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15 December 2017 

Mr Geoff Roberts 
Interim Western City District Commissioner 
Greater Sydney Commission 
PO Box 257  
Parramatta NSW 2124 
Email: submissions @gsc.nsw.gov.au  

 

Dear Geoff, 

DRAFT GREATER SYDNEY REGIONAL PLAN AND REVISED DRAFT WESTERN CITY DISTRICT PLAN  

Introduction and Submission Summary 

As a 40% shareholder of the Penrith Lakes Development Corporation (PLDC), Boral Resources (NSW) 
Pty Ltd has requested MacroPlan to review the currently exhibited Draft Greater Sydney Regional Plan 
(DGSRP) and Draft Western City District Plan (DWCDP).   

Our review considers the impact of these plans on the Penrith Lakes Scheme. It refers to previous 
agreements with Government concerning the Scheme and addresses the shortcomings of current 
thinking that could potentially derail delivery of the long-envisaged Penrith Lakes Scheme project.    

This submission: 

▪ Provides a brief history of the evolution of the Penrith Lakes Scheme thus far, highlighting the 
failure of current planning processes to ‘lock-in’ the environmental, recreational, employment 
and housing outcomes that the Scheme is capable of achieving; 

▪ Identifies key findings of the DGSRP and DWCDP that relate to the Penrith Lakes Scheme; 
▪ Identifies the shortcomings of the DGSRP/DWCDP that unnecessarily diminish and inhibit the 

potential of the Penrith Lakes Scheme to contribute to a range of desired planning outcomes 
for the Western City District; and 

▪ Provides a series of recommendations to ensure that the potential of the Penrith Lakes Scheme 
for urban development is protected. 

Recommendations arising from this review include: 

▪ Recognition in the draft Plans of the historical agreements between the NSW State 
Government and the PLDC for the delivery of significant public assets in return for future urban 
development across the Penrith Lakes Scheme site. 

▪ Modifications to the draft Plans such that Penrith Lakes is nominated as a key site for future 
housing supply for the Western District in the short- to-medium-term. 

▪ A commitment by the NSW State Government that flood mitigation and evacuation 
infrastructure will be funded and implemented in the short-to-medium-term to enable the 
development of the Penrith Lakes site for urban purposes, in return for the dedication of 
recreational and environmental assets. 
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▪ That future land releases at Richmond, Windsor and surrounding areas are responsible for 
proposing and funding alternate evacuation solutions that do not compromise the evacuation 
of the existing and current-planned residential areas of Penrith.  

In addition, this submission seeks further discussion with both the GSC, the NSW Department of 
Planning and Environment and Penrith City Council regarding arrangements that can be put in place to 
minimise the future risk at the subject lands and/or to minimise financial losses incurred by the Penrith 
Lakes Development Corporation, including: 

▪ Consideration of an initial allowance of 1,320 dwellings at Penrith Lakes, as recommended by 
Molino Stewart, which would not compromise the current capacity of the evacuation routes; 

▪ Potential recalibration of evacuation routes and their load capacity to factor in additional 
dwelling capacity on some 400 hectares of quality residential land at Penrith Lakes, including 
the consideration of ‘contra flows’ during an emergency evacuation event and/or allowing 
some evacuation to the west toward the Blue Mountains and a tempering of residential 
expectations and their evacuation flows from other areas; 

▪ Transitional arrangements for the application of the new planning provisions to enable flood 
impact and evacuation route capacity to be further investigated; and  

▪ Acceptance and use of ‘Caveat Emptor’ provisions in land sales at Penrith Lakes and other 
locations identified for urban development similarly affected by flooding and evacuation route 
capacity. 
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Figure 1: Penrith Lakes – Regional Context:

                    
Source: Google, 2017

Penrith Lakes 
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Background to the Penrith Lakes Scheme  

The Penrith Lakes Scheme comprises an area of almost 2,000ha. It is located immediately east of the 
Nepean River and is less than 3kms north of Penrith City Centre. 

The size and regional context of the Penrith Lakes Scheme is depicted in Figure 1. 

