitate a comfortable and
intimate urban environment, suitable for activity and street life. The proposed 16 metre wide
cross sections along Market Street and Cook Street are typical and practical street typologies
capable of facilitating vehicular, cyclist and pedestrian movement and activity in an urban
environment.

The Committee supports the concept of living streets as a means to establish high-quality urban
places in the Precinct. As identified by Mr De Young, living streets combine walking, cycling and
driving in a ‘slow but active environment’. They also provide ‘access to front doors’ and ‘eyes on
the street’. The Committee is cautious about the proposal for a fully pedestrianising The
Centreway as outlined in the PSP, and the potential lack of activation and perceptions of safety.
The Committee agrees with Mr De Young’s comments and proposal to consider including cars at
slow speed in a living street, as adopted by PMD in their plan. If cars were to be included a street
width of more than 10 metres may need to be considered.

In terms of creating ‘place’ within the street network, the Committee has concerns around the
degree of potential activation through The Centreway and surrounds in the Council plan. While
vibrancy and activity will no doubt exist across the entire precinct on market days, it should be
noted that that on the 3 days a week when the market is closed, it is likely that that The Centreway
and the streets immediately surrounding will not be highly activated or vibrant. This may also have
ramifications on perceptions of safety.

The PMD proposal for Cook Street includes provision for a built over pedestrian connection to
accommodate larger anticipated retail uses. While the Committee is not opposed to the proposal
in principle, careful consideration would need to be given to the width and character of Cook
Street to ensure that it is a welcoming, ‘public-looking” and comfortable environment.

Service vehicle access and loading zones

The VPA, Council and PMD agreed that it is appropriate to show access points and loading zone
points as indicative or not at all. The Committee agrees that this is a detailed design matter guided
by the PSP strategies and ACZ1 guidelines and supports this approach to ensure flexibility.

The Committee considers that PMD’s plan to manage market back of house activity and focusing
these activities in the basement away from the public realm effectively achieves the PSP and ACZ1
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objectives and strategies. The PSP does not preclude this and it may be problematic in a retained
market scenario.

The PMD market basement proposal would provide additional trader parking facilities, potentially
addressing Mr Lambros concerns regarding truck parking for traders and most likely freeing up
additional customer parking if traders were utilising a dedicated parking below the market.

Council’s option of maintaining the market in situ essentially requires the loading zones to remain
in-situ as well. This will require service vehicles to interact with pedestrians and cyclists,
particularly in the vicinity of the south west loading zone, acknowledging Council’s suggestions to
limit the times of operation of this loading zone. As Council noted, a traffic solution could be
developed, but the optimal solution, in terms of safety and operational characteristics, is more
likely to be realised with the PSP and PMD’s approaches.

The Committee notes that the proposed intensity of development, including over 2,000 residents
will require a variety of services and deliveries to be made into the precinct. It is not appropriate
to designate the streets where service vehicle and loading zone access is restricted at this stage of
the planning process.

The Committee finds:

e The proposed movement network is generally appropriate, but the Framework Plan and
PSP should be augmented with:
- asouthern loop road
- alower order road typology shared environment or ‘living street’ based on Mr De

Young’s preliminary concept plan and evidence.

e The Centreway should be activated utilising the lower order road typology if the market is
to be relocated.

e The northern loop road location should acknowledge the desirability of larger floor plates
in the northern portion of the precinct.

e The movement plan should show location of car parks and loading zones as indicative, or
not at all.

e The PMD concept provides a superior market loading zone and service vehicle access
arrangement utilising a basement level compared with the Council plan.

e The PMD plan for Cook Street would require further design consideration around width
and character to ensure the street is welcoming, ‘public looking’ and comfortable.

8.4 Streets as easements or Council streets

(i) The issue

The issue is whether the access streets and public thoroughfares should be shown as roads and
vested in Council.

(ii) What is proposed?

The ACZ1 (4.2 Subdivision) provides that a permit not be granted to vary or remove a carriageway
or access easement unless the responsible authority is satisfied that appropriate access
arrangements are maintained via existing or varied easements.
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(iii) Evidence and submissions

Council proposed that Clause 3.0 (Subdivision) of the ACZ1 Subdivision be amended to replace the
variation or removal of easements permit requirement with:
Vesting of roads and accessways

Requirement - land identified as an access street or a pedestrian connection at ground level
— open to the sky — generally in accordance with Plan 1 of this Schedule must be vested in
Council.

Council considered this necessary for the efficient and effective management of the roads through
the precinct and relied on Mr McDougall’s evidence.

Mr McDougall observed that the existing access ways have been established by a s173 Agreement
and the PSP continues this arrangement. However, in his opinion, using private property to
provide public accessways could detrimentally impact pedestrian permeability, which should be
maintained at all times. In favour of easements being gazetted as public roads he noted:
e regular maintenance will be required and the developer may apply different
maintenance standards to those in the Road Management Act 2004 (Vic)
e Government, rather than the private sector, was more suited to dealing with the costs
and risks of maintaining public accessways. Council is better placed to ensure that
accessibility and security are maintained regularly and to a high standard.

