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2.
INFORMATION

BACKGROUND
2.1 In January 2012, leading retail and town centre consultant, GVA, was instructed by the North Northamptonshire Joint Planning Unit (NNJPU), on behalf of the four District/ Borough authorities, to undertake an independent review of the retail evidence base on which the review of the Joint Core Strategy is based.  In addition, the consultants were commissioned to assess the extent to which proposals for major out-of-town retail development at Rushden Lakes in East Northamptonshire is likely to complement the three main North Northamptonshire town centres and displace planned investment and capacity.
2.2 The results of the report should be used to influence the approach to be taken with the retail strategy through the review of the Joint Core Strategy.  In addition, it is available to inform views on the implications of the Rushden Lakes proposal.
2.3 Members may be aware that the existing Core Spatial Strategy provides a three centres approach, with the focus being strengthening and regenerating the town centres of Kettering, Corby and Wellingborough.  Within this, the approach recognises Kettering town centre as a potential strong sub-regional centre.  At the meeting of the Planning Policy Committee on 31st August 2011, it was reported that the NNJPU has suggested that Kettering and Corby could work together to provide a joint retail counterpart to the larger centres outside Northamptonshire.  Members were of the view that the evidence was indicating that Kettering was best placed to take a stronger lead on retailing and town centre issues and the review of the Joint Core Strategy should reflect that.
The GVA Report
2.4 GVA engaged with officers of each of the four North Northamptonshire authorities, in addition to:

· CBRE Global Investors (acting on behalf of ING who own the Swansgate Centre, Wellingborough)

· Drivers Jonas Deloitte (acting on behalf of Wellingborough BC)

· Ellandi (owners of the Newlands Shopping Centre in Kettering)

· Helical Bar (owners of Corby Town Centre)

· Legal & General (owners and prospective developers of the Grosvenor Centre, Northampton)

· LXB (applicants for Rushden Lakes)

The draft findings of the study were presented to Members of the Joint Planning Committee on 22nd March 2012, as result of this seminar a small number of minor amendments were made.  The final report was made public on 10th April 2012 and is available to view on the NNJPU website www.nnjpu.org.uk 
2.5 The National Planning Policy Framework (NPPF) was published prior to publishing the final report.  As a result, GVA provided an addendum to the study to take on board the NPPF.

Implications of the NPPF
2.6 The NPPF sets a presumption in favour of sustainable development.  It advocates a plan-led system, with a presumption in favour of development that accords with the development plan.  It maintains that planning policies should be positive and promote competitive town centres, and pursue policies to promote their viability and vitality.  The NPPF retains the key retail policy: the sequential test and impact test.
2.7 Main town centre uses should be located in town centres, then in edge of centres, and only if sustainable sites are not available should out of centre sites be considered.  Applicants and local planning authorities should demonstrate flexibility on issues such as format and scale.

2.8 When assessing applications for retail, leisure and office development outside of town centres, which are not in accordance with an up-to-date Local Plan, local planning authorities should require an impact assessment to consider; the impact of the proposal on existing, committed and planned investment in centres within the catchment; and the impact on town centre vitality and viability.

2.9 Where an application fails to satisfy the sequential test, or is likely to have significant adverse impact on one or more of the identified factors, it should be refused.  It is considered the NPPF does not materially alter the conclusions and recommendations set out in GVA’s report.

2.10 Also of relevance is The Portas Review (December 2011) undertaken by the retail guru Mary Portas.  The report presents a hard hitting analysis of the challenges facing town centres and makes 28 recommendations to tackle further decline.  It calls for the policy in favour of “town centres first” to be strengthened, this is reflected in the NPPF.
FINDINGS OF THE GVA STUDY – RETAIL STRATEGY REVIEW
2.11 In 2004/5 Roger Tym & Partners prepared a study identifying capacity to support 137,000-160,000 sqm net of additional comparison goods floorspace in North Northamptonshire to 2031.  In 2006, in light of revised forecast expenditure and population growth, Roger Tym & Partners lowered the additional comparison goods floorspace capacity to 123,000-147,500sqm.

2.12 A further Roger Tym & Partners report, North Northamptonshire Retail Capacity Update, published in February 2011 presents a revised assessment of the quantum of additional comparison floorspace required over the period 2010-2031.  The update recognises the challenges to town centres brought about by increased market share mainly from a strengthened out-of-centre retail offer, together with supermarket non-food sales and the internet.

