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Introduction

1. The County Council has been consulted by Oxford City Council on a full application, with supporting documents, for the redevelopment of the Westgate Centre submitted by the Westgate Partnership. The proposed development incorporates:

“Mixed use development including the alteration, refurbishment, part redevelopment and extension of the existing Westgate Centre to provide new retail and residential accommodation within Use Classes A1, A2, A3, A4, A5, and C3 and D1; erection of a replacement multi storey car park at Abbey Place and new access onto Thames Street: provision of new bus facilities and a bus priority route; environmental improvements to the public realm; associated highway access and landscape works; and other associated uses.”

2. The proposal incorporates a threefold expansion of the retail floor space on the site (from 17,000m2 to 51,300m2)) 127 new residential units and a new 1335 space multi-storey car park, which would replace the current Westgate car park and adjacent Abbey Place surface car park.

3. The County Council has a significant role to play in any redevelopment of the Westgate area, as the Transport Authority, as Strategic Planning Authority and land owner. If approved, any consent is likely to involve the County Council in a number of respects and the Council will need to be party to legal agreements to secure infrastructure, works on the public highway and stopping up orders.  The site also has a key role in the renaissance of the City’s West End, to which the County Council, City Council and SEEDA have a joint commitment. 

4. This report describes the proposed development and concentrates on the main issues for the County Council raised by the proposal. A recommended response to the City Council is set out in full at Annex 4, which the Cabinet is asked to endorse. 

5. Since submission of the application, the applicant has recognised the need to respond to further comments and suggestions and is producing an addendum document which will modify the original application and supporting information.  This is not available at the time of preparing this report and officers will provide an update at the Cabinet meeting.

6. There are four annexes to this report. They are:

Annex 1: Existing Site Plan 

Annex 2: Proposed Site Plan

Annex 3: Relevant Planning Policies

Annex 4 Recommended Response to Oxford City Council

Location (see Annex 1)

7. The site lies in Oxford City Centre, as identified in the adopted Local Plan, it is bordered by Queen Street to the north; St Ebbes/Old Greyfriars Street to the east; Thames Street to the south and Norfolk Street/Castle Street and the Castle Mill Stream to the west. The north of the site comprises mainly shopping areas but to the east, south and west lie residential areas. The proposal encompasses a site of 5.7 hectares which includes the existing Westgate shopping centre, adjacent multi-storey car park, surface level parking and areas of land at Abbey Place. The Abbey Place site includes the Duke of York public house; part of Oxford and Cherwell Valley College; and existing residential units at 1-14 Abbey Place.  

Proposal (see Annex 2 for plan)
8. This proposal is for the redevelopment and expansion of the existing Westgate Centre, accompanying car parking facilities and residential accommodation. This would incorporate the refurbishment of part of the existing centre.  The library would be retained, but a new entrance created west of Bonn Square closer to Castle Street. A new retail frontage is proposed along Castle Street which includes upgrading and recladding the existing façade and the introduction of kiosk units.

9. The southern end of the existing centre (and the existing car park) would be demolished and a more direct east-west pedestrian route established from Pennyfarthing Place to Castle Street, directly opposite the entrance to the Castle site 

10. To the south of the refurbished Westgate Centre would be three new buildings comprising the Garden Building, which replaces part of the existing centre, the Market Building and a new department store for John Lewis. 

11. The Garden building would include a ‘green roof’ and terraced ‘garden’ to provide a local habitat and a restaurant facility. The Market Building, to the south of the Garden building, would include a two level shopping arcade with retail units facing both onto the central arcade as well as onto Norfolk Street to the West. 

12. The department store building is the third new building proposed. The application shows it fronting onto Thames Street to the south, Norfolk Street to the West and a new Abbey Lane to the north. Pedestrian access is proposed at both ground floor and first floor level, the latter via a pedestrian bridge across Abbey Lane. There would also be a direct link from the new car park at basement level.

13. The current route of Old Greyfriars Street between the Westgate Centre and the existing multi-storey car park is proposed to be severed by the proposals and a revised bus priority route created parallel to Thames Street, linking with Norfolk Street and Castle Street. To the east of the three buildings would be a skin of new residential accommodation consisting of 44 two and three storey houses and apartments.

14. It is proposed that the Abbey Place site would be redeveloped to provide a replacement 1335 space multi storey car park, bus drop off and pick up facilities and 83 new apartments. The accommodation would screen the new car park to the north, south, and west. This would however require the demolition of 14 existing residential units at Abbey Place, the Duke of York public house and all of the Oxford and Cherwell Valley College buildings west of the Castle Mill Stream.  The 1335 spaces in the new car park would incorporate 41 shopmobility spaces at ground floor level.  There would in addition be around 30 spaces reserved for residents of the new apartments, including space for car club vehicles.  A new public pedestrian and cycle route would be established alongside the Castle Mill Stream.
Supporting Information

15. The application includes the following documentation, which is available for inspection in the Members Resource Centre:

(a) Application drawings, scheme plans, elevations and illustrations.

(b) Planning Statement.

(c) Retail statement: Key conclusions from the retail statement, indicate that the majority of trade diversion is expected to be from existing shops within the city centre and other large competing centres outside Oxon such as Reading and Swindon.

(d) Design and access statements: These documents form a basis for the detailed design of the development and the public realm strategy. The statements separate the development into sections and analyse each part in design and access terms.

(e) Transport Assessment: This document assesses the effects the proposed development would have on traffic volumes and travel patterns. 

(f) Statement of Community Participation: This document outlines the methods taken by the Westgate Partnership to consult key Stakeholders and residents on its proposals for the Westgate Centre.

(g) Sustainability Statement: This document examines the sustainability credentials of the development by reference to prevailing policies, standards and guidelines.

(h) Environmental Impact Assessment: These documents assess the environmental effects of the proposed scheme.

