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Executive 
Summary

Greater Sydney is challenged by the demand for land use of all 
types. There are competing pressures to provide jobs, urban 
services, and housing in a balanced and equitable way across the 
city. The operational efficiency of industrial and urban services 
land is at pressure by the needs of a growing city. 

The management and security of industrial lands is core to the 
vision of the Greater Sydney Region Plan, A Metropolis of Three 
Cities, in delivering the ‘30-minute city’. Objective 23 of the Greater 
Sydney Region Plan states that “Industrial and urban services land 
is planned, retained and managed”.

The ‘Retain and Manage’ Policy (the Policy) is one of three policy 
approaches to managing industrial lands in Greater Sydney.  Figure 
1 identifies the area where the Policy applies. The Policy as part 
of the Region Plan ensures that all existing industrial and urban 
services land under ‘Retain and Manage’ should be safeguarded 
from competing pressures, including residential and mixed-use 
zones.

The other two policy approaches to planning for industrial lands 
are:

 • ‘Review and Manage’ where industrial and urban services land 
under	this	approach	is	reviewed	to	either	confirm	its	retention	
(as described in the approach above) or manage its uses to allow 
sites to transition to higher-order employment activities (such 
as business parks) and seek appropriate controls to maximise 
business and employment outcomes.

 • ‘Plan and Manage’, which is applicable in land release areas, 
where there is a need for additional industrial and urban 
services land in response to long-term projected population and 
development growth.

The Commission has completed a Review of the 'Retain and 
Manage' Policy in response to Recommendation 7.5 of the NSW 
Productivity Commission’s 2021 White Paper:

“Evaluate the retain-and-manage approach to managing industrial 
and urban services land in Greater Sydney against alternative 
approaches, to identify what would maximise net benefits to the 
State. Adopt the approach that maximises the State’s welfare in the 
next update to the Greater Sydney Region Plan.”

The Commission’s evidence-based approach to the Review 
included stakeholder engagement, in-depth interviews with 
businesses, a peer review by international experts and technical 
analysis including a multi-criteria analysis, strategic transport 
modelling and a cost-benefit analysis.

The Review found that the Policy has been successful in providing 
certainty and a clear market signal for councils and landowners 
to invest in industrial developments, while reducing unproductive 
land speculation at odds with the strategic vision for Greater 
Sydney. Through the Review, however, the Commission identified 
the need to refine the Policy (by providing greater clarity as to what 
“manage” means) to respond to the changing nature of land use 
needs in Greater Sydney.
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The key outcomes of the Review are:

 • A ‘Retain and Manage’ Policy is needed for the protection of industrial lands in Greater Sydney. The 
existing Policy will continue to apply.

 • The continued implementation of the ‘Retain and Manage’ Policy is strengthened and supported by draft 
Guiding Principles. The next Region Plan should consider the findings of this Review and include the vision, 
objectives and draft Guiding Principles for industrial lands.

The Commission acknowledges the significant input and commitment of the NSW Government agencies, local 
councils, peak bodies, advocacy groups and industry representatives who have contributed to the Review.

Figure 1: Approaches to planning for industrial and urban services land in urban areas

Source: Greater Sydney Region Plan, 2018
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Draft Guiding Principles
The Commission has developed a set of draft 
Guiding Principles to provide greater clarity on the 
management of ‘Retain and Manage’ lands.  The eight 
draft Guiding Principles will support and assist the 
implementation of the Region Plan and City Plans. 

Council and proponents are encouraged to consider 
the draft Guiding Principles when discussing 
planning proposals within Industrial areas in the 
Policy area. The existing ‘Retain and Manage’ 
Policy still applies until the Six Cities Region Plan is 
adopted. 

The draft Guiding Principles are summarised below.

After significant work and analysis, a categorisation 
approach that considers all industrial land Policy 
areas is preferred and the categorisation of ‘Retain 
and Manage’ lands did not progress as part of the 
review. 

Implementation
During the Review, the Greater Sydney Commission 
transitioned to the Greater Cities Commission, 
bringing together the Lower Hunter and Greater 
Newcastle, Central Coast, and Illawarra-Shoalhaven 
Cities, as well as the Greater Sydney cities of the 
Western Parkland, Central River and Eastern Harbour 
Cities, to create a globally competitive city region.  
While the scope of the Review remained focused 
on the ‘Retain and Manage’ Policy area in Greater 
Sydney, industrial lands across the six cities will be 
part of the Six Cities Region planning process.

The Commission will implement the draft Guiding 
Principles in the Six Cities Region and City Plans 
when completed in late 2023 and 2024. 

Further consultation and collaboration will occur 
on the holistic review of industrial land with 
stakeholders including NSW Government agencies 
and local councils as part of the Region Plan process. 

Draft Guiding Principle 1. Securing capacity of 
industrial and urban services land

Ensure there is sufficient industrial land and 
allowable floor area, of the right types, to meet the 
State’s needs now and in the future. 

Draft Guiding Principle 2. Supporting 
sustainability Policy and aspirations 

Industrial lands Policy should align with 
government environmental objectives and 
community expectations including minimising 
commute and delivery times, enabling efficient 
freight and logistics networks, and minimising 
environmental and social impacts. 

Draft Guiding Principle 3. Optimising diverse 
supply chains supported by infrastructure

Ensure that Greater Sydney’s freight network 
(including trade gateways and corridors) and 
businesses’ access to intermediate goods and 
services are efficient and resilient. 

Draft Guiding Principle 4. Boosting economic 
activity to support current and emerging 
industries 

Strategically important and well-located 
industrial lands should support the co-location 
of businesses. Protecting Greater Sydney’s 
and NSW’s adaptive capacity to integrate both 
current and emerging industries can help secure 
Australia’s current and future economic prosperity. 

Draft Guiding Principle 5. Encouraging innovation 

Ensure industrial sites are adaptable to the 
evolving needs of the users, including the need for 
greater diversity and intensity of use and changing 
industry characteristics. 

Draft Guiding Principle 6. Providing business 
certainty 

Ensure consistency and clarity regarding the 
function of each industrial area, including their 
economic relationship with activity centres, to 
send clear market signals that foster business 
investment and productivity. 

Draft Guiding Principle 7. Servicing population 
needs 

Households and businesses should have access 
to the goods and services they need and access to 
local employment opportunities. 

