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Item No.  
     9.  

Classification: 
Open 

Date: 
31 January 2012 

Meeting Name: 
Planning Committee 
 

Report title: 
 

Draft Elephant and Castle Supplementary Planning 
Document / Opportunity Area Planning Framework 
 

Ward(s) or groups affected: 
 

Newington, East Walworth, Faraday, Cathedrals, Chaucer, 
Camberwell Green 
 

From: Interim Director of Planning 
 

 
 
RECOMMENDATION 
  
1. That planning committee provide comments on the draft Elephant and Castle 

Supplementary Planning Document / Opportunity Area Planning Framework 
(Appendix A) 

 
BACKGROUND INFORMATION  
 
2. The Elephant and Castle opportunity area is identified in the London Plan (2011) 

and the council’s recently adopted Core Strategy (2011). It covers an area of 122 
hectares. In addition to the shopping centre and Heygate Estate, the opportunity 
area also incorporates Walworth Road, London South Bank University campus, 
St George’s Circus, West Square and the Imperial War Museum and Newington 
Causeway. Both the London Plan and the Core Strategy recognise its potential 
for change and growth and set a target of providing at least 4,000 new homes by 
2026 and around 5,000 new jobs.  

 
3. In 2004 the council adopted a supplementary planning guidance (SPG) 

document to provide a framework for development for the core of the opportunity 
area. This was supplemented by supplementary planning documents (SPD) for 
the Enterprise Quarter and Walworth Road in 2008. However these documents, 
which were based on the 2007 Southwark Plan, are now becoming out-of-date. 
In particular the floorspace quantums and number of homes sought do not reflect 
the Core Strategy or the London Plan. Some of the uses identified in the 2004 
SPG, such as a new secondary school are no longer required. The tall buildings 
proposed by the 2004 SPG on the shopping centre site may not be compatible 
with the 2009 London View Management Framework. 

 
4. There is a need to refresh planning guidance to ensure it remains fit for purpose. 

This document should aim to coordinate growth, directing development to those 
areas in which it is appropriate and desirable, and protecting areas which are 
sensitive, such as conservation areas. Many of the neighbourhoods which 
comprise the opportunity area have a distinct character. Development should aim 
to reinforce the sense of distinctiveness and help create a sense of place. 

 
5. The purpose of supplementary planning documents is to provide more detailed 

guidance on existing policies in the Core Strategy and the London Plan. They 
cannot be used to create new policies. When finally adopted, SPDs are a 
material consideration in the determination of planning applications.  

 
6. London Plan policy 2.13 indicates that the boroughs should work with the Mayor 

to produce opportunity area planning frameworks (OAPFs) for the opportunity 
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areas. The new planning document will therefore comprise an SPD and an 
opportunity area planning framework (OAPF). It will cover the entire opportunity 
area and replace the 2004 SPG and 2008 SPDs. The council and GLA have 
worked closely on the preparation of the draft. Adopted by both Southwark and 
the Mayor, an agreed approach will help provide certainty for developers, clarity 
for members of the public and councillors, and a robust basis on which 
forthcoming planning applications can be assessed. 

 
7. The draft SPD was published on 15 November 2011. Consultation closes on 7 

February 2012. It is anticipated that the SPD will be reported to Cabinet in March 
for adoption. 

 
KEY ISSUES FOR CONSIDERATION 
 
8. The SPD gives a set of objectives for the opportunity area which build on the 

vision in the Core Strategy. It provides overarching policies for the opportunity 
area as a whole, as well as detailed guidance which describes how this should 
be applied to individual character areas. The area has been divided into nine 
character areas: Central Area, Heygate Street, Brandon Street, Walworth Road, 
Rail Corridor, Pullens, West Square, Enterprise Quarter and Rockingham. 

 
9. The SPD promotes the provision of new shopping space to help consolidate 

Elephant and Castle as a major centre in Southwark’s hierarchy and broaden its 
appeal to a wider catchment. While the shopping centre has a strong specialist 
function, Southwark’s 2008 retail study indicates that overall, Southwark’s 
centres are not meeting the needs of the local population. Only 16% of the 
comparison goods (clothes, shoes, books, music etc) expenditure available in 
Southwark is spent in the borough, with the majority of shopping trips being 
made in the West End, Lewisham, Croydon and other centres. Southwark’s 
objective in the Core Strategy is to retain more of this spending in Southwark, 
providing more choice for residents, reducing the need to travel to centres which 
are further away and promoting inward investment and jobs. The SPD’s retail 
strategy is to support retail growth on the shopping centre through redeveloping 
or remodeling, support growth on key locations on the Heygate development site 
and encourage provision of retail and service uses on the key routes leading into 
the centre, such as Newington Causeway. Large developments over 1,000 
square meters will need to provide a proportion of the development as affordable 
retail space. This should be provided to help mitigate impacts on existing traders 
displaced by development on the shopping centre and to ensure that the centre 
reflects local diversity and character. 