Background

Secretary of State’s decision on previous application 

16. A public inquiry into a previous application for an expansion of the Westgate shopping centre was held in November 2001. Both the City and County Council gave evidence in support. The Secretary of State refused the application stating that ‘the proposals by virtue of scale and design would cause harm to the historic heart of the City’. He considered in terms of retail planning policy that at least part of the site (the car park) was an edge of centre location and that at that time need for such a large development had not been demonstrated and was not consistent with the Local Plan. Since the refusal in 2002 the Oxford City Local Plan 2001-2016 has been adopted. It identifies Westgate and land southwards to Thames Street for primarily retail together with complementary uses. A Retail Study for Oxford was completed on behalf of Oxford City Council in 2004 which showed there was urgent need for the provision of additional retail floor space in Oxford City Centre.
West End Renaissance

17. The proposal lies in the heart of the West End of Oxford. The area includes Oxford Rail Station, Oxpens Coach Park, the Westgate Centre, the Castle site, George Street, Oxford Town Hall and the Oxford and Cherwell Valley College. Currently the West End of Oxford does not live up to its potential as an urban quarter of the highest quality. The City and County Councils and SEEDA, have created a partnership to identify the best means by which the renaissance of Oxford’s West End can be successfully achieved. 
18. The West End Renaissance aims to transform the area and create a new quarter of Oxford City Centre. Oxford City Council is preparing an Area Action Plan for the West End in order to guide future development. The Westgate site is an integral part of the West End. Any proposal would be expected to be of a high quality adding value to the principles of the West End Renaissance.  
The Westgate Masterplan

19. In September 2004, a Masterplan for the Westgate site was prepared for consultation and submitted to Oxford City Council, for preliminary views, on behalf of the Westgate Partnership. The document aimed to identify the key issues to be taken into account in bringing forward detailed proposals for the site, and to identify a strategy for the provision of improved and extended retail space forming part of the wider regeneration of the Westgate site. The County Council’s Executive in October 2004 offered broad support for the thrust of the proposals in the Masterplan subject to further negotiations and development of a comprehensive package of measures to address the impacts of such a large increase in retail facilities.
20. The current application is the culmination of a lengthy period of consultation with the County Council, Oxford City Council, other key stakeholders and the general public.  In particular a Transport Working Group was established some 2 years ago, bringing the Westgate Partnership together with City and County Council officers, representatives of the two main bus operators and other representatives of transport related interested groups.  The transport aspects of the application broadly reflect the Transport Working Group’s conclusions.
Relevant Planning Policies

21. These are listed in full in Annex 2 and comprise 

(a) South East Plan draft policies:

TC2, CO5 

(b) Oxfordshire Structure Plan 2016:

G1, G2, G3, G6, T1, T2, T3, T5, T6, T8, EN5, EN9, E1, E2, E6, H1, H3, H4, TC1, TC2.

(c) Oxford Local Plan 2001-2016: Local Plan Zoning and other policies: 

The land proposed to be developed is specifically allocated for retail and mixed use development in the Local Plan.

Comments

22. This proposal is one of the most significant to come forward in the centre of Oxford for many years. Providing the Council can be satisfied that the development can be made to be acceptable in all respects, it has the potential to make a significant contribution to this part of Oxford City Centre to the benefit of Oxfordshire’s residents as a whole.


Sub-regional role of Oxford /South East Plan

23. The Structure Plan acknowledges Oxford’s role as a sub regional centre for shopping, leisure and cultural activities. Oxford is an important economic centre, significant in terms of the types of employment activity and presence of major employers. Policy TC1, which refers to Oxford’s sub-regional role states that development “ will be permitted in Oxford city centre where it maintains and enhances the sub regional role and diversity of the centre”. 

24. The proposal is in line with key polices G1 and TC2 in the Structure Plan which recommend larger urban areas to be the main focus of development making best use of previously developed land. Policy E2 states that in Oxford, development for employment uses will be expected to take place primarily on previously developed land or in conjunction with redevelopment schemes for mixed uses incorporating town centre or other facilities. The Westgate proposal is consistent with policy E2 in the Structure Plan in that it would be on previously developed land and part of the redevelopment of the West End of Oxford. 

25. The proposals for mixed use development, incorporating employment, housing, retail, restaurants and parking would need to be supported by appropriate infrastructure both to meet the impacts of the development and to ensure quality. 

26. Emerging policies in the Draft SE Plan, in particular policy TC2, identify Oxford (alongside others such as High Wycombe, Milton Keynes and Reading) as a primary regional centre as part of a network of strategic centres to be developed across the region and which will be the focus for major retail developments. Also in section E7 (which reflects the advice given to SEERA by the County Council) policy CO5 refers to Oxford, and encourages development which maintains and enhances the sub-regional role and diversity of the centre. Paragraph 2.1 refers specifically to the Westgate centre and its part in proposals to redevelop the West End. 

Retail Impact

27. The proposal would increase the existing floor space at the site threefold and the retail floor space in Oxford city centre as a whole by 25%. A Retail Study for Oxford was carried out on behalf of Oxford City Council in 2004 which showed there was an urgent need for the provision of additional retail floor space in Oxford City Centre.  The City Council is best placed to assess the issue of impact within the City. 

28. The Retail Statement, accompanying the application, assesses the degree to which trade might be diverted from other main centres  e.g. Abingdon, Witney, Bicester and Wallingford. Although there is expected to be some impact (ranging from  3.8% to 7.9%) residual turnover at 2013 (the earliest date the Westgate development will be trading at full potential)  is expected to remain significantly higher than trading levels in 2003 i.e. growth in expenditure will offset the cumulative impact of the proposed development. The proposed development should not therefore have significant adverse trading implications for the other main centres in the county. Trade is also expected to be diverted from competing centres outside of the county such as Reading and Swindon". At present a proportion of people in Oxfordshire shop at these towns in preference to Oxford. 

29. Overall, the proposed expansion of Westgate for retail is in accordance with the broad thrust of strategic (Structure Plan and Regional) policy in that it is focused in an urban area, is on previously developed land and seeks to maintain and enhance the city's sub-regional role for retail.

Employment

30. The proposed mixed use development and its city centre location make it an appropriate site for employment in line with policy E2 Structure Plan 2016. The redevelopment of the Westgate Centre is identified in the Structure Plan as a potential location which could rejuvenate the West End of Oxford. 

31. Currently in Oxford, the number of jobs is much greater than the resident workforce.  For the development to be acceptable it must not substantially add to the current in-commuting problem. The site is well placed for staff employed at the Westgate to walk, cycle or use public transport to get to work. The developer has prepared a draft travel plan which would promote sustainable travel methods.

