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ABSTRACT

Dual occupancy, the developnment of two dwellings on a
single allotnment, was initially formulated by the
Victorian Mnistry of Housing in the late 1970s as a
housi ng poli cy. In the 1980s it becanme a planning issue

and was then developed as a key plank of netropolitan
planning policy by the (then) Mnistry for Planning and

Envi ronnment , resulting in specific controls being
i ntroduced into nmetropolitan planning schenes in 1985. By
1987 it had become a nmjor mechani sm for t he

i mpl enentation of the government’s urban consolidation
policy.

This thesis traces the evolution of dual occupancy policy
and discusses its inpact on wurban consolidation of
metropolitan Mel bourne. It explores three major
guesti ons:

e How did dual occupancy becone part of netropolitan
pl anni ng policy?

e \What inpact did dual occupancy have on housing and
building options from its inception (1985/86 to
1991/ 92)?

e Did dual occupancy contribute to increased growth
rates in the established nunicipalities of the
net ropol i tan area?

This thesis involved the application of a nunber of
different research nethodologies, including interviews,
anal ysis of Australian Bureau of Statistics (ABS) data and
some literature reviews.

Interviews were conducted with several key people who were
involved in formulation of dual occupancy policy. Thi s
enabl ed the policy to be put into its proper netropolitan
cont ext .
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A central elenent of the thesis involved a detailed
anal ysis of Australian Bureau of Statistics census data
for years 1985/86 through to 1991/92, including analysis

of buil ding approval statistics, popul ati on data,
househol d si ze and househol d nunber s for al

municipalities within the designated netropolitan area of
Mel bour ne. This allowed a nunber of trends to be
established and observations to be nmade about the inpact
of dual occupancy developnments on overall housing and

popul ation characteristics.

The research represented in this thesis denonstrates that
al though dual occupancy was successful as a form of
housing, it had little success as a contributor to urban
consolidation. The data in this thesis shows that a | arge
nunber of dual occupancies proportionate to other types of
dwellings were built in the established and growh
municipalities, but this form of devel opnent had a cost.
Dual occupancy did not contribute to stabilising the
popul ati on of established areas, nor did it contribute to
reducing the rate of growh of developing (outer)
muni ci palities.

i
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AUTHOR S NOTE:

This thesis was substantially researched and prepared from
1991 to 1993, following which it |lay abandoned for sone
time. The thesis had to be abandoned at this stage due to
famly conmtnents, including the birth and rearing of a
third child. After significant encouragenent and support
from colleagues and peers to revisit this thesis, a
substantial effort was nade to conplete this work and to
submt it for accreditation. It is acknowl edged that this
work has taken a long time from conception to comrencenent
to conpletion and that it has not been an easy journey.

This thesis represents an exam nation of the inpact of
dual occupancy on urban consolidation of the Ml bourne
Metropolitan area from 1986 to 1992, and it should be read
as a stand alone piece of research within that tinefrane
for which it was prepared.

There has not been any attenpt to update the research, but
it is recognised that events have overtaken what is
represented in this thesis. |In particular, there has been
a conplete restructuring of |ocal governnment boundaries,
there have been nunerous policy changes, dual occupancy
provi sions have changed, and the governnent has enbarked
on a nmgjor project of planning reform Pol i cy docunents
such as the Victorian Code for Residential Devel opnent
have been superseded by the Good Design Guide for Medium
Density Devel opment (which itself is now under review,
the Governnment has introduced Living Suburbs as it’s main
metropolitan planning policy and all nunicipalities are
nearing conpl etion of introducing a new system of planning
reform Notwi thstanding this, this thesis provides a
useful analysis of government policy within a particular
timeframe.

During the course of the preparation of this thesis, there
are a nunber of people who | would like to thank for their
hel p and encouragenent. These i ncl ude:

il



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

Victoria University of Technol ogy: Professor

Eccl es

Departnent of Infrastructure:

O her Col | eagues and Fri ends:

Fam | y:

Rodger Eade
M chael Bal |l ock
Associ at e Pr of essor Des
Shei |l a Byard

Rod El phi nstone (deceased)
Jon Hi ckman
Hel en G bson
John Lawson
Eugene Kneebone
Brian Haratsis
Townsend

Lest er

Di ana M chetti

Nei | Bates
Rebecca, St ephani e and
M chael Bates

Chris Sears

iv



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

TABLE OF CONTENTS PAGE NO.
ABSTRACT [
AUTHORS NOTE i
1. | NTRODUCTI ON 1
2. THE VI CTORI AN LEGQ SLATI VE AND PLANNI NG
POLI CY FRAMEWORK 10
2.1 Admnistration of the Victorian Planning System
11
2.2 Metropolitan Planning Policy
14
2.3 U ban and Residential Consolidation
18
2.4 Dual Cccupancy Policy
23
3. CONTEXT FOR DUAL OCCUPANCY PCLI CY 31
3.1 Metropolitan Planning: 1920s to 1970s
31
3.2 1970s - Mel bourne and Metropolitan Board of Wrks
36
3.3 1980s - Mnistry for Planning and Environnent
47
3.4 1990s - Further Policy Initiatives
49
4. EVOLUTI ON OF DUAL OCCUPANCY PCLI CY 57
4.1 Dual COccupancy as an Energing Instrunment of Housing
Pol i cy 59
4.2 The Appropriation of Dual Occupancy by the Planning
Arm
O Gover nment 70
4.3 Criticisns of Dual Occupancy Policy
80
5. ANALYSI S OF DUAL OCCUPANCY DATA 83
5.1 Research Background 83
5.2 Shortcom ngs of Data Presented
86
5.3 Dwelling Unit Conmencenents
88
5.4 Building Approvals
92
5.5 Dual Cccupancy Approvals 98
5.6 Conparative Building and Dual Occupancy Approval s
104
5.7 Dual Gccupancy Devel opnent as a Proportion of Total
Bui | di ng Approval s 112
6. POPULATI ON AND HOUSEHOLD CHARACTERI STI CS 119
6.1 Population G owh
119




Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

6.2 Inpact of Dual Occupancy on Popul ati on G ow h

6.3 House%gﬁd Cccupancy Rates
6.4 éggk Popul ation Level s
138
7. CONCLUSI ONS 143
Bl BLI OGRAPHY 147

Vi



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

APPENDI CES Page
No.
1. Changes in Local Government Boundaries in Metropolitan
Mel bour ne. 155
2. An exanple of a Typical Planning Schene show ng the
‘5
Col um’’ format. 163

3. Clauses 14.1 and 14.2 of the Regional Sections of the
Met ropol i tan Pl anni ng Schene

166
4. Conditions for ‘as of right’ dual occupancy provisions
as a
result of Amendnent 367.
169

5. Sunmmary of Dwelling Unit Comrencenent Data
171

6. Sunmmary of Buil ding Approval s Data
174

vii



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

LI ST OF TABLES PAGE NO.
1. Dual Occupancy Devel opment in Metropolitan Mel bourne
1986/ 87 - 1991/92 101
2. Conpar ative Buil ding and Dual Cccupancy Approval s106
3. Dual Occupancy Devel opnment as a Proportion of Total
Bui | di ng
Approval s 113
4. Total Popul ation, MSD, 1981 - 1991 121

5. Dual Cccupancy and Buil di ng Approval s conpared with
Rat e

of Popul ati on G owth and Decli ne 124
6. Popul ation I ncreases Conpared with G owmh Rates for

Sel ected Municipalities 128
7. Househol d Cccupancy Rates 1954 - 1991 131
8. Peak Popul ation Rate for 1954 137
9. Peak Popul ation Rate for 1971 137
10. Increase in Househol ds to Achi eve Peak Popul ation
Level s (1954) 139
11. Dwelling Unit Commencenents for Houses 172
12. Dwelling Unit Commencenents for O her Residential
Bui | di ngs 172
13. Total Dwelling Unit Commencenents 173
14. Buil ding Approval s for Houses 175

15. Building Approvals for OQther Residential Buildings 175
16. Building Approvals for Dual Cccupancy Devel opnent 176

viii



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

LI ST OF FI GURES PAGE NO.
1. Metropolitan Area of Mel bourne 6
2a. Met ropolitan Pl anning Policy Region 15
2b. Metropolitan Strategic Plan Area 16
3. Ef fects of Consolidation Policy on Ml bourne
Met ropolitan Area 25
4. 1954 MVBW Pl an for Metropolitan Mel bourne 33
5. 1967 MVBW Corridor G owh Option Plan 35
6. 1971 MVBW Franmewor k Pl an 37
7. 1974 MMBW Qutline Strategy Plan 38
8. 1976 Preferred Devel opment Area Pl an for Mel bourne
39
9. 1981 Metropolitan Strategic Franmework Pl an 44
10. 1990 Urban Devel opnment Options for Victoria 51
11. Dwel I'ing Unit Conmencenents for Houses 89
12. Dwnel ling Unit Conmencenents for O her Residentia
Bui | di ngs 89
13a. Total Dwelling Unit Commencenents 90
13b. Total Dwelling Unit Comrencenents 90
14. Bui | di ng Approval s for Houses 93
15. Bui | di ng Approvals for O her Residential Buildings
94
16. Bui | di ng Approvals for Dual QOccupancy 95
17a. Total Building Approvals 96
17b. Total Building Approvals 96
18. Regi ons and Ri ngs 99, 100
19. Dual Cccupancy Devel opnments as a Percentage of Tota
Dual
Cccupancies by Municipality 103
20. Nunmber of Houses by Municipality 108
21. Nunber of Dual Occupancies by Minicipality 109

22. Dual Cccupancy Devel opment as a Percentage of Total
Met ropol i tan

Housi ng 110
23. Dual Cccupancy Devel opnment as a Percentage of Total
Bui | di ng
Approval s 114

24. Rat e of Popul ati on Change 1986 - 1991 123

iX



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

Popul ati on I ncreases and Decreases by LGA: 1986 -

126
Popul ati on Decreases by LGA: 1986 - 1991 127
27. Househol d Cccupancy Rates for Metropolitan Area 1991
134
Change in Cccupancy Rates 1954 - 1991 135
Local Governnent Boundaries as a Result of
Amal gamat i on 162




Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

1. | NTRODUCTI ON

Since the early 1980s, both the Labor and Liberal State
Governments of Victoria had been increasingly concerned
about the outward growth of Mel bourne, often referred to as
‘““urban spraw . This concern stemmed from a genuine
worry that the geographical area of Ml bourne was getting
too large and that the various |evels of governnment woul d
not be able to provide the necessary levels of social
services and physical infrastructure. At the sanme tine,
changi ng denogr aphi cs, including an increase in the
percentage of adult only households had altered the need
and demand for a traditional famly hone conprising three
bedroom singl e detached hone on a separate allotnent. By
1987, the Cain Labor governnent adopted a policy of urban
consolidation in order to:

arrest population |osses from established urban
areas and to reduce outward growmh rates ...(MPE
1987: 34).