The VPA supported Council’s amended wording and included it in its Final version of the ACZ1.

PMD submitted that the market is privately owned and its concept has factored in the existing
easements, and sought to ensure that all accessways that currently have carriageway or
passageway rights would continue. PMD considered there could be a variety of outcomes for land
identified as access streets and pedestrian connections ranging from vesting in Council, remaining
as easements, or some other solution. This matter was best resolved through the planning permit
process without the need for a mandatory requirement in the ACZ schedule.

(iv) Discussion

The Committee agrees that the ownership and ongoing management of streets and unenclosed
ground level pedestrian connections is best resolved during the permit application stage.

The Committee notes that there are examples of subdivisions where roads remain in private
ownership and are not maintained by the road authority — it is not an uncommon occurrence.

While Mr McDougall presented reasons why these assets should be vested in Council, they do not
preclude or diminish the fact that PMD could reasonably maintain these assets or deal with the
associated risks and costs. Potentially PMD could provide a higher standard of maintenance to
complement and enhance the appeal of the development.

The easement provides certainty that access must be maintained and is fundamentally a different
mechanism to a public road vested in council but still achieving the same outcome.

The Committee considers the Day 1 wording of the variation or removal of easements is preferred
to that sought by Council and supported by the VPA in its Final version of the ACZ1.

The Committee finds:
e Appropriate access arrangements can be maintained or provided via existing or varied
easements and the appropriateness of vesting these assets in Council can be resolved
during permit application process.
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e The vesting of roads and accessways requirement for subdivision sought by Council and

8.5
(i)

included in the VPA'’s Final version of the ACZ1 is not appropriate and should be replaced
with the variation or removal of easements included in the Day 1 version with the
addition of the words “or other means” or similar to retain flexibility.

Parking rates and modal shift

The issue

The issue is whether the proposed car parking rates are appropriate to achieve a travel mode shift
to public or active transport and reduce congestion.

(ii)
PSP

What is proposed?

The PSP includes the objective to provide flexible and efficient parking and access supported
through car parking strategies (A22 — A28) and loading/unloading and service vehicles strategies
(A29-A33) which include:

ACZ1

future car parking to be provided at a rate that discourages private car use to avoid
congestion and encourage modal shift (A22)

maintaining the same amount of market parking (A26)

improving safety and efficiency by separating loading, servicing and car park from ground
level pedestrian areas (A29)

loading docks are separated from private and market car parking; potentially below
ground (A30).

The Day 1 version of the ACZ1 includes:

Clause 2.0 (Access, movement and parking objectives):

- encourage modal shift to active and public transport

- ensure adequate car parking for all users, during and after development, and to
ensure this parking is adaptable and flexible to be sustainable in the long term

Clause 4.4 (Circulation, transport and parking requirements):

- provide secure, undercover, east to access bike parking for all residents

- car parking should be in basements, and where not possible or practical, should be
within buildings or sleeved

- Inrelation to the market precinct

- convenient car and bicycle parking for market workers and visitors

Parking Overlay

Key elements of PO2 include:

Clause 1.0 (Parking objectives to be achieved):

- encourage a modal shift away from private vehicle use

- recognise excellent public and active transport modes which are available

- encourage shared use of parking

- improve pedestrian and cyclist amenity by reducing private vehicle access

Clause 2.0 (Permit requirement) to exceed maximum rates nominated Table: Car parking
spaces.
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e (Clause 3.0 (Number of car parking spaces required) which includes ‘Table: Car parking
spaces’ identifying maximum rates for dwelling (by bedroom:s), office, market and retail
premises (other than market). For other uses the Column B rates of Table 1 of Clause
52.06-5 (Car Parking) apply.

e Clause 6.0 (Application requirements and decision guidelines) — decision guidelines only
nominated

e Clause 9.0 (Background documents) — Preston Market Precinct — Parking Overlay:
Assessment of Car Parking Provision Rates, April 2022.

The Day 1 version of the PO2 did not include application requirements for a car parking plan,
design standards for car parking or decision guidelines for car parking plans.

(iii) Relevant Planning Practice Note and background documents
Planning Practice Note 57 Parking Overlay

PPN57 provides guidance about preparing and applying a PO and provides planning authorities
with the opportunity to respond to local car parking issues and outline local variations.

It identifies that a car parking plan is required to justify variations in parking rates and may form
part of an environmental, transport or economic development strategy or urban design
framework for a precinct. It should include:

e findings from research and surveys that provide factual material to support the plan

e a3 monitoring and review mechanism.

The Parking Overlay must specify the car parking objectives. Where car parking is to be limited,
with permit process to increase car parking above specified rates, it is appropriate that a strategic
assessment has been undertaken.

Preston Market Precinct — Parking Overlay Assessment (April 2022)

The Parking Report informed the development of a Parking Overlay and identified parking rates. It
identified that:
e parking supply is a recognised travel demand tool and can have an influential factor in
achieving a modal shift
e current precinct mode share was 74 per cent by car, 18 per cent by foot, 8 per cent by
public transport and negligible by bicycle
e there is economic tension where parking is seen as essential to support development,
and at the same time has an opportunity cost and consumes developable land
e apartments within the precinct will enjoy excellent access to facilities and public
transport and supply suppression is appropriate
e asuppression rate of approximately 25 per cent lower than existing average car
ownership levels for comparable housing in Preston is appropriate (equating to an overall
weighed average of 0.72 spaces/dwelling for a proposed residential yield of 1,172
dwellings).