32. The proposed development would create a significant number of new jobs (we are still awaiting specific details from the developer).  In order to avoid further increasing the imbalance between jobs and housing and/or drawing large numbers of staff from existing shops, it will be very important that the applicant commits to a programme to train and recruit those local people who could enter the job market.  To this end, John Lewis has indicated it is committed to training which could be done in conjunction with Oxford and Cherwell Valley College. 

33. In an addendum to the proposals the developer will be providing further information on where the future employees will be travelling from and employment type (i.e. full time/part time). This information will allow the impact of the development on other retailers in Oxford and travel movements to be assessed further.

34. The jobs which would be an outcome of the development and their suitability for the target population will be analysed further when information on specific job related training for employees is provided in the addendum. 

Residential

35. It is proposed that 127 new residential units would be included as part of this scheme. The proposed residential mix is 52 x one bedroom dwellings, 70 x two bedroom dwelling and 5 x three bedroom dwellings. Structure Plan policy H1 provides for 6,500 dwellings to be built in Oxford between 2001-2016. The development would contribute to Oxford housing provision.

36. The development proposes 50% affordable housing which represents an opportunity to provide a significant proportion of affordable housing to contribute towards meeting Oxford’s housing needs, in accordance with policy H4 in the Structure Plan and as identified in the City Council’s Local Plan.

37. Oxford City Council is best placed to assess whether appropriate replacement housing would be provided for residents who are displaced from the current Abbey Place Housing, and it is understood that the City Council is working with the developer to achieve this. 

Design and sustainability

38. The redevelopment of the Westgate centre provides opportunities to improve the quality of the built environment in Oxford City. The design is outward looking and creates a number of separate buildings which provides increased permeability, as the cross streets are open to the public. The design is a considerable improvement over the proposal of the Westgate in 2002. 

39. It is important to design development in a way which reduces the environmental footprint. We would expect that the design, and the building materials used would maximise the efficient use of resources while at the same time ensuring the creation of a high quality public realm, in accordance with Structure Plan policy G6. 

40. Paragraph 3.17 of the Structure Plan 2016 states that for new housing, best practice will normally be taken to mean achieving at least BREEAM (Building Research Establishment Environmental Assessment Method)  Ecohomes standard of very good. BREEAM pre-assessments for the retail and residential development have been undertaken and these predict that the proposal would achieve a very good rating. Details of the materials are yet to be finalised but it is proposed that these will be selected using the BREEAM Green Guide Specification. 

41. A number of renewable energy solutions are being considered by the developer.  Ground source coupling, solar thermal water heating, and biomass heating are likely to be viable options.  Further work is being undertaken that will establish which of these solutions would be used.

Travel Movements

42. The development would have significant implications for the movement of people.  While the focus of the additional activity will be the Westgate centre itself, the size of the development will have an impact on travel movements throughout the city centre.   Saturday is the peak day for retailing in Oxford and much of the applicant’s assessment has focussed on this.  It is estimated that the number of visitors to the Westgate centre on a Saturday will rise by around 5,000, an increase of about 20%. The intensity of activity is expected to be lessened to a degree by an extension of core shopping hours, with shops being typically open for 10 hours as opposed to 8.  People are also expected to spend longer in the centre than they currently do.

43. A crucial factor in determining the traffic impacts of the development is the Oxford Local Plan policy which rules out any increase in the total level of public parking in the city centre.  This policy has applied for many years and been complemented by progressive expansion of the Park & Ride system, to increase overall levels of accessibility to the city centre.  On a typical Saturday, because car park users will be staying for longer, the consequence of this application would be that the total numbers of cars using the Westgate car park would be little changed, because the car park would actually be at capacity for longer periods of the day.  The number of trips made by rail, bicycle or on foot would increase moderately, but the significant change would be substantial increases in the use of local buses (up by about 25% for visitors to the centre over a busy day) and Park & Ride (increasing by about 60%).  Taking the city centre as a whole this would equate to an increase in bus passenger trips on a busy day, including Park & Ride, of about 10%.  There would be some lessening of the intensity of trip making as a consequence of the anticipated longer shopping hours.  It is estimated that the additional bus passengers could be accommodated on a Saturday with a modest increase in service levels, possibly increasing bus movements into the centre by about 5%.  

44. Accommodating a new pattern of movement in line with this application would require significant enhancement of the Park & Ride system, high quality provision for public transport in the city centre and mechanisms to discourage motorists from driving in to the centre and queuing for parking space that does not exist.  

45. On a typical weekday, there are currently often several hundred parking spaces free at the Westgate car park.  The enhanced attractiveness of the development is therefore likely to lead to an increased number of movements on these days to the new Westgate car park, (in addition to increased trips by all other modes, including Park & Ride).  While the majority of such movements will take place between traffic peaks, we are currently awaiting additional information from the applicant about what the impact might be on the network.  Further information is also awaited on the transport effects of the additional employment associated with the development.

Public Transport

46. The application proposes the closure of Old Greyfriars Street as a through traffic route and the diversion of the Bus Priority Route to run parallel to Thames Street across the new department store frontage and then running north-south through Norfolk Street and Castle Street.  

47. Bus lay-bys are proposed along Castle Street, Norfolk Street and Thames Street.  Bus stops would be equipped with real-time information displays and there would also be displays within the Westgate centre.  A new facility – primarily for buses to set down and briefly layover - would be provided at Thames Square immediately south of the new car park.  This would allow bus services from the north and west such as the Water Eaton Park & Ride service to be extended to serve the Westgate centre, as could services from the east side of the city centre which currently terminate at Speedwell Street.    

48. An additional lay-by to accommodate 2 terminating buses is proposed on the south side of Speedwell Street west of Old Greyfriars Street  This would alleviate pressure on the area around Butterwyke Place.

Queen Street Pedestrianisation

49. The application site does not include Queen Street.  There are however sufficient bus stops proposed for Castle Street and Norfolk Street, (allied to a proposed reorganisation of stops in St Aldates and a proposed new stop in High Street) to ensure that were a decision made to take buses out of Queen Street at a future date, then all buses which currently stop in Queen Street could be allocated a new stop reasonably close to Queen Street in either St Aldates or Castle Street.