Draft Guiding Principle 8. Consideration of 
transition to alternative uses

Transition of industrial lands to other uses, but only 
where the other seven draft Guiding Principles 
would not be compromised. If an industrial area 
(or part) is identified for possible transition to 
an alternative use, prioritisation must first be 
considered for other employment uses.
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Findings of the 
Industrial Lands 
‘Retain and 
Manage’ Policy 
Review1
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 • Describe the intended approach to implementation.

 • Outline how the Commission will consider industrial 
lands across the six cities region.

This Review Findings Paper is structured to provide the 
findings	upfront,	followed	by	the	context,	process	and	
evidence	to	support	the	findings.	The	Paper	concludes	
with how the Review can be implemented whilst the 
Commission continues to undertake the industrial lands 
review across the region as part of the Six Cities Region 
Plan. 

1.2  Overview of the Review findings
The Review undertook an extensive process with 
stakeholders, state agencies and local councils in Greater 
Sydney. 

Through consultation the Policy vision for the Review was 
identified	as:	

Industrial lands in Greater Sydney should provide 
employment and economic opportunities of local, city 
and state significance. To enable this, the industrial land 
management policy should maximise the productivity of 
industrial lands and optimise productivity over competing 
land uses across Greater Sydney. Industrial lands should 
be strategically located offering diverse locations, building 
and lot sizes, operational conditions, and affordability 
in a manner that fosters opportunities for business 
development and innovation. The local character of 
industrial lands should be enhanced to improve the amenity 
for workers and visitors.

The Review highlighted the importance to consider 
the future needs of Greater Sydney - one that ensures 
a connected, productive, and effective network of 
industrial lands. Industrial lands are represented as a 
distributed network across Greater Sydney and provide 
vital infrastructure to support the economy. They provide 
a diversity of employment uses and support a supply 
chain that services the city. 

The Review found that missing links in this supply chain 
will affect the productivity, overall functioning and 
economic resilience of Greater Sydney. Industrial lands 
must be strategically planned to enable the coordination 
of functions, types of land uses and infrastructure to 
maximise productivity, liveability, and sustainability 
outcomes across Greater Sydney. 

The	loss	of	industrial	lands	may	result	in	inefficiencies	in	
the supply chain affecting the productivity, functioning 
and economic resilience of Greater Sydney.

1.1 Introduction
The Commission has completed a review of the 
‘Retain and Manage’ Policy relating to industrial 
lands in response to Recommendation 7.5 of the 
NSW Productivity Commission’s 2021 White Paper:

“Evaluate the retain-and-manage approach to 
managing industrial and urban services land in Greater 
Sydney against alternative approaches, to identify 
what would maximise net benefits to the State. Adopt 
the approach that maximises the State’s welfare in the 
next update to the Greater Sydney Region Plan.”

Through	the	Review,	the	Commission	identified	the	
need	to	refine	the	Policy	to	respond	to	the	changing	
nature of land use needs in Greater Sydney. The 
Review also highlighted the importance of an 
industrial lands Policy that considers the future 
needs of Greater Sydney - one that ensures a 
connected, productive, and effective network of 
industrial lands. 

Industrial lands provide a diversity of 
employment and functional purposes, and 
by their nature form a network which is vital 
to Greater Sydney, our communities and our 
economy.

In December 2021, the NSW Premier announced 
the vision of the six cities and that the Commission 
would become the Greater Cities Commission with 
an expanded remit to include the Lower Hunter and 
Greater Newcastle, Central Coast, and Illawarra-
Shoalhaven cities, as well as the Greater Sydney 
cities of the Western Parkland, Central River and 
Eastern Harbour cities. The six cities will generate a 
major shift in strategic planning, with a major focus 
on delivery and implementation, and create a longer-
term transformational focus for the city region. The 
Commission continued to undertake and complete 
the	Review	within	its	previously	defined	scope	of	
Greater Sydney. 

The purpose of this paper is to:

 • Describe the Review process undertaken by the 
Commission.

 • Provide an overview of the evidence base 
that	informed	the	findings	and	final	Policy	
recommendations. 

 • Outline	the	final	Policy	Review	updates,	including	
the draft Guiding Principles and categorisation of 
industrial lands.
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services. Region planning seeks to embody this larger 
value for all, over the longer-term. 

These draft Guiding Principles align with the overarching 
vision and objectives of the Review, referred to in Section 
2.5 of this paper. While the draft Guiding Principles have 
been developed to provide greater detail for the Policy, 
some of these draft Guiding Principles may have direct 
relevance as strategic considerations for councils in their 
preparation of Employment Land Strategies and Local 
Strategic Planning Statements. 

The draft Guiding Principles support the Policy in the 
current ‘A Metropolis of Three Cities’ Region Plan and 
District Plans. The draft Guiding Principles have been 
informed by feedback from all stakeholders. 

There are eight draft Guiding Principles as outlined 
below. For each Principle, a short description has been 
provided to provide clarity and consistency of use. 

Draft Guiding Principles to support and assist 
the Retain and Manage industrial lands

Draft Guiding Principle 1. Securing capacity of 
industrial and urban services land

Ensure there is sufficient industrial land and allowable 
floor area, of the right types, to meet the State’s needs 
now and in the future. 

Description:	There	must	be	provision	for	sufficient,	
appropriate, and a diversity of area (including a range of 
building and lot sizes) to serve the various functions of 
Industrial Areas now and into the future, including space 
for businesses to grow. Supply and demand analysis in 
Local Employment Lands Strategies or in Local Strategic 
Planning Statements should demonstrate that there are 
sufficient	industrial	lands	to	meet	long	term	population	
needs, support local jobs and the functionality needs 
of Industrial Areas in the local government area (LGA), 
District and Greater Sydney context. 

Draft Guiding Principle 2. Supporting sustainability 
Policy and aspirations 

Industrial lands Policy should align with government 
environmental objectives and community expectations 
including minimising commute and delivery times, 
enabling efficient freight and logistics networks, and 
minimising environmental and social impacts. 

Description: Industrial Areas can involve emissions 
intensive	activity	and	are	generally	significant	trip	
generators. Industrial lands management policy should 
align with the State’s broader strategic intent under its 
Net Zero Policy to reduce carbon emissions. This includes 
minimising commute and freight vehicle travel times. 