2.13 Reflecting on reduced housing growth and population forecasts, a more conservative rate of expenditure growth and new retail commitments at Corby, Rushden, Thrapston, Kettering and Wellingborough, the study identifies considerably less capacity to support additional comparison goods floorspace over the period of the plan (to 2031) than previously identified.  GVA estimate the revised comparison floorspace requirement between 2010-2031 to be 76,416-86,035 sqm net.  A table projecting a breakdown of where and when the floorspace should be achieved is provided below.
	Table 1 Comparison Floorspace Requirements 2010-2031 (sqm net)

	Location
	2010-16
	2016-21
	2021-26
	2026-31
	TOTAL

	Corby
	409 – 
542
	6,747 -

7,412
	8,136 -

9,026
	7,633 -

8,832
	22,925 -

25,811

	Kettering
	545 –

722
	8,996 -

9,882
	10,848 -

12,034
	10,177 -

11,776
	30,566 -

34,414

	Wellingborough
	409 –

542
	6,747 -

7,412
	8,136 -

9,026
	7,633 -

8,832
	22,925 -

25,811

	TOTAL
	1,363 -1,806
	22,490 -

24,706
	27,119 -

30,085
	25,443 -

29,439
	76,416 -

86,035

	Source: Table 10.1, North Northamptonshire Retail Capacity Update 2011




2.14 Roger Tym & Partners has been commissioned to provide a further update on retail capacity based on the emerging Joint Core Strategy housing figures.  Their findings are anticipated shortly, your officers will provide a verbal update, if revised retail capacity figures have been published before the Committee meets.
Retailer Requirements and Investment Strategies

2.15 There has been a significant reduction in private investment in the town centre pipeline.  The trend is polarisation of development activity to generally fewer, larger centres.  Most mainstream fashion retailers now trade both in traditional town centres, and in out-of-centre retail parks.  Key high street anchor stores (M&S, Primark and John Lewis) have also developed out-of-centre stores in strategic out-of-centre locations.  The advantage to retailers is the ability to serve an extensive, mainly car borne catchment, served by extensive free car parking.
2.16 There is still retailer and developer interest in town centre opportunities however, retailers will be more selective, and the viability of new town centre development remains challenged.  GVA maintain that retailer interest will tend to be focussed on fewer, larger centres where suitable, viable and available sites can be identified.

Development Opportunities

2.17 Kettering has seen significant investment in new public realm, but has not secured major new development in comparison retail development.  Evidence suggests that the town centre’s market share has slipped due to growth in out-of-centre retailing and other retail trends indicated above.  GVA recognise the two sites at Newlands Phase 1 and Wadcroft as presenting a significant opportunity for incorporating new retail development, in addition to the expansion of key existing retailers in the centre.
2.18 Corby saw the opening in 2007 of the Willow Place Shopping Centre comprising circa 16,000 sqm gross floorspace.  Corby town centre has seen significant investment in public realm and facilities including the Swimming Pool and Corby Cube.  Corby town centre has marginally increased its market share as a result, despite strong growth in out-of-town retailing.  The Evolution Corby project involving the redevelopment of the former bus station provides the main development opportunity, although it is evident there are also longer term potential development opportunities in the centre.
2.19 Wellingborough has two main sites it considers deliverable for new retailing, these being the Tresham College site and Market site.  Development has not progressed due to a number of constraints however, GVA consider recent market conditions suggest the site should not be discounted as a key strategic development opportunity.  A number of other sites have some potential, including an extension to the Swansgate Centre.  It is understood the Swansgate Centre is trading reasonably well, a key aspect to this resilience is attributed to the Council’s policy of maintaining free car parking and the ready availability of spaces.
2.20 Rushden has seen its only significant retail investment since the adoption of the Core Strategy in the form of an edge-of-centre Asda.  However, GVA’s perception is that Rushden appears to be trading reasonably well at its current level.  A key recommendation of the 2010 Rushden Town Centre Regeneration Strategy was to promote the ‘Palmbest’ site for a retail-led mixed use redevelopment scheme, extending the retail circuit.
2.21 Other Towns – The owners of the Grosvenor Centre, Northampton have signed a Development Agreement with the Council to promote a major extension to the Grosvenor Centre providing an additional 30,000-40,000 sqm gross (22,500-30,000 sqm net) comparison floorspace.  An impediment to the development has been the need to release the bus station site.  West Northamptonshire Development Corporation has managed to secure £8 million of public investment to resolve this blockage to the development.  As a consequence, the owner has indicated it intends to submit a planning application for the scheme later this year, work is planned to start on site in circa 2013/14.
Implications for the Joint Core Strategy