In 1980, three companies (Boral, Holcim and Hanson) with quarry operations at Penrith Lakes formed 
the Penrith Lakes Development Corporation (PLDC) to consider the creation of a series of lakes from 
disused quarries as the central plank of a world-class rehabilitation vision for the Penrith Lakes site.  

The concept was embraced by the NSW Government which, in 1986, created the former Sydney 
Regional Environmental Plan No 11 - Penrith Lakes Scheme (SREP No.11).  

SREP No.11 provided a framework for ongoing quarry operations and the gradual rehabilitation of 
quarry sites into a regionally significant recreation lakes system interspersed with other urban uses 
(including employment and housing). It enshrined what was initially agreed and funded by the PLDC 
shareholders in return for a ‘good faith’ commitment to enable parts of the overall site to be developed 
for urban purposes. 

To further facilitate delivery of the Scheme’s vision a ‘public/ private sector’ partnership was formed 
with the NSW Government when the NSW Premier subsequently signed a Deed of Agreement with 
the PLDC in August 1987. The agreement allowed the site to continue to be quarried in exchange for 
its rehabilitation and the eventual dedication of lakes and parklands and the serious and ‘good faith’ 
consideration of potential future urban uses by the PLDC. The Scheme was envisioned to comprise a 
series of interconnected lakes, with a combined water area of approximately 725 hectares, that 
released urban run-off from the eastern catchment into the Hawkesbury-Nepean River in a controlled 
manner. The expensive weirs that have since been constructed insulate the entire site from significant 
flood events. The balance of the land area was intended to be used for a range of other purposes, with 
some 450 hectares of land allocated for urban residential use.   

The foundation of the 1987 agreement was that the Scheme’s regional network of lakes and parklands 
would be dedicated as public land upon the realisation of the land’s urban development potential (i.e. 
it consummated a ‘quid pro quo’ arrangement to deliver the Scheme’s vision for an enhanced urban 
environment). 

The initial vision for the Penrith Lakes Scheme has continued to be acknowledged and incorporated in 
a series of legislative amendments, metropolitan strategies and land release programs since its 
inception, viz: 

▪ SREP No. 11 became ‘State Environmental Planning Policy (Penrith Lakes Scheme) 1989’ with 
similar aims to the previous legislation, including the identification of certain land that may be 
rezoned for employment, environmental, parkland, residential, tourism and waterway 
purposes and to permit interim development that will not detrimentally impact on the 
implementation and operation of the Penrith Lakes Scheme.  

▪ In December 2005, the Metropolitan Strategy, City of Cities—A Plan for Sydney’s Future was 
released by the NSW State Government to support Sydney’s continuing economic growth 
while balancing social and environmental aspects.  It set the guiding principles for Sydney to 
develop in a sustainable way. An update report on the Strategy’s implementation, released in 
June 2007, provides an overview of the key achievements and progress made since its release, 
and includes reference to: 

mailto:info@macroplan.com.au
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Release of a concept plan for a major recreational and housing development at Penrith Lakes ...                    
The concept plan was released for public comment in February 2007. The renewal project could provide 
5,000 new lots for housing and will be an important new recreational area for Western Sydney with plans 
for 1,500 hectares of parkland.   

▪ In June 2007, the Metropolitan Development Program confirmed the inclusion of Penrith 
Lakes as part of metropolitan Sydney’s future land release program:  

Release areas to be rezoned in the short term include Oran Park (8,000), Turner Road (4,000), Harrington 
Park II (1,200), Menangle Park (4,200), Caddens Road (1,300), Glenmore Park II (1,650), Penrith Lakes 
(4,900), and Warnervale Town Centre (1,800).    

The MDP at the time was the principal planning process through which new land was identified 
for urban purposes. Inclusion on the program represented a ‘whole-of-government 
endorsement’ of the land’s release1.  

▪ As recently as December 2014, the vision for the Penrith Lakes Scheme is reflected in both the 
metropolitan strategy – A Plan for Growing Sydney, released at that time and in a separate 
report prepared by the NSW Government Architects Office on behalf of the Office of Penrith 
Lakes - the Penrith Lakes Parkland Draft Vision Plan. This latter report was intended to 
oversee the completion of the site’s rehabilitation and to guide the future use and 
development of the site’s seven distinct precincts, viz; the Southern Leisure; Sports and Events; 
Chain of Ponds; Urban; Main Lakes; Wildlife Lake; and Riverbank precincts – refer to Figure 2 
below. 