The Review has acknowledged:

 • The value of, and need to secure, industrial 
capacity	to	ensure	there	is	sufficient	land	and	
allowable	floor	area,	of	the	right	types,	to	meet	
the state’s industrial needs now and in the future.

 • The importance of supporting economic 
resilience and future business investment, 
especially at a time when there is increased 
demand for industrial lands.

 • There are circumstances where some industrial 
land could transition to alternative uses, including 
other	types	of	employment,	office	and	medical/
health services, mixed uses and in some cases, 
could allow for some types of residential use. 

 • Encroachment from competing uses can be 
detrimental to industrial lands and that some 
safeguarding is necessary to ensure that the 
productivity and economic functionality of 
Greater Sydney is not compromised. 

Following	significant	process	and	evidence	base	
(as outlined in section 2 of this paper), the Review 
confirmed	the	need	to	develop	draft	Guiding	
Principles and, possibly, a categorisation of 
industrial lands to provide a greater framework for 
the ‘Retain and Manage’ Policy. 

1.3 Draft Guiding Principles 
The Commission has developed a set of draft 
Guiding Principles to provide greater clarity, and 
assistance to councils, on the management of 
‘Retain and Manage’ industrial areas. While the 
Greater Sydney Region Plan outlined ‘Principles for 
managing industrial and urban services land’, the 
Commission acknowledges the need for greater 
detail and clarity beyond the Policy in the Region 
and District Plans.

These draft Guiding Principles will ensure that 
the critical economic function and infrastructure 
of industrial lands can contribute to future 
productivity, economic resilience and growth by 
securing industrial capacity whilst simultaneously 
enabling cities to change and innovate. This requires 
sufficient	floorspace	in	the	right	locations	to	foster	
new and emerging uses. 

The draft Guiding Principles however must be 
considered collectively across Greater Sydney. 
Industrial	lands	rely	on	the	efficient	networks	of	
interrelated uses throughout the city. Clusters of 
complementary centres and industrial lands create 
synergistic	network	benefits	in	the	form	of	flows	
of ideas, people, production inputs, and goods and 
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Draft Guiding Principle 6. Providing business 
certainty 

Ensure consistency and clarity regarding the function 
of each industrial area, including their economic 
relationship with activity centres, to send clear market 
signals that foster business investment and productivity. 

Description: To give businesses certainty of their ability 
to capture economic gains from future uses, free from 
operational	constraints	from	land	use	conflict,	the	
role	of	industrial	areas	must	be	clearly	defined,	and	its	
recognition consistently applied to reduce speculative 
activity. Recognising the role that industrial and urban 
service sites play in the economy, and its inter-dependent 
spatial relationship with nearby activity centres, is 
essential to support their continued investment and 
productivity. 

Draft Guiding Principle 7. Servicing population needs 

Households and businesses should have access to 
the goods and services they need and access to local 
employment opportunities. 

Description: Industrial Areas need to be accessible 
to its customers and other businesses, including via 
last mile freight, that help achieve 30-minute liveable 
cities. Similarly, businesses should have access to local 
workforce with the right skills and experience. The role 
that an industrial area has in providing urban services for 
their local residents and residents of nearby LGAs should 
be demonstrated and coordinated with neighbouring 
councils. This is critical so to support a geographical 
distribution of industrial lands to increase access and 
proximity to these population serving industrial goods 
and urban services. 

Draft Guiding Principle 8. Consideration of transition 
to alternative uses

Transition of industrial lands to other uses based on 
a strategic planning led approach, and only where 
the other seven Draft Guiding Principles would not be 
compromised. 

Description: When considering a transition of industrial 
lands to other uses, a strategic plan-led approach should 
be taken to consider the risks associated with the long 
term impact from the loss of industrial and urban services 
lands. The strategic plan-led approach must consider the 
location, context, need and type of industrial and urban 
services lands across Greater Sydney, City and local 
area. It will also need to consider the future demand of 
industrial land. 

If	an	industrial	area	(or	part)	is	identified	for	possible	
transition	to	an	alternative	use,	it	must	first	be	considered	
for other employment uses. If evidence demonstrates 
that the transition to other employment uses cannot be 

Industrial lands close to key population centres 
are critical to support environmental management 
services and a shift towards a circular economy. 

Draft Guiding Principle 3. Optimising diverse 
supply chains supported by infrastructure

Ensure that Greater Sydney’s freight network 
(including trade gateways and corridors), and 
businesses’ access to intermediate goods and 
services are efficient and resilient. 

Description: Industrial lands close to customers 
will be essential for businesses to create more 
localised	distribution	networks	that	are	efficient,	
cost-effective and responsive to growing customer 
demand for rapid last mile delivery options. 
Proximity of industrial lands near trade gateways, 
major transport corridors and close to population 
centres are integral to optimising freight supply 
chains across NSW.

Draft Guiding Principle 4. Boosting economic 
activity to support current and emerging 
industries 

Strategically important and well-located industrial 
lands should support the co-location of businesses. 
Protecting Greater Sydney’s and NSW’s adaptive 
capacity to integrate both current and emerging 
industries can help secure Australia’s current and 
future economic prosperity. 

Description: Industrial lands should be strategically 
located to bolster industrial activity higher up 
the value chain, where access to labour markets 
is important. Appropriately located industrial 
lands support the clustering of upstream and 
downstream businesses resulting in co-location and 
agglomeration	benefits	for	industries.	Co-location	
helps reduce production and transportation costs 
and agglomeration of similar industries supports 
collaboration and knowledge sharing opportunities. 

Draft Guiding Principle 5. Encouraging 
innovation 

Ensure industrial sites are adaptable to the evolving 
needs of the users, including the need for greater 
diversity and intensity of use and changing industry 
characteristics. 

Description:	Allowing	intensification	of	industrial	
activity and accommodating new and compatible 
uses offers capacity for innovation, adaptability and 
resilience, and fosters the potential for technology 
and new business models in boosting productivity on 
industrial lands. This can be achieved by intensifying 
industrial land and providing greater diversity to 
meet the needs of all users, at the right locations. 
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Any industrial locations that are proposed for transition 
to alternative uses need to:

 • demonstrate how comparable types of industrial 
lands can	be	accommodated	within	the	local,	region	
or city	scale;

 • be	balanced	to	demonstrate	the	potential	benefits	
from	other	alternative	uses	on	the	site;	and

 • demonstrate the lack of other appropriate sites in the 
surrounding area where the other alternative uses can 
be accommodated.

achieved, then infrastructure and other community 
facilities should be considered to provide liveability 
and	productivity	benefits.