2.22 Taking into consideration the challenges faced by town centres, from the tightening of retail spend and changing consumer behaviour, and the increasing competition posed by the internet and out-of-centre developments; strategies which support the high street are considered ever more vital.  There is significant development potential for new comparison shopping floorspace in Kettering and Corby, capable of coming forward over a short timescale, subject to viability and retailer demand.  In addition, there are a range of under-used town centre and edge-of-centre sites capable of accommodating additional retail development.
2.23 GVA has responded to the questions over the Joint Core Strategy promoting a single sub-regional centre at Kettering, or identifying both Kettering and Corby for this designation.  The findings suggest that both Kettering and Corby have significant potential for new development, and recommend that the development potential of both centres should be fully exploited in order to maximise the level of trade retained in North Northamptonshire town centres.  The study draws upon the previous Core Spatial Strategy Inspector’s comments where he indicated that the scale of development likely to come forward will depend on market demand, irrespective of the centres’ designation.
2.24 In terms of Wellingborough and Rushden, the report recognises the availability of further sites with potential for delivery, although some are partially constrained.  The county town of Northampton has a significant new development identified in the proposed extension to the Grosvenor Shopping Centre.  By virtue of the physical and functional links between Northampton, and Wellingborough and Rushden, it is anticipated that Northampton will continue to meet a significant proportion of higher order shopping needs of residents of these towns.
2.25 Taking all of the above into account, GVA consider the current “three centres” strategy remains a sound approach.  It is anticipated the greatest potential for growth will be in Kettering and Corby, and recommends a policy that seeks to maximise the potential of both centres.

Broxbourne Core Strategy

2.26 GVA referred to an Inspector’s Report on the Examination of the Broxbourne Core Strategy (December 2011).  The Broxbourne Core Strategy included a strategic allocation to deliver 50,000 sqm gross of new shopping floorspace, 15,000 sqm gross of new leisure floorspace and 300 dwellings to form a new “Borough Centre”.  This was provided to meet the comparison retail needs of the Borough, and retain trade currently attracted to higher order centres.

2.27 The Inspector concluded the proposed development would create a step change in sub-regional shopping patterns and lead to significant adverse retail impacts at neighbouring centres.  The Inspector also had regard to the Localism Agenda and the draft NPPF requiring co-operation between local authorities, adding weight to strong objections from within the local community and immediate adjoining Councils.

2.28 In summary, the Inspector concluded that:

‘The clear conflict with government policy in PPS4 because of unacceptable impact on nearby centres leads me to conclude that the strategic allocation for this amount of retail and leisure floorspace is neither justified nor consistent with government policy and is therefore unsound’.

2.29 The Inspector recommended that references to the allocation be deleted; and that a review of the retail and town centre strategy should be carried out as a matter of urgency.  This should seek to strengthen the role of the town centres, to prevent further flows of trade out of the Borough and provide for a review of the role for the allocated site which does not lead to further decline.  GVA considered the Rushden Lakes proposal has a number of parallels with the Broxbourne Core Strategy.

FINDINGS OF THE GVA STUDY - CRITIQUE OF RUSHDEN LAKES PROPOSALS
2.30 The LXB proposals are for a home and garden centre, retail units, drive through restaurant, hotel, crèche and leisure club, together with Lakeside Visitor Centre, restaurants, boat house, marina and lock and associated works.  Retailing floorspace consists of 31,506 sqm gross, estimated as 26,747 sqm net, including the garden centre.  The proposal is larger than the existing comparison goods sales floorspace at Wellingborough (19,468 sqm net), Kettering (23,368 sqm net) and Corby (17,648 sqm net) town centres.  The nearest town is Rushden, whose town centre currently comprises comparison goods floorspace of 7,627 sqm net sales.  The table below lists these details:
	Location
	Total Retail Floorspace
(sqm net)