50. What the Westgate application does not provide is a satisfactory alternative route for buses arriving from the south or east to turn round, were they denied access to Queen Street. It is essential that a solution to this be found in the independent work now underway to shape the future Transport facilities in the wider West End of Oxford.  If the City and County Councils can achieve this, then it would be possible for full pedestrianisation of Queen Street to be implemented around the time of completion of the Westgate development.

Servicing
51. Generally servicing traffic would arrive and leave via Thames St/Speedwell Street.  The existing service yard beneath the centre would be remodelled and accessed via the new Bus Priority Route and Norfolk Street.  Servicing traffic would not be allowed to proceed to and from Castle Street through the “Bus Gate” restriction point.  A new service yard would be created under the new retail buildings and vehicles would descend (and leave again) via a ramp under the new residential buildings along Old Greyfriars Street.  The applicant suggests that around 90 additional servicing vehicles a day will access the development, roughly doubling the existing volumes. 

General Traffic Management

52. A traffic restriction point (“Bus Gate”) would be retained in Norfolk Street immediately south of the Paradise Street junction with only buses, cycles, licensed hackney carriages and private hire vehicles permitted to proceed through this point.  To protect the integrity of this route it will however be necessary to close the junction of Paradise Square and Norfolk Street.  Paradise Square would then become a cul-de-sac accessed from Paradise Street.

53. No taxi rank is proposed but lay-bys would be provided on both sides of Norfolk Street for licensed hackney carriages and private hire vehicles to set down or pick up passengers.  A telephone facility would be provided within the Westgate Centre for people to book a pick-up.

54. If buses are to be removed from Queen St it is essential that the whole length of the Bus Priority Route and Castle Street is effectively protected by Clearway restrictions, to prevent any obstruction by stopping vehicles.  Only buses would be permitted to wait in the bus stop lay-bys provided and only taxis and private hire vehicles would be allowed to stop in the lay-bys provided for that purpose.  

55. Revised traffic regulations would need to be as clear and unambiguous as possible, to minimise non-compliance and aid effective enforcement.

Pedestrian Movements

56. The subway across Castle Street would be removed and conventional footways provided on both sides of the road and around the County Hall corner frontage.  

57. New east-west pedestrian routes would be provided across the development site.  The most northerly would be Penny Farthing Lane, a more direct realignment of the current route through from Pennyfarthing Place.  This would be aligned with the new pedestrian entrance to the Castle site.  This route, along with the internal Malls would be closed outside shopping hours.

58. A new pedestrian route would link Turn Again Lane with an enhanced Paradise Square Gardens, and another cross route (Abbey Lane) would run between the Market Building and the Department Store, emerging opposite the main pedestrian entrance to the new car park.  Both of these links would be open 24 hours a day.

59. The detail layout of Norfolk Street and Castle Street included in the application sets out the Public Realm vision.  Pedestrian crossing points would exist opposite the 3 cross routes referred to above, with a new crossing point established at the Bonn Square/New Road junction with Castle Street.  Currently it is anticipated that the crossing near County Hall would be signal controlled (replacing the current facility at the top of New Road), as would the crossing which links Abbey Lane and the entrance to the car park.  As currently proposed, the two other crossing points would be uncontrolled, with their location being indicated by contrasting surface materials.  The detail design of all the highways around the site will need to be agreed with the County Council before any work on them can commence. 

60. A new pedestrian (and cycle) link would be provided alongside the Castle Mill Stream, linking in to Paradise Square and a new bridge across the stream would provide a link in to the wider West End away from motorised traffic.

61. Meetings have been held with representatives of disabled people and the Council’s Disability Equality Advisers.  Generally they are happy with the overall design and provision, although attention to detail will still be important in the final design of highway layouts.

Cycle Parking & Routes

62. Some of the existing cycle parking stands around the site would be lost and the applicant would be required to provide replacement for these as well as a significant increase in provision for staff and visitors.  Provision is also required for residents.  A “cycle hub” (shop) is proposed as part of the new car park building which would offer secure (charged) parking and workshop facilities.  The application proposes a policy of dispersal of free cycle parking around the site which is welcomed in principle.  It is essential however that there is adequate provision both for staff and for the public, particularly at the north end of the development site, where demand would be greatest, and discussions are continuing with the applicant on the details.

63. While cyclists would be able to use the Turn Again Lane and Abbey Lane cross streets, they would be required to dismount during shopping hours, when pedestrian flows are expected to be high.  The actual hours have yet to be determined.

Motor-Cycle Parking

64. The application currently does not indicate provision for motor-cycle parking and proposals for this are awaited.

Air Quality

65. The development would change the pattern of traffic movements and the Environmental Assessment accompanying the application explores the anticipated impact on air quality.  

66. This indicates that whilst there is overall an increase in the NO2 concentration levels, it is at most locations a very small increase, with marginal difference predicted as a result of the development.

67. As expected the greatest impact on residential locations is in Norfolk Street where there is predicted to be an increase which puts these locations above the 40 ugm3 as recommended by the Air Quality Regulations (where Tennyson Lodge is located).  No other residential locations are predicted to be above the recommended levels as a result of this development.  

68. Existing residential properties in the Old Greyfriars Street vicinity are predicted to experience an improvement in NO2 levels, but most other properties in the vicinity, including Thames Street, should experience only marginal change.  The few on Thames Street which are likely to see an increase are still well within the recommended NO2 levels.

69. At non residential receptors, these locations are less sensitive as people’s exposure to the pollutants is lower, and the development has relatively limited impact on the levels.  

70. The applicant is considering what mitigation measures might be appropriate for the residents of Tennyson Lodge.  

Car Parking & Queuing

71. While it is perfectly credible for the new pattern of travel to the city centre to be met primarily from an increase in use of local buses and Park & Ride, sufficiently large numbers of motorists may be tempted to drive in to the city centre to create an increased risk that cars queuing for space in car parks could create severe congestion on the main traffic routes, undermining the effective of alternative modes, such as Park & Ride buses.  It is essential therefore that an effective package is in place to minimize the likelihood of excessive queueing occurring.  This would involve better information on the approaches to Oxford about the availability of parking space, to ensure that there is sufficient capacity at the Park & Ride car parks, and that there is an appropriate balance between the cost of using a local bus or the Park & Ride service and the cost of parking in the city centre.  The flexibility to levy higher parking charges at times of high demand, eg on Saturdays, may need to be considered.