The ‘Urban Precinct’ is the focus of proposed urban activity within the Penrith Lakes Parkland, 
characterised by higher density nodes within a terrain of mixed development, open grassland 
and community gardens. The site was identified with a potential dwelling yield in the order of 
4,900 dwellings. 

Notwithstanding the past formal recognition of residential development as an integral part of the 
Penrith Lakes Scheme, the latest amendment to SEPP - Penrith Lakes Scheme 1989, released by the 
Department of Planning and Environment in January 2017, allows for only a limited amount of 
residential development to occur on the site’s fringe. The amendments rezone over 450ha of land at 
Penrith Lakes, predominantly providing for additional parkland, environmental protection, tourism 
and employment opportunities, but not for the scale of residential development previously recognised 
in planning documents – refer to Figure 3 below.  

Only limited areas are identified in the 2017 rezoning plan for housing, comprising four distinct pockets 
along the north-eastern fringe of the site.  These areas only allow a total of up to 30 dwellings on large 
lots of 2 hectares which is a rural-residential density. The bulk of the remaining Penrith Lakes area is 
retained as ‘unzoned land’ to allow for future planning decisions to be made in consultation with the 
landowners, PLDC, Penrith City Council and the community, and to also reflect current investigations 
into flooding and flood evacuation in the Hawkesbury Nepean floodplain. 

                                                 

1 A cycle of State elections/ Ministerial and Department changes is the predominant reason that the Penrith Lakes 

Scheme site was not rezoned from 2003-14 when rezoning applications were actively requested by the NSW 
Government/ Dept. Planning and supplied by PLDC. In response to the site’s inclusion on the Metropolitan 
Development Program, Penrith City Council also projected that up to 5,000 residential dwellings would be provided 
at Penrith Lakes. 
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The latest rezoning plan is at odds with previous studies and technical advice provided by PLDC on 
flooding and evacuation matters and is inconsistent with previous endorsed housing expectations for 
the site.  

Under the 2017 rezoning plan, previous arrangements for residential development over a part of the 
Penrith Lakes site are seemingly sacrificed in favour of other planned development around Richmond, 
Windsor and the North-West Priority Growth Area (NWPGA).   

Provision for mooted land releases in these areas in the calculations relating to evacuation provides a 
technical argument relating to effective flood evacuation. Such ‘future’ numbers create the arguable 
congestion that has been modelled to show that residential development at Penrith Lakes will slow 
the rate of evacuation and increase risk for future population that may one day populate those lower-
lying flood areas.  

This inequitable assessment establishes much of the apparent rationale for the ‘unzoning’ of the 
Penrith Lakes urban lands. To our knowledge the basis of this approach has not been peer-reviewed 
and is at odds with the view of PLDC’s and the former flood expert of the NSW Government, Mr Steve 
Molino. The PLDC also maintains that this approach is based on flawed assumptions. 
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  Figure 2: Penrith Lakes Parkland Draft Vision Plan 

Source: Office of Penrith Lakes, December 2014 
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Figure 3: SEPP (Penrith Lakes) Zoning Plan 2017

Source: NSW Department of Planning and Environment 

 

Summary 

Our review of relevant background material clearly demonstrates that the Penrith Lakes Scheme has 
previously been identified and acknowledged by the NSW Government (and its relevant agencies) as 
having capacity to accommodate a significant amount of quality residential development (circa 5,000 
dwellings). The residential development over part of the land was: 

▪ to be considered in exchange for the rehabilitation and dedication of lakes and parklands to 
the NSW Government by the PLDC shareholders; 

▪ recognised in the Government’s Metropolitan Development Program for Greater Sydney from 
2007; 

▪ to be located at or above the agreed 1:100 year flood planning level; 
▪ to be subject to appropriate planning approvals and satisfactory resolution of flood 

management and evacuation requirements. 