Dual occupancy (the devel opment of two separate dwellings
on a single allotnent) was initially fornulated by the
Victorian Mnistry of Housing in the late 1970s as a
housi ng option and policy. In the 1980s it was taken up by
the Mnistry of Planning and Environnment and energed as a
pl anning issue which was then incorporated as a plank of
metropolitan planning policy, resulting in specific dual
occupancy planning controls being introduced into all
metropolitan planning schenes in 1985 as a statew de

control. By 1987 it had beconme a mmjor nechanism for the
i npl ementation of the governnent’s wurban consolidation
policy. It had thus becone a key aspect of policy, wdely

promobted and enforced as a nmjor tool of ur ban
consol i dati on.

However, since its inception in 1985, through to the early
1990s, there had not been a thorough policy review of the
effectiveness of dual occupancy in achieving its stated

1
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ai s. Such a review was tinely, if not overdue by 1992
Planning is an evolutionary process and as part of this
process, planning policies nust be reviewed regularly and
nmust be seen to be responsive to the aspirations and goal s
of the community, as well as to the objectives and ains of
the policy itself. This thesis is based on a review of
dual occupancy policy in the context of urban consolidation
and it seeks to determ ne whether or not the policy was
effective in contributing to, or achi evi ng, ur ban
consolidation in the metropolitan area of Ml bourne.

At the tinme of this research, dual occupancy policy had
been in place for alnost ten years, and there had been
little nonitoring and evaluation of its effectiveness by
governnments since its inception. This thesis wll
denonstrate that the policy had not successfully achieved
its stated goals and objectives, and had not succeeded in
arresting popul ation and household decline in established
urban areas. It was however one of a nunber of early
initiatives, which together with lifestyle changes have
subsequently resulted in a remarkabl e change.

The dual occupancy provisions form one of the neasures
aimed at inplementing the Government’'s Metropolitan Urban
Consol i dati on policy and arose from a nunber of housing and
pl anning studies undertaken in the late 1970s and early
1980s. This cane about largely in response to the decline
in the traditional ““nuclear famly unit’”’ as the
predom nant household type, the increase in single person
and single parent households, the increasing physical and
social infrastructure costs associated wth continuous
outward urban devel opnent of the netropolitan area, the
i ncreasing awareness of the need to conserve energy and
promote energy efficiency in residential developnent, the
ageing of the netropolitan popul ation, increasing interest
rates and the increasing cost of housing and |and and
house/l and, particularly towards the end of the 1980s.
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The background to this thesis lies in the critique of state
planning policy offered by various planning and housing
policy observers. It could be contended that ‘‘public
pl anning policy’’ generally existed in a policy vacuum
Several authors supported this viewin relation to planning
policy. McLoughlin and Huxley (1986), MLoughlin (1987,
1991, 1992) and Eccles and Bryant (1991) in particular were
critical of the lack of evaluation and nonitoring of
pl anning policy in Victoria.

McLoughlin had argued that in order to analyse public
policy in its correct context, an understanding of the
hi story and intent of the policy is of critical inportance:

A set of phenonena cannot really be said to be
the result or effect of planning or policy making
(urban or otherwi se) unless it can be shown that
some intention, purpose or goal is involved.
Where these intentions cone from and how they
figure in the creation and inplenentation of
policy is very nuch an enpirical matter
(McLoughlin; 1987:6).

In discussing dual occupancy MLoughlin provided a useful
framework in ‘‘ Shapi ng Mel bourne’ s Future?”’

in order for any nonitoring and review of
policies to occur, their content nmust be
expressed in forms, which make it possible to
conpare outcones with intentions .....

and further:

.land use planning law of Victoria has never
contained any requirenent for car ef ul and
continuous nonitoring and occasional revi ew
(McLoughlin; 1992:145).

A British commentator and critic of town planning issues,
Eri c Reade suggested that academic work and research in the
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field of wurban and regional planning should have as its
primary focus constant evaluation of the inpacts of public
policy. He stated that:

A system that enphasises ‘pure rules of law has
the virtues of sinplicity and conprehensibility
and is also manifestly fair, in the sense that we
can all see what the rules are. It may however
becone rigid if its purposes and its effects are
not constantly chal | enged by researchers’’
(Reade; 1987:11).

Planning is a political process, and government planning
policy in Victoria in the 1970s and 1980s had rarely been

subjected to intense nonitoring and analysis. Reade
suggested that planners have failed to devel op and explore
pl anning theory, which may assist in constructive

eval uati on processes:

To be able to discuss |and use pl anning sensibly,
one first needs sone theory about it. But this
it is meant some reasonably credi ble account as
to why it mght be attenpted and what it m ght
achi eve. Pl anners thenselves have failed to
devel op such theory (Reade; 1987:6).

Eccles and Bryant drew on the work of Reade and others to
formthe conclusion that:

Town planning authorities do very little
nonitoring and evaluation of ei t her their
policies or their inplenentation nechanisns.
This explains why planning is in fact all too
often a reactive process -— it occurs in reaction
to problens rather than as a nmeans of preventing
(them) in the first place. (1991:7).

The research in this thesis ainms to critically evaluate
dual occupancy as an instrument of State Governnent
pl anni ng policy. It wll denonstrate that there had been
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very little systematic in-house analysis or review of
pl anni ng policy by t he rel evant State
M nistries/Departnments. |In order to achieve this aim the

thesis traces the derivation and evolution of dual
occupancy policy, which enmerged in the late 1970s through
the Mnistry of Housings, determnes how effective dual
occupancy has been as an instrunment of urban consolidation
and examnes the inpacts of dual occupancy on urban
nmor phol ogy.

To undertake this research, the thesis enployed a range of
met hodol ogi es, including interviews, analysis of Australian
Bureau of Statistics and other data, and literature
reviews. Interviews were conducted with several key people
who were involved in formulation of dual occupancy policy.
Where data or opinion from the interviews has been
i ncorporated into the text, the nanme of the informant has
been shown in brackets.

Anal ysis of Australian Bureau of Statistics (ABS) census
data was undertaken principally for years 1985/86 through
to 1991/92, including an analysis of building approval
statistics, population data, household size and househol d

nunbers for all rnunicipalities wthin the designated
netropolitan area of Mel bourne. This area included sone 56
municipalities and is showmn as Figure 1. This allowed a

nunber of trends to be established and observations to be
made about the inpact of dual occupancy devel opnents on
overall housing and popul ati on characteristics. Since this
research was comrenced however, Local Governnent boundari es
in Melbourne and Victoria have changed, the details of
which is indicated in Appendix 1. However this
di ssertation uses the forner Local Governnent boundaries as
it is the basis upon which all the statistical information
has been coll ected. Those nunicipalities were also the
basis of the planning processes in the critical years from
1970 to 1992.
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Figure 1: Met ropolitan Ar ea of Mel bour ne (Pre
Anmal gamati on) from ABS Cat al ogue No. 8733.2

The collation and presentation of this data in order to
provide an analysis of the effect of dual occupancy on
metropol i tan Mel bourne has not been wi thout problens and it
has been difficult to use the enpirical data available to
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establish specific trends and inpacts. Castells expressed
some concern about the use of enpirical data in
soci ol ogi cal research

Research data, to be sonething other than a
phot ograph of reality at a precise point in tinme
nmust be used to verify hypothesis which

thenselves have to be integrated into a
curmul ati ve evol ving body of know edge. (Castells
1977: 61)

Castells (1977) recognised that urban sociology is not a
scientific domain, nor a field of observation, but he
described it rather as an ideological artefact. Li ndbl om
in his paper The Science of Middling Through (Faludi 1973)
gquestioned the policy nmaking process and its conpari son and
relation with theory, and suggested the evaluation of the
policy process and enpirical analysis to be intertw ned.

Chapter 2 of this thesis discusses dual occupancy in the
context of the Victorian legislative and planning policy
framework, and explores its energence as a response to
changi ng househol d needs, population characteristics and
| and devel opnent factors. Further, it places dua
occupancy in context of housing policy and then its
energence as a governnent planning policy, and discusses
its statutory planning inplenentation nechanisns (ie.
t hrough netropolitan planning schenes).