	Rushden Lakes
	26,747

	Kettering town centre
	23,368

	Wellingborough town centre
	19,468

	Corby town centre
	17,648

	Rushden town centre
	7,627


2.31 The proposal would be of sub-regional scale, serving an extensive catchment area, and the potential to function as a higher order retail destination.  Its potential would be to provide a stronger retail offer than any existing North Northamptonshire centre, competing commercially with Northampton, Bedford, Milton Keynes and Peterborough centres.
2.32 GVA indicate that the scale of additional comparison retail floorspace proposed, at 26,747 sqm net, is similar to the total global comparison goods capacity identified within the North Northamptonshire area up to 2021 (based on the 2010 Roger Tym & Partners Study).  Further deterioration in consumer spending suggests these forecasts are overstated.  The consequence of permitting the Rushden Lakes proposal would be to absorb all the identified expenditure capacity for North Northamptonshire for the next 10 years.
2.33 This approach is inconsistent with the adopted and emerging Core Strategy, the National Planning Policy Framework, the evidence base and other material considerations which influence the emerging Core Strategy.  The creation of new retail jobs associated with the development would be expected to lead to some displacement of existing and potential jobs in other centres.
2.34 It is considered it would be inappropriate to meet the ‘mainstream’ comparison retail needs at Rushden Lakes, at the current time.  Further, this would not preclude some element of complementary retail offer, such as a garden centre or other purely ancillary retail uses at the site.
2.35 It is evident that the Rushden Lakes scheme will serve an extensive catchment area extending well beyond Zone 10 (Rushden, Higham Ferrers, Raunds and surrounding villages), as suggested by the applicants.  The proposal’s catchment is likely to extend across the combined North Northamptonshire catchment area zones, and beyond, up to a 30 minute drive time.
2.36 Based upon the likely commercial attraction of a large sub-regional out-of-town retail park, and the potential to accommodate flagship variety and multiple retailers, GVA consider the applicant has underestimated the scheme’s potential turnover at 2016.  The applicant’s assessment estimates a total comparison goods turnover of £83 million, GVA’s expectation is it should in fact achieve up to £147 million turnover.
2.37 The following cumulative impacts have been drawn:
	Centre
	Pre-Diversion Turnover 2016 (£m)
	Trade Draw to Commitments (£m)
	Trade Draw to Rushden Lakes (£m)
	Impact (%)

	Kettering
	171.00
	7.8
	7.4
	8.9%

	Corby
	93.60
	4.1
	0.7
	5.1%

	Wellingborough
	107.50
	0.1
	16.5
	15.5%

	Rushden
	48.50
	0.0
	5.6
	11.6%

	Northampton
	185.00
	2.9
	50.5
	28.9%


2.38 GVA consider the Rushden Lakes proposal is likely to have a significant adverse impact on nearby town centres.  The impact on Wellingborough and Kettering is likely to be more significant than that of Rushden town centre.  Rushden Lakes would be likely to have a significant impact on investor confidence, and on existing and potential retailer demand from department/ variety stores and key multiple retailers for representation in the centres.  The scheme would have significant consequences for the prospects for Wellingborough and Kettering achieving the level of retail growth planned in the current and emerging Core Strategy. 
2.39 The additional market share the scheme may attract into the North Northamptonshire area will be mainly from Northampton, and would result in a reduced market share from the North Northamptonshire centres.
2.40 In summary and conclusion, the GVA report found:

Retail Strategy Review

· the capacity to support additional comparison retail floorspace has substantially reduced

· significant development potential for new comparison shopping floorspace in the North Northamptonshire centres is capable of coming forward over a short timescale

· Rushden town centre has a lack of demand, reflecting its more local catchment role, and offers little realistic potential to accommodate a significant proportion identified shopping needs in the North Northamptonshire catchment area

· significant new development is planned in Northampton town centre, there are no obstacles preventing it from coming forward in a short timescale, subject to retailer demand and continuing investor confidence

· the current ‘three centres’ strategy contained within the Core Spatial Strategy is considered to be a sound approach
· Kettering and Corby offer the greatest potential for accommodating mainstream comparison shopping, and it is recommended that policy support each achieving its full potential

Rushden Lakes

· the LXB Rushden Lakes proposals are regarded as being of sub-regional scale, and are larger than the existing town centres of Corby, Kettering or Wellingborough
· Rushden Lakes would be likely to compete directly with Northampton and Bedford as a higher order centre

· there is no clearly defined quantitative need for the scale of additional comparison retailing proposed at Rushden Lakes

· to be considered favourably, the proposal would require a radical shift in the established retail hierarchy, and a change of policy direction from the ‘town centres first’ approach focussed on growth in existing centres