 
10. The SPD indicates that there is capacity to provide around 6000 new homes in 

the opportunity area over the period between 2011 and 2026. In accordance with 
the Core Strategy, at least 35% should be affordable and at least 35% should be 
private. At least 10% of homes should have 3 or more bedrooms and all homes 
should provide good quality living environments with generous space standards, 
as set out in the council’s Residential Design Standards SPD 2011.  

 
11. All new development will need to meet Code for Sustainable Homes level 4 or 

BREEAM excellent as a minimum. Proposals should explore the potential to 
connect to existing decentralised energy systems. Where new systems are 
appropriate, such as on the Heygate development site, proposals should also 
assess the feasibility of extending the system beyond the site boundary to 
adjacent sites.  
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12. The SPD seeks to support the growth of London South Bank University and the 
London College of Communications. As well as additional teaching space, both 
institutions have requirements for additional student accommodation. The SPD 
signals that the council will work with both universities to ensure that their 
requirements can be met. There is an area at the northern end of Walworth Road 
however which already has around 460 bedspaces with another 220 proposed. 
Given this concentration and the aspiration of the SPD to created mixed areas 
and a choice of homes, the SPD indicates that further student homes 
developments would not be supported in that area.  

 
13. Our strategy for the built environment is to ensure that neighbourhoods have a 

distinctive character and a sense of place. While there is opportunity for 
considerable change on the Heygate estate and in the central area, other areas 
are more sensitive to development and have strong character which should be 
reinforced. New development should be easy to move around for pedestrians 
and cyclists and should have a human scale at street level, with active frontages 
and interesting, well articulated elevations and massing. The SPD has been 
informed by a thorough characterisation appraisal which has identified the 
potential for two new conservation areas in the opportunity area: Larcom Street 
and Elliotts Row. Consultation will take place separately on these designations. 

 
14. The Core Strategy and London Plan indicate that tall buildings may be 

appropriate at Elephant and Castle. The SPD strategy for tall buildings has been 
informed by the characterisation appraisal and well as by thorough testing of the 
impacts of potential options in local and London-wide views. Among the options 
tested was a scenario similar to that promoted in the 2004 SPG which located 
the tallest elements of development on the shopping centre. However, it was 
concluded that very tall buildings on the shopping centre would be likely to 
detract from the Outstanding Universal Value of the Palace of Westminster world 
heritage site in views from the Serpentine Bridge in Hyde Park. This view was 
protected in the London View Management Framework in 2009 (after the 2004 
SPG was adopted). The SPD states that tall buildings in the opportunity area will 
help signal its regeneration. The tallest buildings should act as focal points in 
views towards the Elephant and Castle along main roads and strengthen 
gateways into the town centre. Moving away from the tallest points, they should 
diminish in height to manage the transition down to the existing context. They 
should be used to add interest to London’s skyline and when viewed in a cluster, 
should be articulated to ensure that they do not coalesce to form a single mass.  

 
15. The amount of open space per capita is low in the Elephant and Castle in 

comparison with other areas of the borough. The SPD proposes a range of 
measures including a network of green routes, use of living walls and green roofs 
and new public park provision to improve green infrastructure. It advises that 
trees which are lost as a result of development should be replaced by trees 
which increase canopy cover. If this is not possible, the council will seek financial 
contributions to improve tree planting elsewhere in the opportunity area. 

 
16. The SPD promotes walking and cycling and proposals to improve the public 

realm. This includes the removal of subways on the northern roundabout and 
their replacement with surface crossings. The SPD acknowledges that 
improvements will need to be made to the capacity of the northern line station 
over the life of the plan. It has been agreed with TfL that while the provision of 3 
additional lifts would provide a fit-for-purpose solution, the preference of the 
council and TfL is for escalators. Funding for this will come from a variety of 
sources and will include s106 funding.  
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17. The SPD states that proposals should improve provision of arts, cultural, leisure 

and entertainment facilities and contribute positively to the evening economy. It 
notes that a new leisure centre will be built and that the need for further health 
facilities will be kept under review over the plan period. There is a pressure for 
new secondary places which we are planning to meet by the provision of the new 
5FE Aylesbury Academy in Walworth. It may be also be necessary over the life 
of the plan to increase primary school places in and around the opportunity area. 
This may include a combination of temporary bulge classes and permanent 
additional places at the existing primary schools.    