Metropolitan planning policy from the early 1920s through
to the 1970s when the Mel bourne and Metropolitan Board of
Wrks was the netropolitan planning authority is discussed
in Chapter 3. In the 1980s, |ocal councils becane nore
responsible for their own planning controls and |oca
policies, and the Mnistry of Planning and Environnent
(1983 - 1990) became the netropolitan planning authority.
Sone of the key planning and housing policy initiatives
(1970 - 1992) and how they were influential (or otherw se)
i n shapi ng dual occupancy policy are di scussed here.
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The devel opnent of dual occupancy and its transition froma
housing initiative to a netropolitan planning policy in a
period from 1979 to 1985 is discussed in Chapter 4. The
key aspect of this research was in the form of interviews
with many of the major players who were involved in this
process. Dual occupancy was initially devel oped as one of
several housing options to replace the high rise flat
construction that was occurring in the inner suburbs of

Mel bour ne. New forms of housing were explored as an
alternative to high rise developnent, but for dual
occupancy to be inplenented, it eventually becane a

pl anni ng mechani sm  Many housing and planni ng anal ysts at
the time expressed criticism of dual occupancy policy,
particularly of its role as a neans of urban consolidation.

Interviews took place with the follow ng people: Eugene
Kneebone, fornmer General Manager of the Neighbourhood
Redevel opnment Division, Mnistry of Housing; Ken Burr,
former Director of Planning, Ml bourne and Metropolitan
Board of Works; Bill Chandler, Director of Loder and Bayly,
who in 1980 was seconded to the Mnistry of Housing to
prepare a report on dual occupancy; David Rae, forner
Assistant Director, Regi onal Pl anni ng, Department  of
Planning and Housing (formerly wth the Melbourne and
Metropolitan Board of W rks); Dennis |ngemann, Mnager of
Speci al Housing Branch, Mnistry of Housing; Les Goves,
Chi ef Executive Oficer, Housing Industry Association;
Prof essor David Yencken, Head of Landscape Architecture
School of Envi r onnent al Planning at University of
Mel bourne, former Director of the Mnistry for Planning and
Environnment; Paul Coldstone, Planning Oficer, Mnistry of
Pl anning and Devel opnent; and David Witney, Director of
Pl anning, Perrott Lyon Mathieson Pty Ltd.

The extent of dual occupancy dwellings as a conponent of
the private housing market is detailed and analysed in
Chapter 5. The chapter differentiates between dwelling
unit comrencenent and buil di ng approval, and dual occupancy
and ot her types of dwelling construction such as houses and
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other residential buildings. Dual occupancies in the
metropolitan area of Melbourne are shown in absolute
nunbers and as percentages of total housing approvals.
Dual occupancies are discussed in ternms of |ocation, ie

where they have, and have not, occurred. The anal ysis of
| ocation patterns indicates that dual occupancy as a
percentage of total building approval has identified
di stinct |ocational trends.

Chapter 6 further explores census and household data, in
order to correlate dual occupancy data wth nmunicipa
popul ation growmh rates and |ocational characteristics.
Analysis of occupancy rates over a forty vyear period
exhibits a steady decline in dual occupancy rates for all
municipalities over that period, but also highlights the
difficulty of increasing the populations in inner and urban
areas through dual occupancy, principally because of
changi ng household structures. This leads to a discussion
on peak population figures and the difficulty in achieving
any noticeable increase, particularly due to changing
denographic structures, and in particular smaller household
si zes.

The major findings of this thesis are presented in Chapter
7. The key conclusion of this thesis, based on the
research indicates that although dual occupancies as a
percentage of total building approvals, and the total
nunber of dual occupancies built could be considered to be
hi gh, dual occupancy has not contributed to the urban
consolidation of netropolitan Ml bourne in any meaningful
way. As a policy mechani sm for urban consolidation, dual
occupancy had largely failed to have an inpact in the tine
period of this research, but it did provide a start in
arresting the decline in population in the established
residential areas of netropolitan Ml bourne and it led to
further policy initiatives.

10
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2. THE VI CTORI AN LEGQ SLATI VE AND PLANNI NG
POLI CY FRAMEWORK

The context of the Victorian planning system and the role
of policy developnment within that system is discussed in
this chapter. From the 1960s through to the |ate 1980s,
the Victorian planning framework was the subject of
nunerous changes, particularly wth regard to the
| egi sl ati ve changeover from the Town and Country Pl anning
Act to the Planning and Environment Act 1987, the |oss of
the planning function and netropolitan responsibility of
the Mel bourne and Metropolitan Board of W rks, and the
i ncreased enphasis of each nunicipality in the nmetropolitan
are to be responsible for the administration of its own
Pl anni ng Schene.

Pre 1960s, mnuch of Mel bourne’s town planni ng was undert aken
by the Mel bourne and Metropolitan Board (MVBW. However in
1969, the Town and Country Board was established and the
following table provides an overview of the various
governnment planning portfolios, the key dates and the
M ni sters responsi ble for town planning.

Form of Covt Dat es Nanme of Depart nment
Mnister in Ofice
Li ber al 1969- 1981 Town and Country Ceof f
Hayes
Pl anni ng Board Rupert
Harmer
Al an Hunt
Li ber al 1981-1983 Department of Planning Lou
Li eber man
Labor 1983- 1989 Mnistry for Pl anning Evan
vl ker
and Environnent Ji m Kennan
Tom Roper
Labor 1989- 1990 Departnment of Planning Andrew M Cut cheon
and Urban Growth
Labor 1990- 1992 Department of Planning Andrew M Cut cheon
Li ber al 1992- 1995 Departnment of Planning Robert

Macl el | an

11



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

and Devel oprent
Li ber al 1995- 1999 Department of Infrastructure Robert
Macl el | an

Note: From 1975 to 1982, Metropolitan Planning was a ‘‘ Troi ka'’
with three departnments having planning responsibility - those
being the Departnent of Infrastructure, The Melbourne and
Metropolitan Board of Wrks and the Town and Country Pl anning
Boar d.

2.1 Adm nistration of the Victorian Pl anning
System

For the tine frame of this research, the Town and Country
Planning Act 1968 essentially administered the Victorian
pl anning system from the 1960s until 1987, from which that
time, the Planning and Environment Act 1987 cane into
effect.

The Town and Country Planning Act 1968 provided for the
maki ng of a Planning Scheme for any area and the contents
of a Schenme were restricted to all or any of the nmatters
set out in the Third Schedule to the Act and which may have
i ncluded a statenent of the objectives which were intended
to be achieved. The Schedul e generally allowed for the
prohibition, restriction or regulation of the devel opnent
and use of land and the reservation of land for public
pur poses. The Act also provided for the introduction of an
Interim Devel opment Order (IDO wuntil such time as the
Pl anning Schene cane into effect. An |IDO was designed to
provi de tenporary control over the use and devel opnent of
land so as not to prejudice the intentions of a proposed
Pl anni ng Schene.

The Act provided for the MVBW to continue to be the
pl anning authority for the netropolitan area and subject to
M nisterial approval, to delegate to Councils powers and
responsibilities as it saw fit.
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The Mel bourne and Metropolitan Planning Schenme canme into
effect, follow ng approval by the Governor-in-Council on 22
May 1968. The schene conprised two parts, a set of nmaps
covering the netropolitan are and an O di nance which were
the regul ati ons governing the schene. The maps showed how
the various zones and reservations related to particular
areas of land and the Ordinance set out those uses which
were permtted, discretionary or prohibited in each of the
zones shown on the maps. The ability to use or develop
| and in accordance with the zone provisions required a town
pl anning permt, or a rezoning to change the O dinance.

The Ordinance contained a table for each of the zones in
the schene, and each table conprised five colums. Col umm
1 contained the name of the zone; Columm 2 specified those
uses which could be unconditionally carried out in the
zone; Columm 3 contai ned those uses which were permssible
subject to specified conditions; Columm 4 contained those
uses which required planning permission, ie discretionary
uses; and Colum 5 contained those uses which were
prohibited in all circunstances and for which a permt
coul d not be issued. The conposition of the table of zones
largely influences the nature of activity wthin a
particul ar zone. (Appendix 2 provides an indication of how
these tables were presented in a fairly typical Planning
Schenme at that tine.)

It is inportant to note that it is the exercise of
di scretion under the provisions of Colum 4 that accounts
for a large anount of the day to day to administration of
t he schene. Apart fromthe tables, the O dinance sets out
the need for consent for <certain buildings, works or
subdi vi sions and these requirenments could be, but were not
necessarily, specific to particular zones. Much of the
control over use and development within the netropolitan
area was exercised by the Schene itself and Ken Burr, who
in 1983/ 84 was the Chief Planner at the MVBWIi ndi cated that
the structure of the controls was such that the majority of
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new devel opnent could be carried out without resorting to
the need to exercise discretion.

The Schenme provided for anyone to nake an application for a
town planning permt (so long as the owner of the [and had
been given consent notified) and the authority responsible
for considering the application was generally given two
nonths to meke its determ nation. Failure to make a
decision within this time gave the applicant the right to
appeal to the Planning Appeals Board, an independent body
established by the Mnister. The Board could also hear
appeal s against refusal of permts, conditions of permts
or third party appeal s against the issue of a permt.

Anmendnents to the Scheme could originate from within the
MVBW or from outside applicants, generally Councils and
Landowners, or Government agencies. A request could be
made to the Board for consideration of a proposal and a
subsequent request to place an anendnent on public
exhibition. The Act required a public exhibition period of
three nmonths for a reservation, or one nonth for zone
anendnent s. The Board would consider the nerits of the
proposed anendnment and if it was not opposed to it, would
agree to place it on exhibition. Follow ng the exhibition
period, the anmendnent and any subm ssions received were
considered by the Board who may have then adopted the
anendnent and forwarded it to the Mnister for further
consideration and then gazettal. If the Board was not
receptive to the submissions or was not mndful to adopt
t he anendnent, an |ndependent Panel could be appointed to
consider the anendnent and submi ssions and then make a
report to the Board with its recommendati on on whether the
amendnment shoul d be adopt ed.