Any alternative uses must give effect to the Region 
and District Plans. 

Development proposals within or adjacent to 
industrial locations must not compromise the 
integrity or effectiveness of industrial activities and 
their current and future ability to operate.
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Category B: Industrial areas serving the needs 
of the City and local communities

These areas predominately contain industrial activities 
and businesses that play an important role and 
contribute to the market and needs of the City and 
local communities. 

These areas are located in relative proximity to their 
business and customer catchments, population serving 
uses, providing important locations for urban services 
and local employment opportunities.

Some of (or some parts of) these areas could consider 
alternative uses, including conversion to mixed uses. 

The ‘Retain and Manage’ Policy, supported by the draft 
Guiding Principles, would apply to industrial areas, 
regardless of the categorisation.

After	significant	work	and	analysis,	a	categorisation	
approach that considers all industrial land Policy areas is 
preferred, due to a variety of factors:

 • A limitation of the categorisation is its completion in 
advance of considering all industrial areas in Greater 
Sydney and the six cities region, and thus it does not 
consider a broad network approach. A strategic and 
holistic consideration of all industrial areas would 
enable a more thorough and considered analysis of 
these important employment areas. 

 • Some of the available data to inform the 
categorisation had limitations as it was not 
comprehensive or was not up to date. The Commission 
would need to obtain updated data for reviewing 
industrial lands for the six cities region.

 • There are a variety of submarkets within industrial 
and employment areas.  Consequently, taking a high 
level approach based on industrial precincts caused 
challenges in the categorisation.

 • The categorisation did not demonstrate added value or 
additional	benefits	to	the	‘Retain	and	Manage’	Policy	
or the draft Guiding Principles.

For this reason, the categorisation of ‘Retain and Manage’ 
industrial lands did not progress as part of the Review. 

The work undertaken for the categorisation may be 
considered as the Commission continues to review 
industrial lands across the six cities. 

1.4 Categorisation
The Commission, following consultation, undertook 
work relating to the categorisation of industrial 
lands within the ‘Retain and Manage’ Policy area. 

The purpose was to understand the different 
functions and roles of industrial lands in the context 
of its location, and its contribution to the economy 
as part of the network of industrial areas in Greater 
Sydney. The purpose was to inform which industrial 
lands	had	a	significant	function	that	either	the	
consent authority should be the state as determined 
at a Gateway Determination or draft Guiding 
Principle 8 would not necessarily apply. 

The industrial lands within the ‘Retain and 
Manage’ Policy area were categorised based on 
a high level evaluation of their role and function. 
The categorisation considered each industrial 
precinct’s proximity to major state infrastructure, 
access to gateways, freight, logistics, average 
jobs, their contribution to the economy, supporting 
infrastructure and utilities network, and to provide 
for urban services for businesses and residents to 
operate. Some of the base information to inform 
the	categorisation	originated	in	the	cost	benefit	
analysis undertaken in late 2021 and was used in 
the consultation process. The categorisation took 
into account circumstances where a government 
commitment or another statutory instrument 
already applied	which	may	prevail	over	the	
application of the Policy.

The	categorisation	identified	two	groups	of	
industrial areas:

Category A: Industrial areas with a role serving 
the needs of the State and Greater Sydney

These areas predominately contain industrial 
activities and businesses that play an important 
role to support the needs of the state and region. 
These areas are strategically located, with good 
access to the freight transport network and 
connected with activities at the trade gateways. 

This category also includes areas that have been 
identified	by	the	state	as	future	industrial	land	
or as having an activity linked to a strategic or 
specific	location,	or	for	operational	requirements	
such as marine related uses, utilities and 
transport facilities. 

These areas predominantly contain industrial 
lands, and employment uses and are generally not 
supportive of mixed uses.
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Context and 
Process2

14 Industrial Lands ‘Retain and Manage’ Policy Review – Review Findings Paper



As a result of the DPE reform, the number of employment 
zones	has	been	reduced	from	12	to	five	core	employment	
zones and a further three supporting zones where 
employment is not its primary purpose, with changes to 
better	reflect	the	way	businesses	operate.	This	ensures	
land	use	planning	is	fit	for	purpose,	with	clear	strategic	
intent and alignment to contemporary business models 
and operational practices. 

The new employment zones came into effect within the 
Standard Instrument Local Environmental Plan Order 
on 1 December 2021. Implementation is underway with 
the detail of how local plans will be translated across 
to employment zones on exhibition until mid-July 2022. 
Amendments to local environmental plans to include the 
employment zones will commence on 1 December 2022. 

For more information on the DPE review of employment 
zones, visit the Employment zones reform webpage.

2.3 Process and collaboration
The review of the Policy (the Review) has considered 
stakeholders perspectives, advice from international 
experts, business insights and technical analysis.

The Commission was supported by a Project Review 
Group (PRG) comprising the NSW Productivity 
Commission, Investment NSW, Transport for NSW 
(TfNSW)	and	DPE.	To	support	the	finalisation	of	the	
Review, the Commission also established a Council 
Working Group (CWG) to work through the details of 
the draft Policy recommendations in February and early 
March 2022. 

The following table outlines the process, and thus 
evidence,	that	has	informed	the	findings	of	the	Review.	

2.1 Context of the Review
Industrial and urban services lands play a critical 
role in supporting Greater Sydney. In many places 
this role has changed over time. A wide range of 
activities operate in these areas, from heavy industry 
and manufacturing to business, cultural and creative 
uses.

The Commission undertook the Review in response 
to Recommendation 7.5 of the NSW Productivity 
Commission’s 2021 White Paper: 

“Evaluate the retain-and-manage approach to 
managing industrial and urban services land in Greater 
Sydney against alternative approaches, to identify 
what would maximise net benefits to the State. Adopt 
the approach that maximises the State’s welfare in the 
next update to the Greater Sydney Region Plan.”

2.2 Interface between the Review 
and DPE Employment Zones Reform
In parallel with the Review, the Department of 
Planning and Environment (DPE) has reformed the 
Industrial and Business Zones replacing them with 
Employment zones under the Standard Instrument 
Local Environmental Plan (LEP) Order to ensure the 
zones	are	fit	for	purpose.	The	Commission	and	DPE	
have worked closely together throughout the Reform 
and its implementation to ensure clarity around the 
synergies and differences of both projects. 