Review of Draft Planning Framework for Greater Sydney 

The recent DGSRP 2017 applies to the Greater Sydney Region and sets the planning framework for the 
five districts which make up the region. The purpose of the draft Plan is to: 

▪ set a 40-year vision (up to 2056) and establish a 20-year plan to manage growth and change 
for Greater Sydney in the context of economic, social and environmental matters; 

▪ inform district and local plans and the assessment of planning proposals; 
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▪ assist infrastructure agencies to plan and deliver for growth and change and to align their 
infrastructure plans to place-based outcomes; 

▪ inform the private sector of the vision for Greater Sydney and infrastructure investments 
required to manage growth; and to 

▪ inform and engage the wider community so the draft Plan can best reflect the values and 
aspirations of all. 

Draft District Plans were released concurrently with the DGSRP and are intended to be a guide for 
implementing the draft Region Plan at a District level, providing a bridge between regional and local 
planning.   

Draft Sydney Regional Plan 

The DGSRP is underpinned by ten directions, each of which is supported by key objectives and metrics 
that will be used to deliver and monitor the success of the Plan.   

Whilst not making direct reference to the Penrith Lakes Scheme, the DGSRP contains specific objectives 
and strategies that directly influence the potential for the site to accommodate the levels of residential 
development previously anticipated for the site under earlier strategic planning documents and 
policies. For example, DGSRP notes that effective land use planning can reduce exposure to natural 
and urban hazards. Strategy 37 implies an imperative to: 

‘… respond to the direction for managing flood risk as presented in the Hawkesbury-Nepean Valley as set out in 
Resilient Valley, Resilient Communities – Hawkesbury-Nepean Valley Flood Risk Management Strategy.’ 

The relevant elements of this Flood Management Strategy are discussed in more detail below. 

Draft Western City District Plan 

The new Western City District encompasses eight local council areas from north of the Hawkesbury 
River to Bargo in the south and west into the Blue Mountains. It is the genesis of the draft District Plans 
for the former South-West and West District. The Western City District is part of the Western Parkland 
City, which is a polycentric city with strong relationships and collaboration between the existing 
centres at Liverpool, Greater Penrith and Campbelltown-Macarthur, reinforced by the development of 
the Western Sydney Airport and Aerotropolis.   

The Structure Plan for the District identifies most of the Penrith Lakes site as being within the 
Metropolitan Rural Area.  Part of the site is located within a Priority Growth Area Investigation (refer 
to Figure 4), known as the Greater Penrith to St Marys Corridor, which could potentially provide for 
integrated urban development for this part only of the overall site. 

According to the DWCDP, urban development in the Metropolitan Rural Area is only to be considered 
wherever an ‘investigation area’ is identified, which confines such consideration to the southern 
portion of the Penrith Lakes site only. The balance Metropolitan Rural lands are expected to primarily 
contribute to the protection of high value biodiversity and landscape values of the region.  

In terms of adapting to the impacts of natural hazards and climate change, the DWCDP suggests that:  

‘… planning for any future development [in Penrith Lakes] will need to carefully consider significant risk to people and 
property from flooding during extreme events.’  

In this respect, the draft Plan refers to the findings of the Hawkesbury-Nepean Flood Risk Management 
Taskforce and states that: 
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‘Investigations undertaken by the Hawkesbury-Nepean Flood Risk Management Taskforce identified that there is no 
ability for intensive urban development to occur at Penrith Lakes, due to the characteristics of the site as well as the 
limited ability of either existing or future infrastructure to create the necessary road evacuation capacity to service the 
new development and maintain evacuation routes for places such as Richmond and Londonderry. 

Some alternate forms of development may be considered, where these avoid increasing risks to people and property, 
including evacuation impacts. The amendment to State Environmental Planning Policy (Penrith Lakes Scheme) 1989 
allows tourism, employment and limited residential development in areas subject to operational plans that build flood 
resilience and avoid creating communities that require evacuation. 
 