· the proposal is out of scale with the current hierarchy, and defined role of Rushden town centre
· limited consideration has been given to the sequential approach, the applicant only having considered sites within or on the edge of Rushden town centre, on the basis that it is suggested the need proposed is locationally specific, derived from within the immediate catchment.  As such, the applicant has failed to demonstrate compliance with the sequential approach and the proposals are therefore contrary to national planning policy guidance and the Development Plan
· The retail impact assessment is deficient: it is likely to have under estimated the potential turnover of the Rushden Lakes scheme and the impact on nearby town centres.  The proposal is likely to lead to a significant cumulative impact on a number of centres, notable Wellingborough and Kettering, and could prejudice planned investment in Kettering, Wellingborough, Northampton and Corby
· The garden centre element of the scheme is unlikely to give rise to any significant policy issues.  An element of ancillary retail and restaurant uses may also be appropriate

The Way Forward

2.41 The Rushden Lakes proposal is totally contrary to national policy, and existing and emerging local policy contained within the North Northamptonshire Core Spatial Strategy.  The evidence provided to date does not support a development of this scale or nature in this location.  As such, as borne out by the Broxbourne case, if Rushden Lakes were included as a policy proposal in the review of the Joint Core Strategy then it is likely to be found unsound by the Inspector at Examination.  

2.42 Early progress in the review of the Joint Core Strategy is critical to managing growth across the whole of North Northamptonshire, particularly in terms of meeting a five-year housing land supply, and the identification of employment sites to kick-start economic growth.  Joint working through the North Northamptonshire Joint Planning Unit is held up as an exemplar of good practice and every reasonable effort should be made to ensure that it continues to be at the centre of the policy development and growth delivery in the area.  The NPPF advocates a “duty to cooperate” and this is best achieved through the successful joint working arrangements undertaken over the last 8 years.
2.43 Kettering Borough Council wish to continue to ensure that those partners to the Joint Planning Unit continue to work positively in light of new national policy, a strong reputation, and a record of embracing and delivering growth.

2.44 With respect to responding to the Rushden Lakes planning application, it is recommended that the findings of the GVA Study and recommendations of this report be fed on to Members of the Planning Committee with a recommendation that Kettering Borough Council object to the proposal in the strongest terms.
3.
CONSULTATION AND CUSTOMER IMPACT
3.1
The GVA report is not for consultation, it has been prepared as an independent, technical background report.  Kettering Borough Council has the opportunity of responding to the Rushden Lakes planning application as a neighbouring authority.
4.
POLICY IMPLICATIONS
4.1 The Joint Core Strategy will form part of the North Northamptonshire Local Development Framework.  The findings of the GVA study will form a part of the evidence base in developing policies to be contained within the emerging document.  The Rushden Lakes proposal is contrary to national policy and the existing and emerging Core Strategy.  Approving the Rushden Lakes proposal is likely to require a revision of the general strategy of the emerging Joint Core Strategy and Site Specific Proposals Local Development Document.
4.2 The Rushden Lakes proposal is contrary to the town centre first approach, and challenges the Kettering Town Centre Area Action Plan.  It would impact on the implementation of the policies and proposals contained within it, and would likely lead to the need for an urgent review of its policies.
5.
USE OF RESOURCES
5.1
There are no direct costs as a result of this report however, if the Council is minded to pursue its objection through a potential “call-in” inquiry then costs are likely through further specialist retail advice and legal view and representation.

Background Papers:



Title of Document:
Independent Assessment of the Retail Strategy for North Northamptonshire and the Implications of the Rushden Lakes Proposals
Date:
April 2012


Contact Officer: Simon Richardson – Development Manager
1.	PURPOSE OF REPORT





	To inform Members of the content of an Independent Assessment of the Retail Strategy for North Northamptonshire and the Implications of the Rushden Lakes Proposals; and agree the Council’s approach in progressing retail policy development.





6.	RECOMMENDATION





	It is recommended that Members note the contents of the Independent Assessment of the Retail Strategy for North Northamptonshire and the Implications of the Rushden Lakes Proposals and agree that:





officers contact raise strong concerns with East Northamptonshire Council to raise concerns over the inclusion of the Rushden Lakes proposal in the review of the Joint Core Strategy and the impact the application could have for delaying progress in adopting the Plan, based upon paragraph 2.41 – 2.43 above;


a further report be presented to Members of the Planning Committee with regards the Rushden Lakes planning application.