Park & Ride Expansion

72. The future demand for Park & Ride parking space is currently being reviewed to reflect known growth pressures, such as the intensification of hospital facilities in the Headington area.  Accommodating additional demand from the Westgate development would need to be added to this, so that there can be confidence that sufficient capacity would be available ahead of the opening of an extended Westgate.  Work on reviewing the current use and growth projections is proceeding independently of the Westgate development, and proposals are likely to come forward before the end of the year.  Expanding existing sites or provision of new car parks would require planning consents and securing suitable sites.  While the difficulties of securing additional parking at some sites should not be underestimated, an appropriate package of enhancements should be deliverable in time for the opening of an expanded Westgate.

Construction Issues

73. Construction, from early service diversions and demolitions through to completion of the development, is likely to take around 4 years.  If an early planning consent is granted, the new development could be completed by October 2011.  Inevitably there would be a degree of noise and disturbance while this is proceeding.  The applicant is proposing that there would be a Construction Management Plan agreed with the City & County Councils to set out the parameters by which the construction process would be controlled. It will be important to ensure recycling of as much demolition/excavation material as possible takes place. Preferably this should be done on site to reduce lorry traffic in and out of the City. The benefits of on site recycling will have to be balanced against possible local environmental health impacts on and around the site. Discussions are taking place with City and County officers to address this. 

74. Routes for construction vehicles would be specified and consideration given to the permitted hours of working and vehicle movements.  The initial thinking is that construction traffic would be kept out of much of the city centre and be routed in via Botley Road and out via Abingdon Road.  This would permit left turns into and out of the construction sites.  Construction workers would not be permitted to drive in and park on site and arrangements are likely to be made to bus them in from a remote site.

75. For a period of about 2 years, while the new car park was under construction, there would be a reduction in the available parking space to about 900 cars accommodated in the current multi-storey section of the Westgate car park.  While on a typical weekday, this reduction of capacity would not create any particular problem, on Saturdays consideration would need to be given to providing some additional parking space, probably at a site on the edge of Oxford that could facilitate an enhanced Park & Ride operation.

Non transport Infrastructure

76. For development to be acceptable on the scale proposed it is essential that the facilities, services, and infrastructure are provided to support it. County Officers have been working with the applicant and the City Council to establish the range and extent of requirements.  Negotiations are continuing, with the developer, for a final contribution under a S106 agreement towards County services and infrastructure including Education, Libraries, Waste Management, the Museum Service and Adult Day Care facilities.

Property Issues – Central Library, County Hall and Oxford Castle

77. The County Council is affected by the proposed redevelopment of Westgate as the owner of the freehold interests in the Central Library, County Hall and Oxford Castle.  

Central Library

78. The application proposes that the current entrance to the Library be relocated.  There would be consequential structural alterations to the Library which would mean that the internal layout would be substantially changed and there would be an overall reduction in the floor space.  The size of the Library is already well below the recommended standard for the catchment population, although there are non-Library spaces included within the building, and more effective use of the space could be achieved with different layouts.

79. There have been discussions with the Westgate Partnership about the remodelling and refurbishment of the Library as part of the scheme.  The County Council will need to be satisfied that:

(a) A refurbished Library of an adequate size and standard will be provided;

(b) Suitable accommodation is provided for any uses which need to be relocated;

(c) Suitable temporary facilities are available during the construction/refurbishment works;

(d) Other than a contribution currently provided for in the County Council’s capital programme, all costs will be met by the Westgate Partnership.

Subject to all of the above the County Council would not object to the relocation of the entrance to the Central Library.

County Hall

80. County Hall will be affected as an adjoining building and in particular by the proposed removal of the subway.  The current plans indicate that the new pavement level adjacent to County Hall along the Castle Street and New Road frontages would, in some instances, be slightly above window sill level.   Discussions are taking place with the Westgate Partnership and subject to agreement on the design and specification for the new pavement, any consequential works to protect the structure, consequential works to maintain privacy of rooms from users of the pavement and the treatment of the area between the pavement and the elevation of County Hall, the County Council as landowner of County Hall would support the removal of the subway. 

Oxford Castle

81. The redevelopment of the Oxford Castle site has provided public access to that part of the City and has also created new pedestrian links between Tidmarsh Lane/Paradise Street and New Road/Bonn Square/Castle Street.  The removal of the subway, the improvement of the Castle Street elevation of the Westgate, and the provision of a good surface level pedestrian link between the Castle Street entrances to the Castle and the Westgate should help to further integrate the Castle site with the town centre and improve walking routes between the south western and the central areas of the City.  The removal of the subway is therefore welcome but careful attention needs  to be given to the detail design of Castle Street to ensure the best possible links between the Castle site, Bonn Square, and the Castle Street entrance to Westgate.

82. The Oxford Castle Ltd have submitted their own substantive comments to the City Council and that as leaseholders and managers of the Oxford Castle site they generally support the proposals but have many concerns about design and other issues.

Financial & Legal Implications 

83. The County Council would have to enter into a number of agreements under the Highways Act, to deal with issues arising from stoppings up, dedications and licensing issues.  The applicant would be required to carry out all the works on the highways within the application site to the satisfaction of the County Council under the terms of an agreement under s278 of the Highways Act.

84. In addition to undertaking all the works on the highway the applicant would be required to enter into an agreement to secure financial contributions towards appropriate transport measures - including bus real-time information displays, variable message signing, Park & Ride improvements, provision of cycle stands – and non-transport measures as referred to in 70 above.  

85. With regard to the County Council’s freehold interests in the Central Library and County Hall, separate negotiations are continuing.  It is not currently anticipated that any costs will fall on the Council beyond the current allocations in the capital programme with respect to the Library.