Figure 4: Draft Western City District Structure Plan 2036 – Urban Area North

               
Source: Draft Western City District Plan, 2017 

Penrith Lakes 
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Hawkesbury-Nepean Valley Flood Risk Management Strategy 

In January 2017, Infrastructure NSW released the Hawkesbury-Nepean Valley Flood Risk Management 
Strategy which, as identified above, has been generally relied upon by the GSC in its preparation of the 
DGSRP and the DWCDP. More specifically, the Flood Management Strategy forms the basis of planning 
decisions to limit intensive urban development at Penrith Lakes due primarily to: 

▪ the extent of the Probable Maximum Flood (PMF) level (i.e. the 1 in 100-year flood planning 
level is no longer regarded as appropriate to adequately address flood risk in the Hawkesbury-
Nepean Valley); and 

▪ the insufficient capacity of nominated evacuation routes to safely evacuate the population of 
the Valley. 

Since its inception, PLDC has closely managed and modelled flooding in its design of the lakes and the 
ultimate landform for the future residential. For the most part, it used the same flood expert as that 
used by the NSW Government – Molino Stewart. In response to the issue of flood evacuation capacity, 
Molino Stewart (Environment and Natural Hazard consultants), who wrote the 2012 Flood Evacuation 
Plan for the Hawkesbury Nepean Region reviewed the later Flood Management Strategy. Molino 
Stewart has identified that up to 1,320 dwellings could be provided at Penrith Lakes without impact 
on the evacuation capacity of existing road infrastructure, i.e. with no immediate additional 
Government expenditure. 

Based on its own evacuation modelling, undertaken in conjunction with an infrastructure assessment 
by J Wyndham Prince, Molino Stewart finds that: 

▪ There is ample time for stranded residents at Penrith Lakes to walk to a flood-free location 
ahead of a rising flood (i.e. a 1.9-hour surplus). 

▪ There is sufficient capacity to evacuate existing Penrith and approved Penrith development 
including Penrith Lakes Scheme on existing infrastructure. 

▪ A staged evacuation strategy with some routing changes is required to accommodate the full 
capacity of Penrith Lakes residential development if development at Windsor, Richmond and 
surrounds must use The Northern Road for evacuation purposes.  

  
Accordingly, Molino Stewart forms the view that the current planning approach espoused by the 
Hawkesbury-Nepean Valley Flood Risk Management Strategy and the GSC plans unnecessarily renders 
elevated land at Penrith Lakes as unsuitable for residential development. 

Summary 

The Penrith Lakes Scheme site is not identified for additional housing growth by the DGSRP or the 
DWCDP, due to concerns that the site has significant flooding risk and is impacted by constrained 
evacuation capacities. The recent findings by agencies of the NSW Government are at odds with many 
years of previous design and research. 

The DGSRP and DWCDP should acknowledge and plan for the provision of housing at Penrith Lakes.  

Consultants for the PLDC, have confirmed the potential for up to 1,320 dwellings to be constructed at 
Penrith Lakes now, without impact of evacuation adequacies. Further upgrades or alternate 
approaches to evacuation routes could and should be investigated prior to the approval of any 
additional dwellings beyond this amount, e.g. alternate evacuation routes could be applied to the 
lower-lying ‘yet-to-be-released’ lands rather than using the more easterly routes currently available to 
Penrith residents.  
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Our review of the GSC’s draft plans finds that they largely ignore the vision that was created for the 
Penrith Lakes Scheme in the 1980s and which has since been enshrined in legislation, policy documents 
and legal agreements between the PLDC and the NSW Government. Further, the draft plans have no 
regard at all for the works that have been undertaken to date by the shareholders of the Penrith Lakes 
Development Corporation in readiness for the land’s urban use, nor do they discuss any of the options 
that might be available to honour previous agreements for part of the Lakes Scheme to be used for 
more intensive residential purposes.     

Discussion of Key Issues 

The key issue of relevance to the Penrith Lakes Scheme arising from the draft GSC Plans relates to the 
proposed restriction on future residential development across parts of the site. This in turn impacts on 
the delivery and public hand-over of significant parkland and water-based recreation/environmental 
assets which is a fundamental basis upon which the Penrith Lakes Scheme was founded. 

There has always been an expectation by the PLDC and its shareholders that upon the completion of 
quarrying and the undertaking of related rehabilitation works, the dedication of parkland and water-
based assets to the public would occur in exchange for the rights to develop part of the site for urban 
purposes, including a potential dwelling yield in the order of 5,000 homes. These ‘quid pro quo’ 
arrangements have been in place for more than 30 years, and respected in subsequent planning 
legislation, policies and legal agreements. 