The industrial lands strategy in the Greater Sydney 
Region Plan provides the overarching strategic and 
spatial considerations for industrial land planning in 
Greater Sydney, setting the vision and direction for 
the network of industrial and urban services lands. 

The ‘Retain and Manage’ Policy is one of three 
approaches to managing industrial lands in Greater 
Sydney, with the other two approaches being 
‘Review and Manage’ and ‘Plan and Manage’. In 
comparison, the employment zones set by DPE are 
the statutory framework used to implement the 
strategic vision for industrial and urban services 
land, ensuring industrial lands are appropriately 
zoned and accommodate the right mix of uses. 
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The Commission engaged various NSW Government 
agencies in two workshops, as well as one-on-one 
discussions, to obtain their feedback on the analysis 
undertaken and the proposed policy vision and objectives. 
Following the workshops, two independent international 
reviewers provided feedback on the proposed vision and 
objectives. 

The feedback from stakeholder engagement, the expert 
reviewers and in-depth interviews with businesses 
informed	the	final	Policy	vision	and	objectives.

Policy vision 

Industrial lands in Greater Sydney should provide 
employment and economic opportunities of local, city 
and state significance. To enable this, the industrial land 
management policy should maximise the productivity of 
industrial lands and optimise productivity over competing 
land uses across Greater Sydney. Industrial lands should 
be strategically located offering diverse locations, building 
and lot sizes, operational conditions, and affordability 
in a manner that fosters opportunities for business 
development and innovation. The local character of 
industrial lands should be enhanced to improve the amenity 
for workers and visitors.

The Commission engaged Cred Consulting to 
design and deliver stakeholder engagement and 
consultation activities. 

The Commission engaged Deloitte Access 
Economics, in partnership with Gyde Consulting and 
Antenna Insights, to undertake the business insights 
research and technical analysis.

2.4 Review timeline 
The timeline on page 17 provides an overview of the 
key tasks of the Review.

2.5 Policy vision, objectives and 
scenarios
A vision and a set of objectives to achieve 
through the Policy were developed based on early 
engagement and technical analysis. The vision 
and objectives were informed by data analysis of 
industrial	area	functions,	as	well	as	the	identification	
of the potential market failures that could arise from 
not having an industrial lands management Policy. 

Stakeholder 
engagement

 • Engagement	with	industry,	local	councils	and	NSW	Government	agencies	on	the	benefits	
and challenges	of	the	Policy;	and	opportunities	for	the	future.	

 • Engagement with industry and local councils on the Policy objectives and Policy scenarios 
(developed through the Review – see section 3 below). 

 • Engagement with local council representatives on the draft Policy. Recommendations 
through the establishment of a Council Working Group.

 • Submissions and survey responses from stakeholders.

Advice from 
international 
experts

 • Previous research on industrial lands from a global perspective.

 • Advice on Policy objectives and Policy scenarios.

 • Case study comparison around the world, including trends.

Business 
insights

 • In-depth business interviews undertaken across a range of sectors and locations.

Technical 
analysis

 • Analysis of industrial property market and business trends in Greater Sydney.

 • High level data analysis for the 159 industrial areas within the ‘Retain and Manage’ Policy 
area across Greater Sydney. 

 • Detailed analysis of a representative cross-section of 20 selected industrial areas on their 
market focus, business, customer and workforce catchments. 

 • Risk assessment on the loss of industrial land function from potential Policy changes.

 • Multi-criteria	analysis,	strategic	transport	modelling	and	cost-benefit	analysis	of	the	Policy	
scenarios. 

 • Categorisation of industrial areas informed by GIS analysis.

Table 1: Review process and evidence
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Three of the scenarios represent different approaches 
to the development and management of industrial land 
and considered residential uses within some industrial 
areas in two of the three scenarios. These scenarios 
were tested against the existing Policy (Scenario 1) so 
that	cost-benefit	analysis	modelling	could	determine	
the	costs	and	benefits	associated	with	these	stylised	
approaches.	The scenarios	are	outlined	in	Table	3	on	
page 19.	

The base case and three stylised scenarios were tested 
through	a	multi-criteria	analysis	and	cost-benefit	analysis	
modelling by Deloitte. Further details on the scenarios, 
their assumptions and associated land use modelling to 
provide	input	to	the	cost-benefit	analysis	are	in	the	final	
technical analysis report prepared by Deloitte and should 
be read in conjunction with this paper.

Policy objectives

The Review Policy objectives in Table 2 on page 18 
were developed as part of the early stages of the 
Review with input from stakeholders. The objectives 
were the initial basis for the development of the 
draft Guiding Principles.

Policy scenarios

Guided by these objectives, stylised scenarios 
were developed and tested through a multi-criteria 
analysis	and	a	cost-benefit	analysis	to	see	whether	
there	were	economic	benefits	from	adopting	a	
different approach compared to the current Policy. 

The scenarios were not intended to be a ‘solution’ 
to update the Policy. The scenarios were rather to 
assist in guiding thinking about the types of changes 
that	could	be	reflected	during	refinement	of	the	
Policy.

Local council
engagement on

classification and
implementation

Final Cost-Benefit
Analysis Results

Project Review
Group Meeting 

Council Working
Group

Stakeholder
information

sessions

Report to Full
Commission on final

findings and
recommendations

Publish
Findings Paper

Engagement and
implementation

July August September October November December

Technical work
commences

Evidence 
gathering and

risk assessment

Policy scenarios
analysis and impact

Cost – Benefit
analysis modelling

Draft report
with policy

recommendations

Full Commission
Meeting

Stakeholder Project
Update

2021

January February/March March May June July
2022

Round 1
Industry

and council
engagement

NSW Government
engagement

Round 2
Industry and

council engagement

Stakeholder
Project Update

Figure 2: Timeline review of key tasks
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Table 2: Review Policy Objectives

1. Securing 
industrial 
capacity

Ensure	there	is	sufficient	land	and	allowable	floor	area,	of	the	right	types,	to	meet	the	State’s	
industrial need now and in the future.