There was no direct procedure laid down for the
consi deration of proposed anendnents by the Board, however
the Town and Country Planning Act provided w de powers of
intervention by the Mnister to either directly anmend the
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Schenme (Section 32(6)) or instruct the Board to exhibit an
anendnent .

This form of planning control changed in the 1980s because
of two significant factors after the election of the Cain
Labor Government in 1983. Firstly, the planning operations
of the MVBW were absorbed by the Mnistry for Planning and
Environnment in 1985, and secondly the Town and Country
Pl anning Act was repealed by the Planning and Environment
Act in 1987. Each municipality in Victoria was responsible
for developing and inplenenting its own Planning Schene,
al t hough the relevant provisions of the State and Regi onal
Sections of the Mel bourne and Metropolitan Pl anning Schene
had overridi ng wei ght.

Eccles and Bryant (1991) indicated that the Planning and
Envi ronment Act 1987 did not change the basic structure of
the planning system that devel oped under the Town and
Country Act, however it did change sone of the ways in
whi ch the system operated. They noted that:

The Pl anning and Environment Act 1987 and that is
a planning schene based on the nunicipality to
which the schene applies provide for only one
form of planning control. There is no provision
for ID0Cs. (Eccles and Bryant, 1991:20, 21)

It should be noted that in effect, IDOs were allowed as
tenporary amendnments to | ocal planning schenes.

Through Section 7, the Planning and Environment Act 1987
provided for a State and Local Section within each schene,
and a Regional Section for the Metropolitan, Ceelong,
LaTrobe Valley, Wsternport and Upper Yarra Valley and
Dandenong Ranges Regions. (Eccles and Bryant 1991)
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2.2 Metropolitan Pl anning Policy

Metropolitan planning policy is provided for in Planning
Schenmes through the provisions of Cause 14: Regional
Pl anning Policies. Housing and planning policy relevant to
this issue is specifically provided through C auses 14-1:
Pattern of future netropolitan devel opnment, and Cl ause 14-
2: Housing and urban consolidation. These policy clauses
are included as Appendix 3. The Metropolitan Policy Region
is defined in the schene as well as the Strategic Plan for
the area, and these are shown as Figures 2a and 2b.
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The relevant provisions of the Metropolitan Policy are as

foll ows:

14-1
devel opnent

Pattern of future nmet ropol i tan

It is netropolitan policy to:

Enhance and consolidate residential and
enpl oyment opportunities in the established
urban area and pronote higher household
densities in both existing and future
residential areas

Housi ng and urban consol i dati on

It is netropolitan policy that:
A range of housing opportunities to neet the
di verse housing needs of the comunity are

provided and that principles of choice and
affordability are pronoted.

A range of | ot si zes, mul ti-dwel ling
devel opnent and dual occupancy housing in
al | appropriate residential areas are

devel oped as key conponents  of ur ban
consol i dati on.

OQpportunities are provided for increased
dwelling densities to reduce population
| osses in established areas.
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° The Victorian Code f or Resi denti al

Devel opnent - Mul ti-dwel lings, Novenber
1993, is wused in the assessnent of
appl i cations for mul ti-dwel lings and
residenti al bui | di ngs, and for dual

occupancy under C ause 20A-2.

o Housing stock is retained to reflect
community needs and wurban consolidation
obj ecti ves.

I n considering applications for devel opnent or an amendnent
to any schenme, the provisions of these policies nust be
taken into account.

2.3 Urban and Residential Consolidation

The previous sections of this chapter have described the
context of the planning system in place at the tinme when
the issue of urban consolidation began to becone an issue
of strategic and netropolitan significance. In order to
understand the concept of urban consolidation better, it
was inmportant to understand the context in which it was
devel oped. At the tinme there were sone key debates about
urban consolidation and its various interpretations. The
rel ati onship between the planning system and consolidation
policy is nore fully explored in Chapter 3.

Pl anners (including those at state and |ocal governnent

| evel and t hose in private practice),
researchers/academ cs, politicians (including state and
local, ie. councillors), real estate agents, builders and

devel opers held different understandi ngs and perceptions of
what urban consolidation neant, and what was to be achieved
by polices supporting it. Rosenberg (1987) attenpted to
provi de a range of common definitions put forward by other
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researchers applicable to urban consolidation. She found
t hat :

t he definition of what constitutes ur ban
consolidation differs anong researchers and that
these differences can be divided into three

areas, namely macro -— econonmic efficiency, the
provision for human need and the processes
directed towards its attainnment. This specific

definition given by a researcher varies as a
result of the inportance placed on these issues.
Rosenberg (1987).

She held that witers who defined consolidation in macro
econonmic terns focussed on the social and economc
i mprovenments in urban structure that would result. For
exanpl e, Roseth used a broader definition of consolidation
which involved increases in population or dwellings, or
bot h. De Mnchaux disagreed wth the inclusion of
dwellings wthin the definition and restricted his
definition towards an increase 1in gross population
densities (Rosenberg; 1987). Bunker extended the neaning
of population to include higher densities of both living
and wor ki ng popul ati ons. In 1987, the Victorian Mnistry
of Planning and Environnment defined consolidation in
simlar terns, and indicated that it was a policy directed
t owar ds

retai ning popul ation | evels which already exist,
in established areas, and:

whil e consolidation means additional dwellings
and househol ds, it does not necessarily nean nore
people. (Mnistry for Planning and Environment;
1987).

Few witers specifically defined urban consolidation in
terms of househol d need.
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O hers avoided giving a clear definition of urban
consolidation and instead focussed on the neans for its
general encouragenent (Bunker and Orchard). For exanpl e,
Landa believed that consolidation represented a change of
approach in wurban managenent, which renoved the many
constraints that inpeded the adaptation of built up areas.
Due to this, sonme witers focussed on the deregul ati on of
| ocal authority planning and building controls as a neans
of freeing up the housing market to achi eve consolidati on.

At a Federal Governnent Housing Sunmit held in March 1989,
some participants pointed to the fact that land use
solutions were not sufficient in reducing the present
housing crisis and therefore extended the nechanisns
towards increasing household access to shelter to include
Federal and State CGovernnent nonetary and fiscal polices.
O her witers incorporated a broader definition such that
consolidation being an objective that would allow the
housing market to neet the preferences of households in
each area.

Rosenberg defined urban consolidation to nean:

That process that will provide a nore conpact
nmetropolitan region by increasing the density of
bot h residenti al and wor ki ng popul ati ons.

(Rosenberg; 1989)

It is considered that the definition put forward by the
(then) Victoria Mnistry for Planning and Environnent
(MPE), which was defined in a series of papers presented a
range of seminars to coincide with the release of ‘' Shaping
Mel bourne’s Future’’ in 1987, be a suitable definition for
this thesis particularly with respect to the review of the
ai ms and obj ectives of dual occupancy policy.

Urban consolidation policy at that tinme was directed
t owar ds
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retaining population levels which already exist
in established areas, and while consolidation
nmeans additional dwelling and househol ds, it does
not necessarily nean nore people (MPE;, 1987).

This definition recognised that there was a need for
i mproved use of existing areas and infrastructure services
and facilities, and it also recognised the changing
structure of househol ds in Metropolitan Mel bourne,
particularly within established areas. Chapter 4 of this
research takes up the issue that an increase in dwellings
does not necessarily nmean an increase in population and to
‘“achieve’” urban consolidation in the built form may not
necessarily lead to the achi evenent of increased popul ation
| evel s.

Badcock (1984) contended that the outer areas of Australian
cities were purpose built around the use of the private car
and they | acked the structural adaptability of inner areas,
a view increasingly shared by other witers (Beed

Kilmartin and Thorns). Badcock further indicated that
strong government support given at this tine at state |eve

to urban consolidation reflected grow ng concern that poor

j obl ess househol ds woul d be stranded by fuel and transport
shortages on the outer fringes. Through a paper presented
to a BOVA seminar on netropolitan planning in Novenber
1990, it is understood that Andrew McCutcheon, the M nister
for Planning from 1990 to 1992, made this view clear to his
audi ence.

It is necessary to distinguish between urban consolidation
and residenti al consol i dati on and t he Gover nnent s
metropolitan policy of 1987 is quite specific in its
i ntended obj ectives for residential consolidation policy as
far as netropolitan growth is concerned. This policy,
which differed slightly to urban consolidation policy was
nore directed towards managing growth in the Ml bourne
nmetropolitan area, and it had as its nmain ains:
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Resi dent i al consolidation wll achieve nore
i ntensi ve devel opnent in established urban areas.
It will reduce population losses in the core and
i nner ring. It will keep the population in the
m ddle ring stable, nean nore growth in the outer
ring and less on the fringe. (Mnistry for
Pl anni ng and Envi ronnment; 1987: 36)

The policy proposed that this wuld be achieved by
devel oping sites that had becone redundant for other uses
(eg former industrial sites, schools and the Ilike), and
providing for nore nmedium density devel opnents. The
outcone of this would be a nore conpact netropolitan area
with greater residential densities in established urban
ar eas.

