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Matter 3B – Retail
(ii) Should a more hierarchical approach be adopted?

1. 
Introduction
1.1 The authorities of Carlisle, Chester and Preston consider that policy W5 has effectively ignored government guidance.  Strategic choices on the levels and functions of centres have been avoided in favour of a flat network of 24 centres outside the two major regional centres of Manchester and Liverpool.  This approach fails to provide clarity at the sub-regional level and is contrary to guidance in PPS6, which seeks to ensure that the network of centres is not overly dominated by the largest centres. 

1.2 The North West region covers a wide area, comprising Greater Manchester and Merseyside and the counties of Lancashire, Cheshire and Cumbria.  Within each of the sub-regions there is a need to define the dominant retail centre, in order to provide an effective steer at the local level.  The authorities consider that policy W5 should be amended to recognise the importance of the regional city centres of Carlisle, Chester and Preston. 
1.3 The role of retail is recognised in draft RSS (chapter 8) as an important contributor to employment, economic growth and regeneration.  
1.4 It is essential that RSS provides a retail strategy that guides new development to the most appropriate locations.  The approach set out in policy W5 is unlikely to result in the sustainable distribution of retail centres within the North West. 
2. 
Draft Policy W5
The network of centres
2.1 Policy W5 defines a network of centres but does not explain the specific role and function of the different centres within the network.  It provides no indication of how the positioning of centres might need to change in response to:
· Changes in the regional strategic distribution of population, including major planned strategic growth

· Priorities for major regeneration in some parts of the Region requiring new investment in retailing, offices, leisure and tourism

· Tackling deficiencies in service provision within existing town centres by improving them to a higher level in the network
· Rebalancing of provision between centres to reduce over-concentration on higher level centres and reduce the need to travel
Town Centre Assessment Study

2.2 Policy W5 follows the work of White Young Green (WYG) for the Assembly (Town Centre Assessment Study Final Report, June 2005). 
2.3 The Study acknowledges the important roles of Carlisle, Chester and Preston within the region’s retail hierarchy and argues that they could be placed in a hierarchy with Manchester and Liverpool: 

“…it could be argued that six city centres within the North West operate within distinct city-regions at a high level (Manchester/Salford, Liverpool, Chester, Preston, Carlisle)” (WYG, para. 9.42)
2.4 WYG rejects this approach because “… if a network was to be developed based on the typologies set out in PPS6 consideration would have to be given to the definition of Lancaster and whether for the purposes of the retail and leisure network it should be classed as a ‘town centre’” (WYG, para. 9.42).  Appendix 1 shows that Lancaster is not of the same order, role and function as Carlisle, Chester and Preston.  Hence WYG effectively support the authorities’ argument.
2.5 Rather than a hierarchy of centres, the Study recommends that a network of centres be developed. This is because WYG consider that: 
· there is some confusion in national policy regarding “networks” and “hierarchies” (WYG, para. 9.08); and 
· a network of centres will be less rigid than a hierarchy (WYG, para. 9.05).
2.6 The authorities consider that this approach does not reflect government guidance.
Networks and hierarchies of centres 
2.7 PPS6 states that RPBs should consider both the network and hierarchy of centres in their areas (PPS6, paras 2.9-2.10).  Although there is some ambiguity in its use of these terms, PPS6 defines: 
· “networks” as the spatial distribution of particular centres within each layer in the hierarchy – “the pattern of provision of different centres” (para 2.9); and

· “hierarchies” as groups of centres across an area with similar sizes and roles. 
2.8 There is nothing in PPS6 to suggest that RPBs should choose between hierarchies and networks, or that one approach is more flexible than the other.  As PPS6 (para 2.10) states: “Regional planning bodies … should recognise that networks and hierarchies are dynamic, and will change over time, but any significant change in role and function of centres, upward or downward, should come through the development plan process, rather than through planning applications”.  
2.9 Policy W5 runs counter to this guidance.  Adopting a “network approach” with no indication of a hierarchy of centres, means that – outside of Liverpool and Manchester - there would be no policy to guide retail development between the largest centres (with 95,000 m2  of comparison retail floorspace) and the smallest (26,000 m2) (RSS Technical Appendix, Table 3.23). 
2.10