Preston Market Traffic and Transport Assessment (June 2021)

The Traffic and Transport Assessment provides a high-level review and supports car parking
provision that seeks to balances commercial needs with the strategic objective of encouraging
mode shift away from private vehicles. Key findings included:
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e adopting Clause 52.06-5 Column B rates as maximum due to the precinct’s location
within the Principal Public Transport Network

e acar parking demand assessment be undertaken for each development stage

e in order to encourage sustainable transport modes it is appropriate to apply a 50 per cent
suppression factor (to Column B car parking rates) due to excellent access to public
transport and good cycling and pedestrian connectivity.

(iv) Conclave findings

The Transport conclave identified:

e applying the PO is appropriate

e land uses not included in the PO2 should be set at a maximum rate equivalent to Clause
52.06 (Car parking) Column B rates (excluding supermarket which should be 3.5
spaces/100 square metres

e controls and guidelines for public accessibility of shared car parking should be provided

e proposed non-residential rates were generally supported except by Mr McDougall who
supported alower but undefined rate

e residential rates could not be agreed

e motorcycle/motor scooter parking rates are required (1 space for every 100 [car] spaces)

e electric vehicle charging (EVC) is appropriate, but for long term parking bays only. Setting
a percentage rate for electrical charging stations is problematic due to rapidly changing
conditions and future uptake of EVs. Suggested wording within the ACZ1 “requiring
electric vehicle charging to the satisfaction of the responsible authority” would be an
appropriate way forward.

(v) Evidence and submissions

Community submissions ranged from there being too much to too little parking provided for
within the PSP. There was considerable agreement regarding the provision and management of
parking, except for residential car parking rates amongst the VPA, Council and PMD and their
experts. These parties were generally aligned with only minor variations in these suggested rates.

Table 8 summarises the key car parking rates proposed by parties and experts from ‘highest’ to
‘lowest’” maximum parking rates for the key uses with:
e parties and most experts agree to 3.5 spaces/100 square metres in GLA for the market
e Council supporting the PO2 residential parking rates but proposing lower rates for office
and retail (non-market).

Table 8 Summary of Proposed key car parking rates from experts and parties

Maximum car parking rate (spaces/100 sqm)

PMD PMD VPA Council  Council
(Dunstan) (De Young) (Marshall) (McDougall)
Dwelling 1 bedroom 1.0 0.5 0.5 0.5 Lower
2 bedroom 1.0 1.0 0.8 0.8 Lower
3 bedroom 2.0 1.5 1.0 1.0 Lower
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Use Type Maximum car parking rate (spaces/100 sqm)
PMD PMD VPA Council  Council
(Dunstan) (De Young) (Marshall) (McDougall)
Weighted average*  1.034 0.75 0.72 0.72
(space/dwelling)
Market Leasable floor area 35 35 35 35 Lower
Retail Leasable floor area 35 35 35 25 Lower
Non- Shop, food & drinks
Market
Office Net floor area 1.0 1.0 1.0 0.5 Lower

* Weighted average spaces/dwelling is based on proposed residential yields for each proposal

Ms Marshall’s evidence relied on the Parking Report. In her opinion it sustained why parking
suppression could be supported, noting that it primarily related to the proposed residential and
office uses with other market and retail maintaining similar parking levels.

Mr De Young supported the maximum rate for market and retail uses as this would continue to
protect regional access to the market and ensure that retail use is effectively served by new
parking areas at a lower rate during peak market times. In his opinion this was consistent with PSP
objectives of maintaining adequate parking while using parking supply as a lever to achieve a
modal shift.

Mr De Young was concerned with the strategic justification of the Parking Report. He noted that
the residential car parking rates were based on a 25 per cent suppression factor to ABS car
ownership data for apartments in Preston. He proposed minor increases to the maximum
residential parking rates. He considered the extent of suppression is excessive, particularly for
larger apartments and which:

e was unlikely to materially lessen precinct traffic generation

e may impact commercial viability of the early stages of development.

Mr De Young opined that providing car parking does not necessarily equate to car parking demand
or car ownership. Potentially a car space may be sold and not used or residents may own a car but
use alternative transport modes during peak hours. Based on his proposed parking rates the mix
of residential rates for the proposed PMD development would result in a weighted average rate of
0.75 spaces per dwelling.

Ms Dunstan recommended that the PO2 should be refined to address car parking provision
objectives, rather than include design matters, and include:

e encourage sharing of public car parking and adaptable car parking areas

e ensure vehicle access points did not impact on pedestrian and cycling amenity

e encourage back of house areas to not impact on public realm

e encourage provision of sustainable transport infrastructure.

34 Weighted average determined by Committee based on Mr De Young's evidence ‘Table 4.3 Dwellings’ but utilising Ms
Dunstan’s parking rates: ((97x0)+(868x1.0)