McLoughlin was critical of the way in which the Governnent
devel oped its urban consolidation strategies and did not
consider that increasing residential densities would
achi eve nuch:

Increasing net residential densities ..... W th
the object of ‘‘saving’ total l|and demand is
subject to rapidly dimnishing returns .....
policies for density increase are not a very
effective part of an urban consolidation
strategy. (MLoughlin 1991)

The Hon. Andrew McCutcheon, in his speech to the Federation
of Housing Societies of Victoria State Convention in
February 1992, indicated his definition of ur ban
consolidation as foll ows:

Essentially urban consolidati on neans slow ng the
popul ation drift from built up areas. It nmeans
encouraging nore people to live in established
areas rather than mgrate to fringe suburbs.
(McCut cheon: 1992)
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One conponent of inplenmenting the broad urban consolidation
policies that the CGovernnent advocated and introduced was
t he devel opnent of a nore refined dual occupancy policy and
this thesis attenpts to determne the success of that
policy. It is recognised that there were limtations to
devel oping this line of research and one of the limtations
whet her there has been enough tinme since the policy was
i mpl emented to properly analyse and then make concl usions
about the inpact of dual occupancy on the netropolitan area
of Mel bourne in the seven year tinme period this thesis has
adopt ed. Castells pursued this issue in sone of his work
and questioned whether research of this type could really
expl ai n soci ol ogi cal processes at work:

Wil e sone urban problens are highly regarded as
priorities in political programs ..... ur ban
sociology seens nore and nore incapable of
providing scientific answers to these problens,
ie it can describe problens, but seens incapable
of explaining the processes at work. (Castells,
1977: 61)

This also suggests that while the type of research
undertaken in this thesis is appropriate and valid, it
should only be seen as being indicative of social
processes, and unable to be considered in the sane way as
pure scientific research

2.4 Dual Cccupancy Policy

Dual occupancy was one conponent of the Victorian State
Governnment’s Urban Consolidation Policy, which forned one
of the mmjor thenes of netropolitan planning policy as
outlined in ** Shapi ng Mel bourne’s Future’’ 1987:

Urban Consolidation - achieving a greater
proportion  of future urban growth wthin
est abl i shed urban areas (MPE, 1987:1).
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It also inpinged on another major thenme of netropolitan
pl anni ng policy, that of Housing Choice and Affordability:

providing a w der range of housing choices and
i mprovi ng housing affordability (MPE 1987:1).

The State Governnment through the (then) Departnent of
Planning and Uban Gowh (and all of its predecessors)
provi ded di rection for strategic pl anni ng pol icy
initiatives, both for the State of Victoria, as well as for
the designated netropolitan area of Ml bourne. Thi s
government was commtted to the concept of consolidation
and had as one its planning major ainms, to consolidate
residential opportunities in the established urban area and
to pronote higher household densities in both existing and
future residential areas:

The governnent’s policy of urban consolidation
aims to arrest popul ation | osses from established
urban areas and to reduce outward urban growth
rates that would be too rapid to service. Thi s
represents a deliberate choice to counter present
trends that would result in inefficiencies and
inequities ...(MPE, 1987: 34).

In this regard, the governnent had fornulated a
metropolitan policy that ainmed at pronoting a range of
housing opportunities to neet the increasingly diverse
needs of the community, one of which is that dual occupancy
devel opnent be pronoted and developed in all appropriate
residenti al ar eas as a key conmponent of ur ban
consol i dati on.

Local councils were the bodies required to inplenment state
and regional policy and it is understood that different
councils adopted a variety of approaches to various aspects
of devel opnent control. Some councils, because of a | egacy
of poor flat and unit development in the 1950s and 1960s,
considered that any developnent, other than traditiona
detached housing, was a potential threat to their | ocal
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anenity (eg. Canberwell, Knox). These Councils devel oped
their own policy guidelines to refine dual occupancy
provisions and to nmake application of the planning control
nore restrictive. Sonme of these devel opnents were in the
form of what has been referred to as the ‘‘six pack wal k up
flats’’ developed in the 1950's and 1960's that are conmon
in the inner areas of nmetropolitan Melbourne, eg in
Caulfield, St Kilda, R chnond and Brunsw ck.

Analysis of the 1991 ABS Census data revealed that
approximately 30% of all households in the netropolitan
area of Mel bourne conprised a typical ‘‘nuclear’ famly (2
parents plus children), vyet approxinmately 90% of new
dwel ling stock throughout the netropolitan area of
Mel bourne was in the formof a traditional detached 3 or 4
bedroom hone (G oves interview. It had been generally
recognised for some time by housing and planning policy
commentators (Burke, Eccles) that there were major gaps in
t he housing market, especially housing that catered for the
di verse needs of particular groups (ie. single parent
househol ds, el derly people, childless couples, group
househol ds etc). In addition, and in response to these
issues, the State Government had committed itself to a
policy of urban consolidation, which, anpongst other things,
meant a comm tnment of the inplenentation of dual occupancy,
the Residential Developnent Provisions, the VicCode for
Resi dential Devel opnent: Milti-Unit Devel opnents, and to
al so devel opnent of surplus governnent | and.

The governnment advocated urban consolidation on the basis
that it:

..... not only achieves significant economes in
urban devel opnment but also provides a greater
diversity in housing choice and an alternative to
fringe location for new househol ds ( MPE
1987: 34).
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A conceptual plan of the netropolitan area showi ng the
desired effects of the wurban consolidation policy was
included in ** Shaping Mel bourne’s Future: 1987 and it had
been reproduced here as Figure 3.
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Dual occupancy is defined in the regional section of all
met ropol i tan pl anni ng schenmes as:
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Two dwellings on one lot that may be subdivi ded
into two lots each containing a dwelling. It
does not include a noveable dwelling unit.

The dual occupancy provisions form one of a nunber of

neasur es

aimed at inplenmenting the Victorian State

Government’s Metropolitan Urban Consolidation policy:

The Governnent has already taken a significant
step in pronoting residential consolidation by
i ntroduci ng dual occupancy in 1985. It wll
build on this wth additional measures to
encourage nore nedium density devel opnent (MPE;
1987: 34) .

The issue of dual occupancy arose from a nunber of housing

and pl an
1980s (r

ni ng studi es undertaken in the |ate 1970s and early
efer to Chapters 3 and 4 ), and was in response to:

the decline in significance of the traditiona
““nucl ear famly unit’’ as t he predom nant
househol d type, and the increase in single person
and singl e parent househol ds.

the increasing physical and social infrastructure
costs associated wth continuous outward urban
devel opnent of the netropolitan area;

the increasing awareness of the need to conserve
energy and pronote energy efficiency in residentia
devel opnent ;

the ageing of the netropolitan popul ation;
increasing interest rates; and

the increasing cost of housing and Iland and

house/land , particularly towards the end of the
1980s.
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The realisation of the significance of these factors and
energence of the dual occupancy policy was denonstrated by
the Liberal State Governnent’s ‘‘ G een Paper on Housing in
Victoria’ (1980). Some elenments of the G een Paper
energed as proposed planning policy in the Metropolitan
Strategy Inplenentation Report of the Melbourne and
Metropolitan Board of Works (MVBW in 1981. At that tine
the MVBW had a Pl anni ng Division which was responsi ble for
metropolitan planning and strategic policy for the
nmet ropol i tan area of Mel bourne.

The Mel bourne Strategy |Inplenmentation Report, which was
largely inplemented by Amendnent 150, described dual
occupancy as the building of new houses or converting
exi sting houses to provide two dwellings on a single |ot
which could satisfy a need in the comunity for rental
accommodation, for extended famly units or for smaller
dwel I'i ngs. (Mel bourne Strategy |Inplenentation Report,
1981: 20)

After a long process of public exhibition, panel hearings,
reports, assessnents and further anmendnents, the planning
provi sions and nmechani sns for dual occupancy as part of a
wi der package to inplenent urban consolidation were
gazetted as Anmendnent 367 to the Mel bourne and Metropolitan
Pl anning Scheme (MWS) in 1985 by the then State Labor
Government (see Chapter 4).

The amendnent provided that dual occupancy could take many
forms and sone of the nore comon exanpl es included:

o an existing dwelling added to, and then divided
into two separate dwellings;

o an existing dwelling on an allotnent with a new
detached dwel ling at the rear;

° an additional dwelling on a corner allotnent;
and
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o two new detached dwellings on a vacant single
al | ot ment .

Amendnent 367 allowed all of these options and encouraged
t he devel opnent of dual occupancies by nmaking it an ‘as of
right’ use in the standard residential zone in the schenes,
Residential C, so long as the proposals conplied wth
certain conditions. These conditions (see Appendi x 4) were
clearly defined and contained requirenents relating to site
area, building height, floor area, site coverage, privacy,
set backs, open space and car parking.

A proposed dual occupancy devel opnent that did not neet the
‘“as of right’ requirements required a town planning permt.
Devel opnents of this kind were often assessed under
specific guidelines prepared by the individual Councils
concerned and such guidelines varied from Council to
Counci | . Sone Councils enbraced dual occupancy , or were
conpliant with it, while others opposed it. For exanpl e,
the (former) CGties of Cranbourne and Knox tended to have
nore restrictive guidelines, while the Cties of Caulfield,
Nunawadi ng and Broadneadows had a nore rel axed approach.
Nor mal appeal nechanisns through the Planning Division of
the Administrative Appeals Tribunal existed for those
devel opnents initially refused the issue of a permt by the
| ocal planning authority, or if the notice of decision to
grant a permt was contested by an objecting third party.