Centres in need of investment and growth, or promotion within the region, can still be identified within a hierarchy, and PPS6 (para 2.9) allows for this.
Sub-regional policy for retail development

2.11
Adopting a flat network of centres means that there is no policy guidance at the sub-regional level.  
· PPS 11 requires that RSSs establish the locational criteria appropriate to regionally or sub-regionally significant retail uses (para 1.17). 
· This is in line with requirements in PPS6, (paragraphs 2.12 and 2.13), which state that the role of Regional Plans is to:

“…set out a vision and strategy for the region’s growth, particularly for higher level centres in the region and their role as the focus for major retail, leisure, office and other main town centre development of more than local importance, and provide a strategic framework for planning at the local level.”
2.12
The RPB should:

· “…develop a strategic framework for the development of a network of centres in their region and, where appropriate, for any identified sub-regions taking into account the need to avoid over-concentration of growth in the higher level centres;

· make strategic choices about those centres of regional and, where appropriate, sub-regional significance...”
2.13
It is considered that RSS has effectively ignored government guidance.  Strategic choices on the levels and functions of centres have been avoided in favour of a level network of 24 centres outside the two major regional centres of Manchester and Liverpool. 
3.
The role of Carlisle, Chester and Preston within the region
3.1 Current RSS includes Policy SD3, which refers to key towns and cities outside the North West Metropolitan Area and recognises the roles that regional cities, including Carlisle, Chester and Preston, play as key gateways to the region.  However, draft RSS includes these key cities within a second tier of 28 centres and provides no clarification of their roles.


3.2 To ensure consistency between the regional settlement hierarchy and regional retail hierarchy, the authorities propose that the settlement hierarchy, as set out in policies RDF1 and 2 and Table 7.1, should be amended to recognise the roles of cities of sub-regional importance, such as Carlisle, Chester and Preston.   





3.3 PPS6 (para 2.12) confirms that, in preparing RSS, RPBs ‘must have regard to the Regional Economic Strategy (RES)’.  The RES refers to Preston as a centre of ‘emerging importance’ and a ‘key driver of city-regional growth’.   RSS should acknowledge the market reality that not all centres in the network demonstrate characteristics able to attract investment of a certain scale.  There are differences between facilities available in Manchester and Liverpool and some of the ‘lower order’ centres currently listed in policy W5.  It is therefore appropriate for a second tier of centre to bridge this gap.
3.4 Whilst acknowledging that Carlisle, Chester and Preston are smaller in economic and population terms than Manchester and Liverpool, they perform significant roles within their respective sub-regions.  The fact that Carlisle is 120 miles and a two hour drive from either major regional centre suggests that its role requires stronger recognition.  Chester’s sub-regional role is also under represented within the RSS, as it is undisputedly the primary shopping centre within Cheshire and the West Cheshire/NE Wales sub-region, with a catchment of almost 1 million, forecast to exceed 1 million by 2016.  It should also be noted that:

· Chester is defined in the MHE Index as a “Major Regional Centre” (the same ranking as Liverpool); and

· by basing their research on administrative catchments, WYG have significantly underrepresented Chester’s cross-border catchment (WYG, para 7.08)
3.5
The importance of the regional cities of Carlisle, Chester and Preston is clearly shown by data such as the National Survey of Local Shopping Patterns 2005*, that lists Chester and Preston as centres three and four in the North West  with regard to  Town Centre Floorspace and PMA Retail Provision.  Carlisle is listed as the dominant centre in the northern part of the region.  Similarly, Venuescore 2005* ranks Chester and Preston as three and four within the NW and Carlisle as six within the NW and one within the North of the region. 
3.5 3.6
The table at Appendix 1 shows the retail catchment area population of Carlisle, Chester and Preston in relation to their next lower centres in the NW retail hierarchy. 