 
18. The council will use s106 funding to help secure key infrastructure needed, 

including open space, school places and community facilities. With the exception 
of strategic transport contributions, the SPD states that the council will continue 
to use the standard charges set out in the 2007 s106 Planning Obligations SPD 
to negotiate s106 contributions. The SPD proposes a new standard charge for 
strategic transport infrastructure: 

 
• Residential use: £104 per square metre 
• Student housing: £65 per square metre 
• Hotels: £145 per square metre 
• Offices: £0 
• Retail: £12 per square metre 
• Schools, health facilities, libraries, municipal leisure centres and affordable 

retail space: £0 
 

19. The cost of the strategic transport improvements needed to help address 
additional demands created by growth in the opportunity area is significant. TfL 
estimate that the costs of removing the subways on the northern roundabout, 
improving public realm in the central area and introducing bus only movement in 
London Road will cost in the region of £20m. TfL also estimates that the cost of 
improving lift access in the northern line ticket hall by providing additional lifts will 
be up to £85m, allowing for contingency. The cost of escalators would be higher. 

 
20. The tariff levels we have set out have been informed by a viability study of sites 

in the opportunity area. The conclusions of these appraisals was that 
development in the area should generally be able to provide 35% affordable 
housing and support the s106 charges of around £175 per square metre for 
residential, student housing and hotel development and £100 per square meter 
for retail and leisure development. The viability of office development would not 
support an additional charge. 

 
21. These rates are significantly more than Southwark currently negotiates through 

s106. The approach set out in the SPD is to allocate the uplift in funding 
generated to strategic transport improvements. Where developers consider these 
requirements to be unviable, the council will require an open book financial 
appraisal, in line with existing practice. Given the need for these improvements 
and their costs, the SPD states that Southwark will prioritise strategic transport 
improvements in negotiating s106 obligations. 

 
22. Using the tariff levels set out above, it is estimated that around £50m may be 

generated for strategic transport improvements over 20 years. The council will 
work with TfL and developers to identify opportunities to reduce the funding gap. 
This will include updating the strategic transport tariff every year in line with 
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inflation, construction costs and sales values. Over the course of the next 20 
years, the council expects growth in sales values to outstrip the rise in 
construction costs. It also expects the effects of regeneration, including improved 
public realm, open spaces and transport capacity to increase values in the area. 
If this happens, it will increase the amount which can be collected and reduce the 
funding gap. A 30% increase in land values and 15% increase in construction 
costs over a 20 year period would increase the amount which could be raised for 
transport and public realm infrastructure to around £60m.  

 
Consultation  
 
23. The Planning and Compulsory Purchase Act 2004 (as amended by the Planning 

Act 2008) and our Statement of Community Involvement 2007 set out 
consultation requirements for SPDs. As is noted above, the draft SPD was 
published on 15 November 2011. The council is consulting formally on the draft 
for a period of 6 weeks from 27 December to 7 February 2012. In all, the 
document will be available for public inspection for a period of 12 weeks (15 
November – 7 February), which complies with the standards in the council’s 
Statement of Community Involvement. As well as making the document available 
on the web and in local libraries, the council has written to around 3000 
consultees in the Planning Policy team’s database and has organised a range of 
presentations, exhibitions and workshops to publicise the document and engage 
local people and stakeholders.  

 
Community impact statement 
 
Equalities Impact Assessment  
 
24. An equalities impact assessment scoping report (appendix B) has been carried 

out alongside the preparation of the update to the SPD to assess the impact the 
update to the SPD will have on groups with protected characteristics. The 
equalities impact assessment (EQIA) identified a number of key issues to be 
considered in the preparation to the SPD. One of the most significant issues to 
be considered is the potential displacement of local businesses from the 
shopping centre and surrounding area. This may have a disproportionate impact 
on black and ethnic minorities of which a larger percentage work in the existing 
SME businesses. This could also have a negative impact on older people who 
have less opportunity to re-train in other areas and would be forced to move 
elsewhere if their current employment was removed. The SPD proposes that all 
developments of retail space in excess of 1,000sqm should provide a proportion 
of floorspace as affordable business space. Priority for such space will be given 
to businesses displaced by development in the opportunity area. This should 
help mitigate impacts set out above. 