Moreover, the Penrith Lakes site has been identified in the Government’s Metropolitan Development 
Program as a housing target site for nearly two decades and is still included in A Plan for Growing 
Sydney as a site to deliver new housing.  

Notwithstanding, the Penrith Lakes Scheme is not identified in the draft GSC Plans as a site of potential 
housing supply. The Penrith Lakes Scheme is only identified by the DWCDP as being an important 
parkland and recreation resource for the Western City and as playing a major contribution to increasing 
the city’s urban tree canopy cover and delivering ‘green grid’ connections across the Western City. This 
is somewhat ironic as the dedication of assets for public use at Penrith Lakes has always been linked 
to the achievement of other ‘urban’ milestones.  

By deferring to the findings of the Hawkesbury-Nepean Valley Flood Risk Management Strategy in the 
absence of discussion about alternate approaches to safely develop and evacuate the Penrith Lakes 
site, the draft GSC Plans jeopardise the ‘quid pro quo’ arrangement upon which previous agreements 
have been based. Given that these findings are a complete turn-around from the previous position of 
Government, it is of considerable concern that the flood modelling work which has led to these 
findings has not been directly discussed with PLDC and its shareholders, nor the subject of a peer 
review, before this time. 

This oversight needs to be addressed by the Greater Sydney Commission in the finalisation of its draft 
Plans. It is imperative that arrangements be put in place for dialogue to be held between the 
Commission, the NSW Planning Minister and PLDC to determine an appropriate pathway to resolve 
this potential impasse to the delivery of the regionally important recreational and environmental 
assets at Penrith Lakes and the commensurate recognition of the site’s residential potential.   
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Potential Solutions 

In light of the above review, the following recommendations are made: 

▪ Recognition in the draft Plans of the historical agreements between the NSW State 
Government and the PLDC for the delivery of significant public assets in return for future urban 
development across the Penrith Lakes Scheme site. 

▪ Modifications to the draft Plans such that Penrith Lakes is nominated as a key site for future 
housing supply for the Western District in the short- to-medium-term. 

▪ A commitment by the NSW State Government that flood mitigation and evacuation 
infrastructure will be funded and implemented in the short-to-medium-term to enable the 
development of the Penrith Lakes site for urban purposes, in return for the handover of the 
recreational and environmental assets. 

▪ That future land releases at Richmond, Windsor and surrounding areas are responsible for 
proposing and funding alternate evacuation solutions that do not compromise the evacuation 
of the existing and current-planned residential areas of Penrith.  

In addition to the above, further discussion with both the GSC, the NSW Department of Planning and 
Environment and Penrith City Council is sought regarding arrangements that can be put in place to 
minimise the future risk at the subject lands and/or to minimise financial losses incurred by the Penrith 
Lakes Development Corporation, including: 

▪ Consideration of an initial allowance of 1,320 dwellings at Penrith Lakes, as recommended by 
Molino Stewart, which would not compromise the current capacity of the evacuation routes; 

▪ Potential recalibration of evacuation routes and their load capacity to factor in additional 
dwelling capacity on some 400 hectares of quality residential land at Penrith Lakes, including 
the consideration of ‘contra flows’ during an emergency evacuation event and/or allowing 
some evacuation to the west toward the Blue Mountains and a tempering of residential 
expectations and their evacuation flows from other areas; 

▪ Transitional arrangements for the application of the new planning provisions to enable flood 
impact and evacuation route capacity to be further investigated; and  

▪ Acceptance and use of ‘Caveat Emptor’ provisions in land sales at Penrith Lakes and other 
locations identified for urban development similarly affected by flooding and evacuation route 
capacity. 

We trust that the GSC will fully consider the matters raised in this submission and we look forward to 
further dialogue prior to finalisation of the draft Plans with a view to satisfactorily resolving this 
impasse.   

Yours sincerely, 

 
 
Wayne Gersbach 
General Manager NSW 


	31897_received
	penrith_lakes_gsc_submission_151217