Al though the provisions for dual occupancy in all
metropolitan Planning Schenmes nade it an ‘as of right’ use
subject to conditions, many of the applications for dual
occupancy were the subject of hearings through the
Adm ni strative Appeals Tribunal - Planning D vision because
of objections, refusal to grant by Council or because of
appeal s due to conditions inposed. There were sone notabl e
appeal cases in the |ate 1980s where Councils had devel oped
| ocal policies to counterbalance the dual occupancy
provisions of the Planning Schenme, and in the nmain these
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were not seen to be successful. Sone of these are
di scussed furt her.

In Appeal No. 1989/36632, Bysouth vs Gty of Knox, Council
had i ssued a Notice of Refusal to grant a permt for a dual
occupancy at 28 Deveni sh Road, Boronia on the basis that it
was contrary to |local policy. In a subsequent appeal
against that notice by the Appellant, the Tribunal found
that while it was appropriate for the Planning Authority to
devel op local polices, such policies should be consistent

with netropolitan policy in the |local context. The
Tri bunal considered the Knox density policy to be
unrealistic, and directed that a permt be issued. In

anot her case, Appeal No. 1990/09110, McMillin vs Cty of
Knox, the Tribunal directed that a permt be issued
following a Notice of Refusal by Council for devel opnent of
a dual occupancy on land at 170 Scoresby Road, Bayswater.
In its determnation the Tribunal questioned why the rest
of Victoria should subsidise Knox’s policy of |ow density
devel opnent when the subject |and appeared to be
‘“emnently suited to residential devel opnent’’.

In Appeal No. 1989/37900 Apollo Mnagenent vs Shire of
Cranbourne, Council refused the issue of a permt for a
dual occupancy devel opnent but the Tribunal allowed the
appeal and directed the issue of a permt because in its
view, the Council’s local policy which allowed one dual
occupancy per six residential sites would not assist in
achieving metropolitan containnment policies. Also in
Cranbourne, Appeal No. 1990/27721 Phoenician Building and
Construction vs Shire of Cranbourne, the tribunal allowed
an appeal and directed that a permt be issued in a case
where it was one of tw appeals relating to a dual
occupancy devel opnent on adjoining |ots. The key concern
in this case related to how bad design of dual occupancy
devel opnent could influence public perceptions of dual
occupancy. The Tribunal directed the issue of a permt on
the proviso that it required different styles of
devel opnent to be adopted for the adjoining sites.
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The Tribunal upheld an appeal however in Sunshine, Appea
No. P89/1166, Devetak vs Cty of Sunshine, where Council
had refused to issue a permt for devel opnent of land, for
dual occupancy at 6 Rally Road, Maribyrnong. In its
determination, the Tribunal found that the subject |and
woul d be unsuited for devel opnent at higher densities due
to its location on the Maribyrnong fl oodplain, where there
was a probability of flooding once every 20 years.

These were just sone of the early appeal cases that dealt
wi th dual occupancy devel opnent and it becane evident that
as nore dual occupancies were proposed, many were decided
at the Tribunal rather at Council |evel because of Council
reluctance to support dual occupancy and because of third
party concerns about the form of devel opnent proposed.
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3. CONTEXT FOR DUAL OCCUPANCY PQOLI CY

The planning of the netropolitan area of Ml bourne has been
the responsibility of various departnents or mnistries of

governnment since the 1970s. It has also been subject to
change due to changes of government and subsequent shifts
in policy direction. |In addition, the rapid growth of the

nmetropolitan area, particularly since the second Wrld War
(post 1945) has neant that governments had to accept
responsibility for the planning of the urban areas and have
needed to concentrate nore resources into nmetropolitan
gr owt h.

This chapter sets out the broad history of netropolitan
planning and then leads into the policy context for urban
consolidation, while the followi ng Chapter 4 exam nes the
evol ution of dual occupancy policy as a nmeans of achieving
urban consolidati on. It discusses the context of dua
occupancy policy in the light of metropolitan planning and
it provides an analysis of the various policies and changes
in policy that ultinmately led to the establishnent and
acceptance of urban consolidation policy. It provides a
brief overview of Ml bourne’ s planning and devel opnent from
the early 1920s and presents it in three sections, 1920s to
1970s, 1970s to 1980s, and finally the 1990s.

3.1 Metropolitan Pl anning: 1920s to 1970s

In the period imediately after Wrld War 1, nunicipa
councils and other statutory authorities sought the
creation of a netropolitan planning authority for Ml bourne
to coordinate planning and urban devel opnment (Burr 1991).
As a consequence, the  Governnent i npl enented the
Metropolitan Town Planning Comm ssion Act 1922 and a
Conmm ssion was appointed to report on urban devel opnent in

the metropolitan area under the provisions of this Act. In
1929, the Metropolitan Town Pl anning Conm ssion submtted
its final report to the State Governnent. It exam ned the
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physical structure of Ml bourne, its people and services
detailed the first conprehensive recomendations for
controlling the devel opnent of netropolitan Mel bourne. The
Conmi ssi on suggested that the popul ati on of Mel bourne could
grow to nearly 5 mllion people by the year 2000. No
action was taken on this report due to the Geat
Depr essi on.

Towards the end of Wrld War |1, the Town and Country
Pl anni ng Act 1944 enpowered councils for the first tinme to
prepare planning schenes for their own areas, or joint
schenes w th neighbouring councils. Not many Councils
enbraced this idea, or else they used the provisions of the
Interim Devel opmrent Orders (1DO as their planning guide.
As post war growth increased the CGovernnent recognised the
i nadequacy of this approach and established the Mel bourne
and Metropolitan Board of Wrks as the netropolitan
planning authority. The Town and Country Pl anning
(Metropolitan Area) Act 1949 formally required the MVBWto
becone the netropolitan planning authority in Ml bourne
(as, up until this time it was only a sewerage, drainage
and water authority) to prepare a planning schene to
control the wuse and developnent of Jland wthin the
Mel bourne Metropolitan areas as defined in a schedule to
the Act. Qutward growh and housing sprawl were not
pl anning issues at this tine.

In 1954 the Metropolitan Schene, which was terned
‘““Mel bourne’s Master Plan’’ was placed on statutory public
exhibition. It generated sone 4,000 submissions to its
proposal s. The basic policies wunderlying the schene
covered a planning area of sone 1800 square mles,
generally within a 15 mle radius of the GPO It included.
maki ng provision for a population of 2.5 mllion by the end
of the 1990s if current population levels within built-up
areas were maintained, of half the population projected in
the 1920’ s.
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The Central Business District of Melbourne was to be
mai ntained as the major activity centre and was to be
suppl enmented by five District Centres at the key |ocations
of Mborabbin, Box Hill, Preston, Sunshine and Dandenong.
There was to be co-ordinated devel opnent of outward growh
areas, and steady growh of industrial and other activities
to the east and south where significant popul ation
settlement was occurring. Controlled outward extension of
devel opnent into rural zones that surrounded defined urban
areas was also proposed. A diagrammatic version of the
1954 MMBW Pl an for Metropolitan Mel bourne follows as Figure
4.
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Fi gure 4: 1954 MVBW Plan for Metropolitan Ml bourne
(from Logan, 1981)

In 1955 the Board was nade the responsible authority for
i mpl enenting the schene over the netropolitan planning

ar ea, and followng approval of the first interim
devel opnent order, the Board comenced control of
devel opnent based on the proposed schene. In 1956 an

anendnent of the Board’ s Act expanded the Board s functions
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to i nclude design, construction and mai ntenance of decl ared
met ropol i tan hi ghways and bri dges, protection and
mai nt enance of netropolitan foreshores and to provide for
parks of a nmetropolitan character.

Some five years after its release, and follow ng
consi deration of objections, the planning schene, which was
derived fromthe 1954 Master Plan was anended and subm tted
to the Government in Council for approval in 1959, however
it was not formally approved until 1969.

A Metropolitan Transportation Committee was established by
special Act in 1963 to review and report on Ml bourne’s
transport problenms and needs which by this tine had becone
of maj or significance.

In 1967, the Town and Country Planning Board, which was
established by the Governnment to give independent planning
advice to the CGovernnent, and the Melbourne and
Metropolitan Board of Wrks made a report to the State
Governnment on long term netropolitan devel opnment. The
‘“Future Gowth of Melbourne’” was released and it
i ntroduced the concept of urban expansion in the form of
devel opnent corridors and open space wedges. It also
reconmended encour agenent of developnment to the north and
west, and it reaffirmed a need for an expanded planning
area to cope wth the then projected doubling of the
nmet ropol itan popul ation by the year 2000. Figure 5 shows
the 1967 MVBW favoured corridor growh option plan.
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In 1968 the government undertook a review of its previous
strategy and then announced support for a corridor/green
wedge policy, and for satellite township devel opnent
(Melton and Sunbury) to the north and west. The governnent
al so provided for a three tiered structure for planning and
it established a State Planning Council. The governnent
appr oved t he met ropol i tan schene (Mel bour ne and
Met ropolitan Planning Schene), expanded the Board's area
as growth was beginning to spill beyond the 15 m|e radius.
It directed that nmunicipal schenmes and | DOs be reconcil ed
with the Melbourne and Metropolitan Planning Schene and
r evoked.