 
25. Transport improvements could have a disproportionate impact on different 

groups with protected characteristics. The EQIA identified that the needs of those 
with disabilities, young families and older people will need careful consideration 
to ensure safe and accessible routes through new development. Increased 
pedestrian and cycle routes can have a positive impact on those with lower 
incomes, promoting more sustainable means of travels for no cost which can 
lead to health improvements and increased access to employment. Safe and 
reliable public transport can also have a beneficial impact on more vulnerable 
groups such as older people, women and black and minority ethnic groups. 
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26. Improvements to the public realm and open spaces is likely to have a positive 
impact on all groups with protected characteristics however the needs of 
disabled people and people with young families will need to be considered to 
ensure everyone has equal access to these spaces. It is also important that new 
open spaces and public spaces are safe and well used in order to ensure more 
vulnerable groups feel able to visit these spaces without fear of crime and 
victimisation. The provision on new and improved open spaces can bring positive 
benefits, especially for younger people and those on lower incomes who may not 
be able to afford more organised physical activity, helping to encourage sport 
and recreation which can lead to health improvements and a better quality of life.  

 
Sustainability Appraisal 
 
27. A sustainability appraisal (appendix C) has been prepared to help identify the 

environmental, social and economic issues that the SPD needs to address. The 
preparation of a scoping report was the first stage of the sustainability appraisal 
to assist in the preparation of the SPD and its sustainability appraisal. The 
scoping report set out the sustainability objectives and indicators that will be 
used to measure the impacts of the policy upon sustainable development. 
Baseline information was gathered to draw attention to key environmental, social 
and economic issues facing the borough, which may be affected by development 
in Elephant and Castle.  

 
28. The next stage of the process involved appraising three options for regeneration 

against the sustainability objectives. These included; a) Business as usual (no 
SPD); b) Managed Growth: A major new town centre destination and c) 
Managed Growth: A district centre which meets local needs.  The results of the 
appraisal showed that the overall impact of Option b) was more positive in terms 
of promoting a more distinctive and varied town centre with a mix of uses which 
in the long term would help promote sustainable communities than for Option a) 
and c).  Option b) presented more of a balanced approach to the regeneration of 
the area by focusing on providing leisure facilities, employment opportunities, the 
public realm and community facilities as well as new homes. While this growth 
will increase demand for energy, water and generate more waste and traffic 
these impacts can all be mitigated by other measures which seek to reduce car 
parking, set energy guidance and design guidance. While the impacts of option 2 
can also be mitigated against, overall Option 2 will have more sustainability 
benefits in the long term than Option 3 in terms of job creation, new skills, 
community cohesion, providing local services and community facilities improving 
walking and cycling routes, and reducing crime and fear of crime. 

 
29. The options in the SA informed the draft policies within the SPD. These were 

subsequently appraised. For every policy, the positive impacts outweighed the 
negative impacts when assessed across the whole range of sustainability 
objectives. In some cases the policies have no significant impact with the 
sustainable objectives. Where the SA identified potential shortcomings of 
particular policies, mitigation measures are proposed to help off-set the negative 
impacts. Many of these mitigation measures are policy requirements in either the 
Core Strategy or Supplementary Planning Documents (SPDs) such as the 
Sustainable Transport SPD, Residential Design Standards SPD, Sustainable 
Design and Construction SPD and Sustainability Assessment SPD. For example: 
Strategic Policy 13 in the Core Strategy, which sets out the council’s targets for 
development to minimise their impacts upon climate change. 
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BACKGROUND DOCUMENTS 
 
Background paper Held at Contact 
Core strategy April 2011 Sandra Warren 

020 7525 5471 
London Plan 2011 Sandra Warren 

020 7525 5471 
Statement of Community Involvement 
2008 

Planning Policy Team 
Southwark Council 
5th Floor 
160 Tooley Street, 
London SE1 2QH Sandra Warren 

020 7525 5471 
 
 
APPENDICES 
 
No. Title 
Appendix A Draft Elephant and Castle supplementary planning 

document/opportunity area framework  (circulated separately to 
members with the agenda) 

Appendix B Equalities Impact Assessment available on the website at: 
http://www.southwark.gov.uk/downloads/download/2896/elephant_and_
castle_spd_supporting_documents 

Appendix C Sustainability Appraisal available on the website at: 
http://www.southwark.gov.uk/downloads/download/2896/elephant_and_
castle_spd_supporting_documents 
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