2. Supporting 
sustainability 
Policy 
aspirations

Industrial lands Policy should align with government environmental objectives and community 
expectations	including	minimising	commute	and	delivery	times,	enabling	efficient	freight	and	
logistic networks and minimising environmental and social impacts.

3. Optimising 
diverse supply 
chains

Ensure that Greater Sydney’s freight network (including gateways and routes) and businesses 
access	to	intermediate	goods	and	services	are	efficient	and	resilient	and	well	supported	by	
infrastructure.

4. Boosting 
economic 
activity to 
support current 
and emerging 
industries

Strategically important and well-located industrial lands should support the co-location 
of businesses. Protecting Greater Sydney’s and NSW’s adaptive capacity to integrate both 
current and emerging industries can help secure Australia’s current and future economic 
prosperity.

5. Encouraging 
innovation

Ensure	industrial	lands	and	allowable	floor	areas	are	adaptable	to	the	evolving	needs	of	the	
economy, including the need for greater diversity and intensity of use and changing industry 
characteristics.

6. Providing 
business 
certainty

Ensure consistency and clarity regarding the function of each industrial area, including their 
economic relationship with activity centres, to send clear market signals that foster business 
investment and productivity.

7. Servicing 
population 
needs

Households and businesses should have access to the goods and services they need and 
access to local employment opportunities.
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Table 3: Policy Scenarios

Policy Scenario Description

Scenario 1 
(Base Case): 
Current ‘Retain 
and Manage’ 
Policy

Scenario 1 is the current ‘Retain and Manage’ Policy and the base case in this Review. 

The NSW Government sets the ‘Retain and Manage’ Policy area across Greater Sydney 
through the Greater Sydney Region Plan and District Plans. This provides certainty by 
retaining the lands for industrial uses and activities.

Scenario 2: 
Classification	
approach

Scenario	2	is	a	stylised	scenario	and	establishes	a	three-tier	classification	of	industrial	
areas	within	the	‘Retain	and	Manage’	Policy	area.	Classification	of	industrial	areas	would	be	
based	on	their	importance	to	urban	functions	and	the	significance	in	its	contributions	to	the	
economy.

It designates State industrial areas – those areas that are strategically located land linked to 
the	national	and	state	significant	freight	and	logistics	network,	connected	to	trade	gateways,	
or is the location of major utilities. These areas would be protected from incompatible land 
uses to give certainty around allowed activity on industrial lands that is crucial to the national 
and state supply chains. It enables continual growth in freight, logistics and manufacturing 
investment, and to service critical infrastructure and networks.

It designates District industrial areas – those areas that provide a district-wide function, or a 
significant	contribution	to	the	district’s	employment	and	economic	activity.	They	may	serve	
broader	city	functions	or	support	activities	which	benefit	from	the	scale	of	these	areas,	
offering the opportunity to transition to a broader range of industries and employment 
opportunities with higher amenity for workers and economic vibrancy. These areas would 
exclude residential, or retail uses that are ordinarily located in a centre.

It designates Local industrial areas – those areas that provide for a range of local industrial 
and urban services that support local communities. These are likely to be smaller businesses 
and trades operating to serve the local area. Within the ‘Retain and Manage’ Policy area, there 
should be a presumption that they be retained for industrial or employment purposes unless 
identified	in	council’s	LSPS	for	an	alternate	purpose	or	additional	non-industrial	uses.	This	
provides	some	local	flexibility	and	greater	diversity	of	uses,	including	residential	at	selected	
sites. 

Scenario 3: 
Functional 
typology 
approach

Scenario	3	is	a	stylised	scenario	and	defines	the	primary	function	and	assigns	a	typology	or	
strategic importance for each industrial area in the ‘Retain and Manage’ Policy area. 

There are three primary functional types of industrial areas considered: 

(i) freight and logistics, 

(ii) urban services, and 

(iii) industrial and creative uses. 

Any industrial areas that are not assigned with a primary functional type would be recognised 
as having diverse uses.

This	supports	higher	employment	intensity,	and	the	identification	of	industrial	area	typologies	
allow councils to come together to manage strategic industrial land priorities across Districts 
in collaboration with NSW Government. 

Scenario 4: 
Market-led 
approach

Scenario 4 is a stylised scenario allows market forces to determine land use change within 
industrial areas in the ‘Retain and Manage’ Policy area on a case-by-case basis, with local 
governments making determinations and a NSW Government role limited to Gateway 
Determinations.	It	provides	significant	local	flexibility	to	allow	rezoning	of	industrial	lands	to	
residential	and	commercial	office	uses.	Where	land	is	rezoned,	it	is	assumed	that	the	whole	
industrial areas would transition to other non-industrial uses.
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Summary of 
Evidence3
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Review findings engagement – March 2022

In early 2022, the Commission established a Council 
Working Group to consult on the draft Policy 
recommendations. The group comprised nine local 
councils and Local Government NSW, and met three 
times through February and March. The role of this group 
was to provide feedback on preliminary work that had 
been undertaken by the Commission on the Policy design 
and approach to implementation, with particular focus on 
defining	‘manage’	and	the	categorisation	approach.	

The outputs of these discussions, including a set of 
draft Guiding Principles and a proposed approach 
to categorising industrial lands, were shared with 
stakeholders at two information sessions in mid-March. 
At these sessions, stakeholders were invited to ask 
questions and answer several polling questions to gauge 
the level of agreement on key aspects of the Review 
recommendations.

Overall,	there	was	general	support	for	refinement	of	the	
existing Policy, including the draft Guiding Principles 
and categorisation approach for the future planning 
of industrial lands across Greater Sydney. There was 
some disagreement about the proposed approach to 
undertaking a categorisation, primarily from stakeholders 
representing organisations within the property and 
development industry. 

Several key themes emerged based on feedback from the 
engagement, including an interest in: 

 • Understanding	how	site	specific	issues	would	be	
addressed through the Review. 

 • Exploring how the Policy could proactively manage the 
co-location of industry and other uses.

 • The practical application and clarity about the 
definition	of	‘Retain	and	Manage’	to	ensure	that	it	
is not a way to limit the development potential of 
important employment and industrial sites. 

 • Understanding	the	Policy	refinements	and	how	the	
draft Guiding Principles and categorisation could 
apply. In particular, clarity for proponents and Councils 
to understand next steps for planning proposals 
and the relationship to, and alignment with, the 
Employment Zones Reform. 