3.2 1970s - Mel bourne and Metropolitan Board of
Wor ks

In 1969, the then Mnister for Planning and Loca
Gover nment who was responsible for Planning, Rupert Haner,
set the stage for significant changes in the way in which
the planning of netropolitan Ml bourne was undertaken. At
Haner’s direction, a nunmber of actions were taken by the
MVMBW that had w de ranging inplications. In 1969, the
MVMBW by statutory instrunent as provided for in the Town
and Country Planning Act 1961 delegated to all netropolitan
councils powers and responsibilities for various zones in

the netropolitan schene. However, delegation was only
partial in the outer areas and it did not have much effect
until the 1970s. In the 1970s, nost of the inner Councils
in the nmetropolitan area had full delegation powers,
however nost of the non-urban areas in the outer suburbs
and the growth corridors were still controlled by the MVBW

The Board Commttee controlled the wurban areas of
muni cipalities such as Berw ck, Knox, Bulla and Pakenham
It was generally only those matters where it was consi dered
that the exercise of discretion could be of netropolitan
significance which were wthheld from full delegation.
(Burr)
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After extensive investigation and |iaison, the Board pl aced
on exhi bition major anending planning schenmes, Anendnment 3
and Anendnent 21 to the Mel bourne and Metropolitan Pl anning
Schene for the extended area of Mel bourne, and rel eased the
acconpanying report ‘‘Planning Policies for the Ml bourne

Met ropolitan Region'’. It represented a mmjor review of
the overall strategy and proposals included statutory
recognition of the corridor/wedge concept, expansion of
urban areas wthin the corridors, staged outward

devel opnent, permanent non-urban zones and a series of
maj or netropolitan parks. This is diagramatically shown
as Figure 6. The MVBWs approach was consistent with the
Town and Country Pl anning Board s 1969 report.
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Fi qure 6: 1971 MVBW Franework Plan (from Logan 1981)

Foll owi ng a review of objections to the general concepts of
the 1971 proposals and consideration of a series of
possi bl e strategies for Ml bourne’ s devel opnent, the Board
reported to the governnment in 1974. It recommended an
interimstrategy providing for outward devel opnent within a
reduced nunber of corridors and for Ilimted satellite
townshi p devel opnent. These objections were mapped in the
formof an outline strategy and is shown as Figure 7.
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Figure 7: 1974 MMBWO Qutline Strategy (from Logan 1981)

Up until this time, nost of the town planning activities of
the MVBW were about growth nanagenent. Also at this tineg,
the Board’s highway design and construction functions were
transferred to the Country Roads Board and its coastal
responsibilities to the Public Wrks Departnent. Up until
this time nost of the responsibilities of the MVBW were
di ctated by physical and infrastructure issues, whereas the
changes that occurred in the 1970s began to enbrace soci al
and econonic planning issues. In 1975 the governnent
i ntroduced a system of Preferred Devel opnment Areas (PDA' s)
whi ch specified certain areas within those already zoned
for urban purposes based on planning criteria and the ready
provi sion of services. These Preferred Devel opnent Areas
are shown as Figure 8.
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Figure 8: 1976 MVBW Preferred Devel opnent Ar eas for
Mel bourne (from Logan 1981)

The Preferred Developnent Areas were designated by
governnment and assigned priority in the direction of
resources with the aim at that tinme of increasing the
supply of urban | and quickly.

The mapping of the various growh strategies of the MBW
i ndicates a degree of indecision and uncertainty about the
future direction of the Mel bourne nmetropolitan area in the
1970s and the need for a strategy that provided certainty

to residents and developers in the netropolitan area. It

also indicated that the MWBW were unsettled in its

approaches to netropolitan planning and this may have been
a factor in the subsequent dem se of its planning functions

and operations.

Towards the mddle of the 1970s, the Governnment reached
agreement with the Commonweal th to establish the Urban Land
Council (the predecessor of the U ban Land Authority/ Urban
Land Corporation) in order to increase and bolster the
supply of affordable housing lots. The ULC was instructed
to concentrate on the growh corridors. The | and
comm ssion program had been an initiative of the Witlam
Government which had increased public awareness of urban
issues - this was the first Commonwealth involvenent in
t hese matters.

A Mnisterial Statenent on governnment policy for future
metropolitan growh confirmed the non-urban areas,
announced reduced options for continuous corridor growh
and identified the governnent’s priorities for future
devel opnent as:

e Preferred Devel opnment Areas -— Melton/ Sunbury;

e Urban Zonings in Anendnents 3 and 21; and

e Future zonings in selected corridors.
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In the mddle to latter part of the 1970s, a nunber of
studies and actions were carried out as followups to the
1974 report. These resulted in the release of four major
reports, being Challenge of Change (March 1979),
Alternative Strategies for Metropolitan Ml bourne (COctober
1979), Background Papers to the Alternative Strategies
Report ( Novenber 1979), and Met ropol itan Strat egy
| npl ement ati on Report (July 1980).

The first of these, Challenge of Change was a collection of
papers which covered the following strategic issues,
i mpl enentation of preferred devel opment areas, household
formati on report, social dysfunction and relative poverty,
policies for non-urban areas, socio-econom c studies,
transport st udi es and a report on i nner ar eas.
Col l ectively these studies represented a change in enphasis
from purely physical considerations of infrastructure to a
nore holistic or total view of Ml bourne as a place to
live, work and play. W der societal concerns were now
bei ng addressed.

This material, as drawn together, identified the nmajor
chal l enges facing Ml bourne as a dispersed city in the
1980s as energy nmnagenent, capital shortage, structural
unenpl oynent and concern for the environment - comonly
described as the ‘““four E s’ .

Energy had specific regard to shortage and price of
petrol eum resources, public transport, small vehicles, car
pooling and higher density housing; efficiency had regard
to maximum use of infrastructure and urban facilities;
enpl oynment had regard to reduced | abour requirenents due to
technol ogi cal and organi sati onal advances, and to personal
service jobs to offset manufacturing |oss; and environnent
had regard to conservation of natural and man nade el enents
of the environment which were inportant to the quality of
life. Afifth ““E’ energed and this is described |ater.
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Changed circunstances such as lower rate of growh in
i ndustrial output, technological developnents affecting
enpl oynent, lower rates of population increase, changing
popul ation structure and acconmnodati on needs pointed to the
need to review netropolitan planning policies. Kilmartin
and Thorns, in their di scussion on urban socia
rel ati onshi ps noted this about the way in which society was
structured:

The dom nant node of urban living is a suburban
one of owner-occupied, single-famly homes on
their own blocks of land at sone distance from
the central business district and other sources
of enpl oynent. These suburbs have, in nmany
cases, grown rapidly with indifferent planning,
little in the way of overall direction, and no
concept of community planning. (Kilmartin and
Thorns, 1977:151)

The goal of a nore contained city form was suggested to
reduce the current and potential problenms associated with
the dispersed city. This represented a nmjor change in
pl anni ng phi |l osophy. | nvol venment of public agencies and
the Mel bourne comunity in the review of policy and the
derivation of a preferred developnment strategy were
i nvited.

These di scussi ons underpi nned the rationale for devel opnent
of dual occupancy as a viable form of housing which would
assi st the Mel bourne netropolitan area cope better with the
changes to its physical and societal structure.

Later, in 1979 the Alternative Strategies for Metropolitan
Mel bourne report reviewed the inplications of the four E' s
and added the further issue of equity as related to areas
relatively disadvantaged with regard to the distribution of
conmuni ty facilities, services and enpl oynent
opportunities. The report took into account public
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responses to the Challenge of Change and it recomended a
series of strategic devel opnent options. These were:

o Di spersed growth (continued outward settl enment)

o Centralised growmh (Central Business District
as main activity focus and inner areas)

o Subur bani sed growth (increased enphasis on
devel opnent of sel ected suburban centres)

o I ncr enent al grow h (bal anced devel opnent,
conti nuance of Central Business District,
recycling of buildings, density and diversity
of housing, growth of centres with transport
and | ocat i onal advant ages, econony of
servi cing) .

Public response was again sought, and shortly thereafter,
an auxiliary paper entitled Background Papers to the
Alternative Strategies Report (1980) was released in
response to the conmunity’'s need for further information
These papers covered public utility and comunity services
such as transportation and energy, housing issues, socio-
econoni ¢ studi es and other strategic concerns. |In 1980 the
Metropolitan Strategy |Inplenentation Report was rel eased
whi ch brought together the results of the planning studies
and devel opnent recomrendati ons previously outlined.

Incremental growh was recomended as the nost appropriate
strategy for Melbourne and it was based on a concept of
bal anced devel opnment which ainmed to ensure conprehensive
planning for fringe growh and its essential services and
facilities, while encouraging as nuch growth in existing
urban areas as practicabl e:

The netropolitan strategy is one of increnenta
gromh ... it seeks to channel developnent into
areas where it wll provide the people of
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Mel bourne with the nost benefits at the | east
cost, while encouraging freedom for individua
action (MVBW 1981:2).

The strategy also attenpted to encourage diversity in
dwel ling density, type and tenure throughout the urban
area, and as such, housing devel opment was encouraged in
both inner and outer areas. The incremental growh
strategy did not envisage high rise/high density
devel opnent, but rather taking the opportunities that could
achieve higher densities, and at the sanme tinme greater

diversity in residential accommodation. Sonme of these
opportunities were not obvious, but pocket devel opnment and
infill devel opment could becone highly significant when
added together and aggregated. The strategy itself

addressed five key areas, nanely, housing (density and
diversity), transport, enploynent, comunity services and
facilities, and district centres (the role of centra
Mel bour ne and suburban activity centres).
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Metropolitan Strateqgy | nplenentation Report)

The report indicated a decisive shift from outward growth
to a consolidation of the netropolitan area, and it also
drew on Commonweal th initiatives in the md 1970s to the
early 1980s (Joint Venture for Mre Affordable Housing)
which ained to generate nore consistent forns of
residential developnment across the states in order to
achieve |ower costs of housing, greater housing mx and
diversity, and better use of existing infrastructure (both
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physical and social). There was an early enphasis on
housi ng solutions, rather than a focus on planning issues.