4.
Proposed changes to Policy W5
4.1
The authorities argue that policy W5 should recognise the functions of the regional cities of Carlisle, Chester, and Preston in the promotion of more sustainable shopping patterns.  PPS6 (para 2.13) requires RSS to ‘make strategic choices about centres of regional and, where appropriate, sub-regional significance’.  To provide an effective steer at the sub-regional level, it is proposed that policy W5 should be amended as follows:  
4.1 
Policy W5 – Retail development

Plans and strategies should promote …… 
                            …… the vitality and viability of any other centre or result in the creation of unsustainable shopping patterns.
Manchester and Liverpool City Centres will continue to function as the North West’s major regional centres. 

In order to promote sustainable shopping patterns throughout the region, the regional city centres of Carlisle, Chester and Preston will provide the primary focus for higher order retail provision outside the major regional centres. 

Comparison retailing facilities should be enhanced and encouraged in the following centres to ensure a sustainable distribution of high quality retail facilities outside the regional centres:
~ Altrincham ~ Ashton-under-Lyne ~ Barrow-in-Furness

~ Birkenhead ~ Blackburn ~ Blackpool 
~ Bolton~ Burnley ~ Bury
~ Crewe ~ Kendal ~ Lancaster

~ Macclesfield ~ Northwich ~ Oldham
~ Rochdale~ Southport~ St Helens 
~ Stockport ~ Warrington ~ Wigan

Continue policy as existing…
5. 
Conclusions

5.1 The analysis clearly demonstrates by reference to the shopping patterns and centre rankings, the higher order role and function of Carlisle, Chester and Preston within their respective sub-regions.  In each case, the shopping population and centre rank are dramatically different to the other centres within that sub-region.
5.2 For this reason and the reasons set out above, the authorities request that the Panel amend the retail strategy to maintain Manchester and Liverpool as the major regional centres but include the regional cities of Carlisle, Chester and Preston as a second tier above the other centres currently listed in policy W5. The flow of expenditure between sub-regions generally reflects the proximity of population to centres in adjoining sub-regions.  It is proposed that Carlisle, Chester and Preston are identified as appropriate locations to strengthen higher order facilities outside the major regional centres.  This strategy would not preclude the focus of resources in other centres to assist regeneration.  

5.3 The retail strategy should facilitate growth in the higher centres and promote sustainable forms of development that underpin wider regeneration initiatives in all the centres in the regional network.  In order to promote sustainable shopping patterns and to rebalance the dominant pattern established by the major regional centres, higher order comparison retail facilities should be promoted in the regional city centres of Carlisle, Chester and Preston. 
*
National Survey of Local Shopping Patterns: CB Richard Ellis 2005
*
Venuescore 2005 from the Javelin Group
Appendix 1
Retail Catchment Areas

	Retail centre
	Primary Catchment Area population
	Estimated Shopping Population
	PROMIS Centre Ranking

	Manchester
	1,432,000
	675,000
	4

	Liverpool
	1,107,000
	558,000
	8

	
	
	
	

	Carlisle
	371,000
	189,000
	68

	Lancaster
	182,000
	94,000
	142

	Kendal
	118,000
	73,000
	165

	
	
	
	

	Chester
	784,000
	377,000
	18

	Warrington
	329,000
	182,000
	74

	Crewe
	163,000
	80,000
	153

	
	
	
	

	Preston
	479,000
	313,000
	29

	Blackpool
	298,000
	160,000
	87

	Blackburn
	259,000
	131,000
	108


Data provided by Property Market Analysis LLP – report created 11/07/2006
The primary catchment area is based on the CB Richard Ellis National Survey of Local Shopping Patterns 2004.  The area is defined on the basis of the market share of the retail centre and includes all postal sectors where the proportion of people who use the centre as their main non food shopping destination exceeds 15%.  This area may differ from other CB Richard Ellis catchment areas based on alternative boundary definitions. Source CB Richard Ellis 2005.
Primary catchment data was compiled from the 2001 Census of Population using MapInfo’s TargetPro system.  Census output is Crown copyright and is reproduced with permission of the controller of HMSO and the Queens’s Printer for Scotland. Source 2001 Census Area Statistics. TargetPro MapInfo Ltd 2006.
�Moved up to Para. 1.3
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