While there was stakeholder support for the Policy work 
undertaken and the recommended approach, there was 
some concern about the potential impacts on the delivery 
of	sufficient	housing	supply	in	Greater	Sydney.

A	summary	of	engagement	activities	and	findings	is	
included in the engagement report, prepared by Cred 
Consulting on behalf of the Commission.

3.1 Stakeholder engagement
The Commission has undertaken extensive 
stakeholder engagement as part of the Review. 

Benefits, challenges and opportunities 
engagement – July and August 2021

In July and August 2021, the Commission engaged 
with an Industry Reference Group and a Local 
Government Reference Group, established as part of 
the Review, as well as NSW Government agencies. 
This	engagement	was	focused	on	the	benefits	and	
challenges of the Policy and opportunities for future 
consideration. 

A number of themes emerged, including: 

 • Strong support for the existing Policy, though 
some	refinement	may	be	needed	to	respond	to	
changing needs.

 • The	definition	of	industrial	land	use	is	evolving,	
and future Policy must support traditional and 
emerging activities. 

 • Desire for leadership, collaboration and 
communication about the importance of 
industrial lands from the Commission. 

 • Mixed views on the appropriateness of other land 
uses on industrial lands.

 • Consensus from local government that evenly 
distributed industrial lands and activities are vital 
to a well-functioning, 30 minute city.

Policy scenario engagement – October 
2021

The Commission held a second round of 
engagement in October 2021 to provide an update 
on the progress of the Review and to seek feedback 
on the Policy scenarios outlined in Section 1.5. The 
engagement included two information webinars 
targeted at industry representatives, peak bodies, 
advocacy groups and local councils. Stakeholders 
were invited to share their feedback on the Policy 
objectives and Policy scenarios via an online survey. 

There was general support for all the Policy 
objectives proposed, with ‘Securing industrial 
capacity’, ‘Supporting sustainability aspirations’ 
and ‘Optimising supply chains’ the most strongly 
supported. Scenario 1 was the most supported 
approach by stakeholders who responded to the 
survey,	with	numerous	benefits	identified	in	relation	
to Scenario 2.
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3.3 Technical analysis
Deloitte was engaged by the Commission to undertake 
analysis to provide strategic data-driven insights on 
industrial lands, and to undertake scenario modelling 
and	a	technical	cost-benefit	analysis	to	evaluate	the	net	
economic impact from potential changes to the current 
Policy setting.

Evidence was gathered on the various roles, functions 
and performance of the 159 industrial areas in the ‘Retain 
and Manage’ Policy area. This was further supported by 
an analysis of industrial property market and business 
trends in Greater Sydney, and an assessment identifying 
potential risks to these industrial area functions and 
market failure that could arise without a Policy. Key risks 
identified	include:

 • Optimisation of infrastructure use may be 
compromised.

 • 30-minute liveable cities could be harder to realise.

 • Reduced diversity of local goods and services.

 • Potential loss of key freight and logistics hubs.

 • Increase in production costs.

 • Reduced support for existing and emerging business 
needs.

 • Encroaching competing uses.

 • Greater investment uncertainty and speculative 
activity.

This	evidence	base	and	risk	assessment	reconfirmed	
the need for an industrial lands management Policy 
and informed the development of the Policy vision and 
objectives as outlined in Section 1.5. 

The vision and objectives guided the development of the 
Policy scenarios for evaluation through both a qualitative 
multi-criteria	analysis	and	a	quantitative	cost-benefit	
analysis. The results from this analysis, together with key 
stakeholder	feedback,	provided	the	basis	for	the	final	
Policy position and recommendations.

For the multi-criteria analysis, PRG members, 
representing the key Government agencies involved 
in this Review, were asked to score how well each 
Policy scenario against the 10 criterions set across two 
themes: Alignment with Objectives, and Policy design 
and implementation. Overall, Scenario 1 (current Policy 
setting) scored the highest, followed by similar scores for 
scenarios 2 and 3. Scenario 4 had the lowest score and 
was therefore the least preferred scenario.

3.2 Business insights
To understand the current ‘on-the-ground’ 
experience of businesses operating in industrial 
areas, in-depth interviews were undertaken by 
market research specialists Antenna Insights with 
20 businesses from a diverse range of industries 
operating within ‘Retain and Manage’ sites across 
Greater Sydney. 

Key insights:

 • Proximity to the founder’s home and customers 
was the initial driver for business location. As 
a business grows, it is cemented to an area 
by drawing employees from the local area. 
Employees, the lot size and logistics (building 
size, heavy transport access) were seen as 
critical location features, while building design 
and area services (food outlets, retail and 
services)	are	seen	as	beneficial	but	not	essential.	

 • Once established, for many businesses there is 
a strong sense of ‘set and forget’ about where 
they work. However, if faced with the prospect of 
moving, many of the businesses indicated they 
would close, with some unsure of what they could 
do. There is a high cost in moving for many, while 
higher rental costs and the comparative novelty 
of their current site (low rent and proximity to 
key services) would make the business model 
untenable. 

 • The	COVID-19	pandemic	has	had	significant	
impacts on supply chain, business costs and 
client demand, which in turn has impacted 
performance	and	profitability	for	these	
businesses. Despite an optimism for the 
future, many businesses were struggling with 
the administrative and rental costs of their 
businesses. 

 • For the majority, increasing residential 
development	in	the	area	would	be	a	significant	
burden. This includes a reduction in clients and 
suppliers in the area (through increasing land 
costs), fewer alternative sites for their business 
as it grows, and challenges around noise 
complaints, heavy vehicle access and on-street 
parking.

Based on the analysis of this evidence, industrial 
area functions were developed and categorised into 
three broad themes: 

 • Supporting community needs. 

 • Supporting city functionality and supply chains. 

 • Supporting economic resilience and future 
business investment.
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3.4 Advice from international experts
Two international expert reviewers, Professor Michael 
Storper and Associate Professor Jessica Ferm, were 
engaged to provide a peer review of the process and 
findings,	based	on	their	knowledge	of	urban	economics,	
economic geography and metropolitan industrial lands 
Policy. 

Their feedback focused on two key areas: policy design, 
and competing land uses (primarily residential):

 • Both reviewers found that industrial provision, in a 
geographically constrained city like Greater Sydney, is 
critical to ensure quality of life and service provision, 
and that the loss of these lands can have real present 
and opportunity costs. 