Staffing Implications

86. If the application is successful and the development proceeds it will absorb a considerable amount of staff time, both in finalising the terms of agreements and contributions, and during the construction period.  Co-ordination of works on the highway, introduction and management of temporary and permanent traffic regulation orders, public advice and information will require thorough and prolonged planning and attention to detail.  It is envisaged that the County Council would appoint a lead officer to undertake this project co-ordination role.  Many individual officers would be involved, but it is anticipated that this will all be managed within existing staff resources.

Conclusions

87. This application represents the largest development proposal in central Oxford for a very long time.  Inevitably it would have significant impacts.  The benefits would include:

(a) the strengthening of Oxford’s role as a sub-Regional Shopping centre

(b) revitalisation of this part of the city centre, which would form an important gateway and catalyst for the Council’s wider West End aspirations

(c) provide a net increase in residential accommodation with 50% being affordable housing

(d) demolition of the existing Westgate car park and provision of a new high quality public car park which would be attractive to users by day and night

(e) in effect relieving the planning blight that currently affects the area around the rear of the Westgate centre and the car park

(f) provide improved permeability for pedestrians and cyclists, particularly when moving east to west across this part of the city centre and greatly improved links to the Castle site and the West End generally

(g) facilitate future pedestrianisation of Queen Street within the context of the wider West End strategy

88. There would be some adverse impacts notably

(a) an overall increase in traffic movements, although most additional trips would be by local bus and Park & Ride, requiring some expansion of the Park & Ride car parks

(b) adverse air quality impacts at some locations (but improved conditions at some others)

(c) a lengthy period of nuisance and disruption during the construction period, which could also depress visitor numbers until the work is completed.

89. Delivery of a development on this scale inevitably entails some elements of risk for all parties.  Construction work could commence and then stall for a variety of reasons such as unforeseen ground conditions.  Promotion of new traffic regulation orders and highway procedures necessitate formal consultation procedures which cannot be taken for granted.  There are issues of land acquisition and some improvements to the Park & Ride network are likely to require separate planning consents. 

90. The significant number of new jobs created in the retail sector could both increase in-commuting of workers from outside Oxford, and/or take staff from the existing City centre shops to the detriment of other parts of the city centre. It will be important to secure the commitment of the applicant to a programme to train and recruit local people who could enter the job market.

91. Overall the proposals are consistent with relevant planning policies and the applicant has shown a commitment to securing a high level Public Realm in and around the site.  Subject to the content of the addendum information currently awaited, and the securing of a series of detail conditions and agreements, the overall view of your officers is that the application should be supported.

RECOMMENDATION

92. Subject to any supplementary information contained in the Addendum yet to be submitted by the applicant, the Cabinet is RECOMMENDED to:

(a) give its broad support to the proposed redevelopment of the Westgate centre, subject to the securing of appropriate financial contributions, legal agreements and conditions as summarised in Annex 4;

(b) endorse the comments in this report and the specific requirements contained in Annex 4 for forwarding to Oxford City Council;

(c) authorise the Director for Environment & Economy, following consultation with the Cabinet Members for Sustainable Development and Transport, to forward any additional comments should further significant variations in the detail of the application be proposed.

RICHARD DUDDING

Director for Environment & Economy

Background Papers:
Nil

Contact Officers:

Noel Newson, tel (01865) 815894
 (Transport)

Rob Dance, tel (01865) 815077 (Strategic Planning)

Neil Monaghan, tel (01865) 815712 (Property)

September 2006 
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ANNEX 3

Relevant Planning Policies

Relevant Planning Policies

South East Plan

TC2
A network of strategic town centres will be developed across the region as set out below.  This is intended to be a dynamic network of centres which will be kept under review.  Local planning authorities should carry out regular assessments of town centres in the network.

Primary Regional Centres
Secondary Regional Centres

Ashford (Kent)

Aylesbury

Banbury

Basingstoke

Bluewater/Ebbsfleet

Brighton

Canterbury

Chatham

Crawley

Eastbourne

Guildford

High Wycombe

Maidstone

Milton Keynes

Oxford 

Portsmouth

Reading

Redhill/Reigate

Slough

Southampton

Tonbridge-Tunbridge Wells

Working

Worthing
Aldershot

Andover

Bracknell

Camberley

Chichester

Dartford

Dover

East Grinstead

Eastleigh

Epsom

Fareham

Farnborough

Farnham

Folkestone

Gravesend

Hastings

Haywards Heath

Horsham

Maidenhead

Newbury

Newport (Isle of Wight)

Sevenoaks

Sittingbourne

Staines

Winchester

Windsor


This network of town centres will be a focus for:

(i) Major retail developments

(ii) Uses which attract large numbers of people including major cultural, tourism, social and community venues (see also tourism policies)

(iii) Employment, particularly large scale leisure and office (class B1a) developments.

(iv) A range of housing, where possible provided as part of wider mixed use developments.


Major developments are retail, employment, tourism/leisure and mixed use sites of 10ha or more (10,000 m2 gross floorspace).


There are many other centres within the region that meet local needs.  Local Development Documents should identify and develop policies for centres within their areas.

CO5
ECONOMY


Development for employment purposes should provide for the requirements of activities which contribute to regional and local priorities for economic development.  This includes providing a range of accommodation for small businesses and innovation, skills development, business infrastructure and linkages within the knowledge based economy.


Priority should be given to development which supports educational, scientific and technological sectors and responds to the needs of established and emerging clusters within the county.


The main locations for the provision of additional land for employment will be at Bicester and Didcot, in particular to provide for the expansion and relocation of existing local firms and those in the sectors referred to above.


In Oxford, development for employment uses will be expected to take place primarily on previously developed land or in conjunction with redevelopment schemes for mixed uses incorporating housing, town centre or other facilities.  In the city centre, development which maintains and enhances the sub-regional role and diversity of the centre will be permitted, provided it is consistent with the protection of Oxford’s architectural and historic heritage.