 • Given this, both reviewers advised that any new or 
amended Policy should emphasise protection as a 
starting	point,	and	that	any	flexibility	needs	to	be	
made clear to reduce unintended Policy outcomes and 
property speculation. 

 • In	terms	of	specific	Policy	design,	the	reviewers	
indicated	that	an	approach	to	designate	significant	
precincts – either State or District – would be best 
led by NSW Government in collaboration with local 
councils. A strategic plan-led approach that requires 
councils to develop Employment Land Strategies 
should have strong oversight from the NSW 
Government to ensure strategic alignment. 

 • The reviewers were of the view that similar to 
other international cities, there should be an 
acknowledgement	that	there	needs	to	be	significant	
additional capacity for both residential and industrial 
development. 

 • Caution	was	urged	against	adopting	‘intensification’	
and ‘co-location’ approaches to industrial land 
management, as there is little evidence of the success 
of these approaches to date.

The	cost-benefit	analysis	has	been	prepared	in	line	
with	the	NSW	Treasury	Guidelines,	and	identified	
key economic, social, and environmental costs 
and	benefits	for	key	stakeholders,	including	the	
government, industry, and the broader community. 

Economic	modelling	for	the	cost-benefit	analysis	
generated the net present value (NPV) of the 
cumulative	total	net	benefits	(from	2022	to	2051)	for	
Scenarios 2, 3 and 4, and compared each of these 
to the current ‘Retain and Manage’ Policy (Scenario 
1).	The	cost-benefit	analysis	showed	that	while	
Scenario	2	generates	positive	total	net	benefits	
when compared to Scenario 1, there was negative 
total	net	benefits	(i.e.	more	costs	than	benefits)	
under Scenario 3 and to a larger extent under 
Scenario 4 compared to the current ‘Retain and 
Manage’ Policy (Scenario 1).

The	positive	total	net	benefits	under	Scenario	2	is	
driven	predominantly	by	the	benefits	associated	with	
providing more residential housing in locations that 
are preferred by residents. However, the increased 
benefits	to	consumers	are	offset	by	higher	levels	of	
freight	network	inefficiencies.

Total net costs generated under Scenario 3 is driven 
predominately	by	the	lack	of	residential	benefits	
offset by the disruption to commuter and freight 
travel (as transition of industrial lands to residential 
is	not	allowed	in	this	scenario),	despite	the	benefits	
to businesses from being in better locations (and co-
location	benefits).	

The much higher total net costs generated under 
Scenario	4	is	driven	by	significant	disruption	to	
the freight network, commuter trip costs, planning 
proposal costs, and site remediation costs. Scenario 
4 is expected to be the most disruptive to the 
existing	freight	network,	and	any	potential	benefits	
from additional residential developments will be 
more than offset by higher freight costs.

Further details on the technical analysis, 
documenting its methodology, assumptions, 
limitations,	and	detailed	findings	including	the	multi-
criteria	analysis	and	cost-benefit	analysis	modelling	
results,	are	in	the	final	technical	analysis	report	
prepared by Deloitte.
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Implementation

4
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4.2 Region Plan process
The Commission is required to develop a Six Cities Region 
Plan by the end of 2023, and six City Plans.  Industrial 
lands	are	important	to	our	economy	and	benefit	our	
communities across the six cities. The Commission will 
take a strategic plan-led approach to assess and support 
long term planning and future decision making on the 
management of industrial lands through the region 
planning process. 

A strategic plan-led approach will provide a clear and 
visible framework and consistency in decision-making, 
giving certainty to the community, businesses and 
the development industry. This is critical to ensure a 
coordinated approach to industrial land management 
providing certainty and reducing speculation.

All industrial and employment lands can be managed 
holistically to ensure a strategic ‘line-of-sight’ from 
the broader Region Plan through to the city and local 
level (Local Strategic Planning Statements), resulting 
in the opportunity to evaluate the cumulative effect of 
individual development decisions. 

Through the Region Plan process, consideration will be 
given across all three existing industrial lands Policy 
areas (‘Retain and Manage’, ‘Review and Manage’, ‘Plan 
and Manage’) in current industrial areas across the six 
cities region.

Through the Region Plan consultation process, the 
Commission intends to work with stakeholders including 
NSW government agencies, councils and industry on the 
detailed Policy design that contextualises the important 
role and function of industrial areas in the six cities 
region.

The Commission supports a holistic and strategic 
understanding of industrial lands in Greater 
Sydney and in the six cities region, as part of the 
Region Plan process. Any update to the ‘Retain and 
Manage’ Policy should occur in the new Region Plan, 
expected to be developed by late 2023.

4.1 Implementation of the draft 
Guiding Principles
The draft Guiding Principles have been prepared to 
support the Retain and Manage Policy associated 
with industrial lands in the Region Plan and existing 
District Plans. 

The	Commission	will	finalise	and	implement	the	
draft Guiding Principles in the Six Cities Region Plan 
and City Plans. The draft Guiding Principles are not 
required to be used by councils when assessing 
planning	proposals	until	they	are	finalised.

Further consultation and collaboration will occur 
on the holistic review of industrial lands with 
stakeholders including NSW Government agencies 
and local councils as part of the Six Cities Region 
Plan process.

The Commission explored options for statutory and 
non-statutory implementation of the draft Guiding 
Principles, prior to the update of the next Region 
Plan expected at the end of 2023. 

One of the options explored was a Ministerial 
direction issued under s 9.1(2) of the Environmental 
Planning and Assessment Act 1979 (EP&A Act).  

This implementation option was not pursued due to:

 • the Commission considering the strategic nature 
of all industrial lands within Greater Sydney and 
the six cities region over the next 12 months, and

 • the limited time period in which to obtain 
approval, undertake education and consultation 
with stakeholders and begin implementing the 
statutory mechanism of new Ministerial Direction 
before the new Six Cities Region Plan is to be 
exhibited.

However, it is open to the Minister for Planning to 
consider and amend the current s 9.1 Focus Area 1 – 
Industry and Employment. The Minister for Planning 
could make the Ministerial direction as part of the 
Focus Area 7.1 (a) Business and Industrial Zones to 
incorporate the draft Guiding Principles relating to 
the ‘Retain and Manage’ lands.
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