Oxfordshire Structure Plan 2016

General policies for development

G1
The general strategy is to provide a framework for development to sustain economic prosperity, meet housing and other requirements and guide the investment decisions of a range of organisations for the period to 2016 in ways which will:

(a) deliver the level of development required to meet the objectives of this Plan while protecting and enhancing the environment, character and natural resources of the county;

(b) concentrate development in locations where;

(i) a reasonable range of services and community facilities exist or can be provided; and

(ii) the need to travel, particularly by private car, can be reduced and walking, cycling and the use of public transport can be encouraged;

(c) make the best use of previously developed land and buildings within urban areas to reduce the need for the development of greenfield sites, while not permitting development on important open spaces.


The larger urban areas will be the main focus for development.


In smaller towns and villages development will be of an appropriate scale and type to meet the social and economic needs of local communities.

Improving the quality and design of development

G2
All development should;

(a) be of a scale and type appropriate to the site and its surroundings, and not cause harm to the character and amenities of the area;

(b) incorporate a high quality of layout, design and landscaping; and

(c) be designed so as to reduce the need to travel and encourage the use of walking, cycling and public transport and telecommunications as alternatives to the car.


Development which would have an unacceptable impact on the environment because of its nature, scale, location or cumulative effects will not be permitted.

Infrastructure and service provision

G3
Proposals for development will  not be permitted unless the planning authorities are satisfied that necessary infrastructure, on- or off-site transport measures, recreation, leisure, educational, health and community facilities, services and environmental improvements are available, or will be provided.  Where appropriate phasing will be used to coordinate development with the provision of infrastructure.


In determining infrastructure and other requirements the local planning authorities will take into account the cumulative impacts of development.


Contributions will be sought from developers and/or landowners in accordance with Government advice.


The provision of recreation, leisure, educational, health and community facilities will be encouraged in settlements where there are deficiencies.

Energy and resource conservation

G6
All new developments should incorporate best practice in energy efficiency and resource conservation, in particular through passive solar design, small scale renewable energy, providing high levels of insulation, water conservation measures and by minimising the use of construction materials, maximising use of recycled and secondary materials in place of primary aggregates and minimising production of waste.


New developments should make adequate provision to facilitate storage, re-use, recycling and composting of waste.

Transport

Sustainable travel

T1
Transport measures and development proposals should give emphasis to the needs of pedestrians, cyclists and public transport and balance these against ease of traffic movement, thereby improving travel choice and reducing dependence on private motorised travel.  Suitable provision should be made for servicing, for the needs of disabled people and for promotion of safety.

Car Parking

T2
A comprehensive approach will be adopted for the provision and management of car parking space with the aim of promoting sustainable travel choices.  Local plans should include appropriate local policies and proposals.


Maximum standards for parking provision (cars, cycles etc.) will apply to development proposals, taking into account alternative forms of transport (available or to be provided to the site) and the wider transport strategy for the area.


Park and ride schemes will be supported where they support the functions of the principal transport corridors and where they form part of a wider transport strategy for an area.

Public Transport

T3
Increased use of public transport will be sought through the encouragement and promotion of convenient, reliable, secure and high standard public transport services and through improved integration between different modes of transport and improved interchange facilities.

Networks for pedestrians and cyclists

T5
Networks of routes for pedestrians and cyclists will be promoted and developed particularly within and linking to urban areas, so as to improve access to facilities and widen travel choice.


Local plans will define comprehensive pedestrian and cycle routes and will promote improvements.

Networks for motorised travel

T6
The County Council will promote and support a comprehensive strategy for the safe and convenient carriage of people and freight by road, rail or special track.


The County Council in partnership with transport infrastructure providers, the operators of public transport services and other agencies will in particular promote the development and management of the following principal transport hubs, corridors and projects related to the Plan’s overall development strategy and its regional context, to meet both strategic and key local movement requirements:

· transport measures in and around the City of Oxford to support its role as a regional transport hub;

· the corridor between Oxford and Bicester;

· the corridor between Oxford and Witney;

· the corridor between Oxford and Didcot;

· the corridor between Grove/Wantage and Didcot; and

· the development within the county of the East-West rail link.


The principal transport corridors, the rail and trunk route networks and other projects referred to area de defined in the Key Diagram.


The Local Transport Plan will:

· identify the manner in which the road and rail network and the operation of the premium bus network and other key public transport services will combine to provide an enhanced quality of travel to support the spatial development strategy of the Structure Plan;

· assign roads in the county together with any special track to a hierarchy of networks supporting the spatial strategy for this Plan and identify their function at each level of the hierarchy;

· identify network improvement schemes; and

· identify the potential for integration between networks both for people and freight.


Development proposals that would have a significant adverse affect on the safe and efficient function of a network will not be permitted.


Land required for network development or improvement schemes will be safeguarded in the local plans/local development frameworks.

Developing the local economy

Provision for employment development

E1
Development for employment purposes should be located so as to meet the objectives and priorities of this Plan.  In particular it should:

· provide for the requirements of activities which contribute to the regional and local priorities for economic development.  This includes providing a range of accommodation for small businesses and innovation, kills development, business infrastructure and linkages within the knowledge based economy;

· be located mainly in or adjoining urban areas or in existing concentrations of employment with good accessibility from residential areas, particularly by non-car modes of transport;

· as far as practicable incorporate measures to encourage shorter journeys to work and travel on foot, by cycle or public transport;

· not be of a scale or character that gives rise to large increases in commuting in the area or low intensity uses of land which generate heavy traffic on local roads.


Priority should be given to development which supports educational, scientific and technological sectors and responds to the needs of established and emerging clusters within the county.

Oxford City

E2
In Oxford, development for employment uses will be expected to take place primarily on previously developed land or in conjunction with redevelopment schemes for mixed uses incorporating housing, town centre or other facilities.  Development should have regard to the priorities set out in Policy E1 and to the objective of providing a range of accommodation for businesses in Oxford and contributing to the diversity of local employment opportunities, while maintaining or improving the balance between jobs and resident workforce in the city.


Where employment use of a site ceases, its future use should be assessed in the light of the above considerations, its suitability for alternative uses and whether there is a realistic prospect of it being re-used for employment purposes.

Housing

The amount and distribution of housing

H1
Provision will be made for about 37,300 additional dwellings (net) between 1 April 2001 and 31 March 2016.  The provision will be distributed as follows:


2001-2016

Cherwell
9,350

Oxford
6,500

South Oxfordshire
7,500

Vale of White Horse
7,150

West Oxfordshire
6,800

Total
37,300


The main locations for new housing will be within Oxford (about 6,500 dwellings), Banbury (about 3,700 dwellings), Bicester (about 3,300 dwellings), Didcot (about 4,500 dwellings), Witney (about 3,000 dwellings), and Grove (about 2,100 dwellings).


Elsewhere, most development should take place in larger settlements where a reasonable range of employment, services and community facilities exist, are planned or can be provided at reasonable cost.  Significant additional housing development, including inappropriate infill, should be avoided where this is likely to result largely in commuting by car to urban centres and where travel needs are unlikely to be well served by public transport.  In small settlements and villages housing development will be limited to that required to meet local needs and support balanced communities in villages.


Local planning authorities should seek to maximise the proportion of new dwellings built on previously developed land in accordance with national and regional guidance, while maintaining total housing delivery at the levels required to fulfil the provision set out above.


Where appropriate, phasing will be used and the release of large sites managed so that priority is given to the development of previously developed land and buildings within urban areas, and land is released gradually throughout the plan period, and to ensure the provision of necessary supporting infrastructure, services and facilities and other improvements.

Town Centres

The principal locations for development

TC1
Development in Oxford city centre will be permitted where it maintains and enhances the sub-regional role and diversity of the centre.


Apart from Oxford city centre, the other main locations for the development of retail and other facilities will be the town centres of Banbury, Bicester, Didcot, Witney and Wantage.


Development in other town and district centres will be encouraged to sustain and enhance their vitality and viability.

Maintaining and enhancing centres

TC2
Major new development should be located on city or town centre sites.  If there are no suitable town centre sites then edge-of-centre, followed by out-of-centre sites will be considered where the need for the development can be demonstrated, where there are no alternatives and the development would not harm the viability of existing centres or local shops.


Proposals should sustain and enhance the vitality and viability of centres by:

(a) extending the range and quality of shops and other central facilities;

(b) improving the environment, character and quality of a centre;

(c) encouraging diversity of uses, including residential accommodation; and

(d) improving accessibility.

ANNEX 4

Response by Oxfordshire County Council to the consultation by Oxford City Council on the Westgate Development Proposals

1. Oxfordshire County Council has given careful consideration to the application and, subject to any supplementary information in the addendum yet to be submitted by the applicant, broadly supports the application proposal, subject to the securing of appropriate financial contributions, legal agreements and conditions as set out below.  

2. The County Council in particular recognises the importance of ensuring that the proposal is supported by an adequate transport strategy to ensure the development can be accommodated without significant adverse impacts on the transport infrastructure of the city.  The submitted application broadly reflects the conclusions of the Transport Working Group which was established to address this issue.

3. The restriction on the number of parking spaces will limit the increase in traffic levels and ensure that most additional trips are made by sustainable modes.  Good provision is proposed for buses and sufficient cycle parking is envisaged to meet likely demand.

4. Pedestrian movement through and to the development is improved over the previous application.  There are good linkages with the Castle site and into the West End, while removal of the pedestrian underpass in Castle Street will make pedestrian movement there much more convenient and attractive.

5. In order to mitigate the impacts of the development, the applicant must make appropriate financial contributions by way of a section 106 agreement towards

(a) Transport measures (in addition to the works and facilities that the applicant will be required to undertake and provide within the development and on the highways around the development site) including Improvements to Public Transport and Park & Ride Facilities, Cycle Parking, Variable Message Signing, Real-time bus passenger information at bus stops and within the centre, 

(b) Non-Transport measures including Education, Libraries, Waste Management, the Museum Service and Adult Day Care facilities.

6. The s106 agreement should also secure payment towards the cost of administering and monitoring the agreement.  All contributions would be index-linked to ensure the costs of infrastructure provision are met.

7. The applicant will be required to undertake all the works on the highways within the application site to the County Council’s specification and standards, and no work should be allowed to commence before the plans and specification have been agreed with the County Council.  This must be to the satisfaction of the County Council as Highway Authority and in the case of the highways abutting the Library and County Hall, as landowner.  These works will include the provision of temporary and permanent traffic signs and carriageway markings, direction signs, street lighting columns, bus shelters and bus stops, cycle and motor-cycle parking facilities, traffic signals and bus lane enforcement cameras.

8. The applicant will be required to enter into agreements under the appropriate sections of the Highways Act in relation to works on the highway, dedication and stopping up of highways and any licensing issues, with all costs to be met by the applicant.

9. The applicant should be required to produce a Construction Management Plan, and agree this with the County Council (and City Council) prior to any work commencing.  This will cover issues such as recycling and disposal of construction waste, routeing of construction traffic, hours of working, control of noise and dust, movement of construction workers to and from the site.

10. The applicant should be required to produce and agree with the County Council a Parking Management Plan, designed to minimise the risk of cars queuing for the car park interfering with other traffic movements in the city centre.  This will cover the operation and location of information signs (which would include advising motorists of the capacity status of the car park), and a tripartite (with the City Council) agreement for regular reviews of car parking tariffs, that would take into account issues such as the relative cost of Park & Ride use and the frequency and extent of queuing. It is essential that the City Council - and not the applicant - retains final control of the car parking tariff.  The Plan should also cover special measures to be undertaken during the construction period when the total amount of parking available is reduced.

11. The applicant should be required, before commencement of the development, to agree with the County Council a final plan for cycle parking provision, which will specify the location and numbers of cycle parking spaces for staff, residents and visitors, including those to be provided outside the application site.

12. The applicant should be required to produce a comprehensive Travel Plan with the objective of maximising the travel to the centre by sustainable modes, by both employees and visitors.  This Plan should also cover the construction period. 

13. The applicant should be required to agree the arrangements for servicing of the premises, including any restriction on hours.

14. The County Council as landowner has no objection to the proposals as they affect the Library, County Hall and Oxford Castle provided the conditions in paragraphs 73-75 are met.

15. It will be important that the applicant commits to a programme to train and recruit those local people who could enter the job market. This might best be done in conjunction with Oxford and Cherwell Valley College. 

16. It will be important that the design and construction of the buildings achieves a minimum BREEAM very good standard of sustainable development.
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