This report introduced two new policies to planning of the
Mel bour ne nmet ropol i tan area, specifically the dua
occupancy policy, and the District Centre policy. The Board
believed that a snmall percentage (about 10% of total new
growh could be accompbdated wthin the existing urban
area. It was seen as a nodest start.

Acconpanyi ng the Metropolitan Strategy was Arendnent 150 to
the Melbourne and Metropolitan Planning Schene, which
formed the framework for preparation of |ocal devel opnent
schenes by netropolitan councils, and which incorporated
all the objectives of the Strategy in a manner that would
allow them to be inplenented. It provided a report for
public exhibition and comment.

The concept and planning ideology of dual occupancy was
first nooted in the 1981 Metropolitan |Inplenmentation
Strategy, although it had previously been significantly
di scussed and researched by the Mnistry of Housing from
the late 1970s (see Chapter 4 for further details). It
created considerable discussion and controversy throughout
the netropolitan area and sonme councils in particular were
extremely forceful in their opposition to the policy. It
was exhibited as Anmendnent 150 to the Ml bourne and
Metropolitan Planning Scheme, as a Colum 3 use (as of
right, subject to conditions being net), but nobst councils
submitted that it should be a Columm 4, discretionary use.

After a lengthy public exhibition and consultation period
as required by the panel hearing process, Panel reports
began to energe on the various conponents of Anendnent 150.
Part | of the report related to the general guidelines and
Part 2 related to individual conponents of which there were
over twenty different parts, all incorporated into three
vol unes.
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The nmain issues related to dual occupancy as submtted by
councils was | oss of anmenity, inadequate standards, and the
need for dual occupancy to be |limted to certain |ocations
(ie. only so many per area). In addition, nost councils
requested that dual occupancy be a Colum 4 use that is it
required a town planning permit and would be subject to
third party appeal.

By the end of 1985, dual occupancy as a planning provision
was incorporated into the Regional Chapter of the
Metropolitan Planning Schenme, and it was an ‘as of right’
provision for Residential zones in all nmunicipalities
subj ect to conditions.

When the anmendment was finally gazetted as Anendnent 367 to
the Mel bourne and Metropolitan Planning Schene in Novenber
1985, it included sone further conditions to that whi ch was
originally exhibited, including:

o maxi mum bui | di ng site coverage of 60%

o mnimum site area of 450 square netres
(originally there was no mninumsite area);

o each site to allow two car parking spaces to be
arranged so that cars could enter and depart
the site separately; and

o one of the two dwellings to have a maximum
floor space of 100 square netres (ten squares).

(The nore detailed and often political processes associ ated
with the evolution of dual occupancy policy are provided in
Chapter 4).

An editorial in The Age on 26 Novenber 1985 discussed the
i ntroduction and gazettal of Amendment 367 in the follow ng
way:

Vari ati ons on a Housing Thene
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Until recently, nobst Australians aspired to own
their owmn hone and quarter acre suburban bl ock.
In pursuit of that goal scarcity and rising |and
prices to further and further afield forced them

Until now, housing <controls have tended to
di scourage new or varied patterns of housing.
Many rmunici pal Councils and property devel opers
are still wedded to the concept of a single
dwel ling on a standard size suburban bl ock. Last
week however the Victorian Governnment abandoned
tradition and declared that in future owners of
residential properties would be free to build a
second home on their bl ock. Previously Councils
could refuse to issue permits for dual occupancy.
But under the Government’s plan the Councils
power of veto will be abolished, provided that
owners neet certain standards and provided that
the block is at |east 450 square netres in area.

3.3 1980s -— Mnistry for Planning and Environnment

In 1985, after many vyears of discussion, planning and
negoti ation, all planning powers and responsibilities of
the Melbourne and Metropolitan Board of Wrks were
transferred to the Mnistry for Planning and Environnent,
and the Mel bourne and Metropolitan Board of Wrks ceased to
have a town planning function. This officially took place
on 1 July 1985.

In 1987, the State CGovernnment released its netropolitan
policy entitled ‘‘Shaping Melbourne’'s Future''. Thi s
docunent nade specific reference to urban consolidation as
a major policy and strategy and it utilised it as a key
thrust within the devel opment of the netropolitan area.
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The Governnent’s policy of urban consolidation
aims to arrest the population |osses from
established urban areas and to reduce outward
growh rates that would be too rapid to service.
This represents a deliberate choice to counter

present trends t hat woul d result in
i nefficiencies and i nequities as exi sting
infrastructure becane underutilised

Resi denti al consol i dation not only achieves
significant econonmies in urban devel opnent, but
also provides a greater diversity in housing

choice ... government has already taken a
significant step in pronoti ng residentia
consolidation by introducing dual occupancy in
1985. It will build on this with additiona
nmeasures to encourage nore rmedium density
devel opnent. (Mnistry of Pl anni ng and

Environnment; 1987: 34).

It was during the later part of the 1980s that the State
CGovernment becane nore comritted to its efforts to pronote
urban consolidation, although municipal Councils did not
readily take up such comm tnent. Consi der abl e opposition
to proposed nedium density devel opnents from both councils
and third parties had resulted in nunerous appeals to the
Planning Division of the Admi nistrative Appeals Tribuna
(AAT) .

In 1988, t he M nistry released the ‘‘Residenti al
Devel opment  Provisions’ for Planning and Environnent,
which ainmed to increase densities for new subdivisions in
outer and fringe areas (an average of 15 |ots per hectare)
and to pronote smaller |ot subdivision. Badcock believed
t hat :

Real headway in the search for solutions to
problens of housing people wll not be made
unl ess governnents adopt a broadly based strategy
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t hat addresses structural change in its entirety.
(Badcock 1984, 337)

He further noted that:

The ageing of the population, with the added
pressure of a permanent pool of unenpl oyed
workers, wll in time necessitate a thorough
revision of governnment policies in relation to
col l ective consunption, especially public housing
and urban consolidation. (Badcock 1984, 338)

Real progress towards increasing residential densities was
achieved through totally planned estates. Delfin' s Gol den
Grove estate in South Australia clearly denonstrated how
careful attention to design and aesthetic considerations,
as well as the provision of all services and anenities
could be achieved with nuch higher densities. The Urban
Land Authority followed a simlar path in Ml bourne, and at
this stage, the «contribution of dual occupancy was
negligi bl e.

3.4 1990s -— Further Policy Initiatives

The 1990s saw a flurry of reports and policy statenents
relating to netropolitan growh and urban consolidation,
whi ch ensured that the debate about urban consolidation was
al ways acti ve. In addition, followng the change from a
State Labor Government to a Liberal Governnent in 1992,
there had been a successful commtment to | ocal Governnent
amal gamat i on. Mel bourne’s 56 netropolitan nmunicipalities
were amal gamated into 22, with nost of the previous |ocal
government boundaries no longer in existence. (Discussion
earlier and Appendix 1 has noted and indicated these
changes).

The key governnent planning policies and reports which
related to urban consolidation and dual occupancy are
di scussed further on, in this chapter but it is fair
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summary to note that although governnments have been
consistent in their recognition of wurban consolidation
I ssues, the specific approaches to inplenentation had not
been forthcom ng.

Recogni sed housing policy conmentators (Burke, Maher
Heywood, Berry, Huxley, MLoughlin, Eccles et al) readily
agreed that the Governnent needed to take the lead role in
providing policy to make urban consolidation work nore
effectively, but all considered governnment not to be doing
enough, or not doing it properly in order to achieve the
desi red out cones.

In 1990 a series of working papers were released by the
Department of Planning and Housing, including the Medium
Density Housing Study and Housing Mel burnians for the Next
20 Years, and these ained to provide discussion on the
impact of the need to diversify housing opportunities
within the metropolitan area

Further in 1990, the State Governnent released Urban
Devel opment Options for Victoria, which highlighted four
maj or options for increased growh and population in both
metropol i tan Mel bourne and Victoria, nanely:

(i) Conpact Mel bour ne
(ii) Twin Cities

(iii) New Towns

(i1v) Regi onal Centres.

These options are represented diagrammtically as Figure
10.
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Compact Melbourne Twin cities
Comdpr growth, containment, Emphasis on South-Eastern Growth Area
consolidation

1 2

3
New towns Regional centres
New cities, o Emphasis on established centres,
corridor growth limited some consolidation
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Figure 10: 1990 - Urban Devel opnment Options for Victoria
(from Departnent of Planning and Urban Growth, 1990)

This report was the subject of significant discussion and
debate, and at tines, ridicule. The governnment did not
ever release its preferred option, although in its review
of all subm ssions received in response to the options
report it stated that ‘‘New Towns'’ to be the |east
preferred option by submttors. A good deal of criticism
was levelled at this report in that it basically went over
the sanme ground as the 1979 Alternative Strategies Report
by the Mel bourne and Metropolitan Board of Wrks, and that
the governnent was not focussed nor conmtted enough to
properly put any option into effect (Gol dstone).

In 1991 the governnent released ‘‘Victorian Code for
Resi dential Devel opnent’’ which was basically a Victorian
version of the ‘‘Geenstreet’’ principles, and which

encouraged smaller | ot sizes in newer, devel opi ng areas.

The government also released a code on nedium density
provi sions, which included provisions that allowed sone
medi um density to occur in residential areas, as of right,
subject to certain provisions, in a simlar manner to the
dual occupancy provisions. This becanme known as VicCode 2
which was incorporated as a State policy into the state
sections of all Planning Schenes through the provisions of
Amendrment R126. It enabled all Responsible Authorities to
consider the code in deciding on an application to use or
develop land for the purposes of a nulti-dwelling
devel opnent. VicCode 2 was incorporated into the Ml bourne
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and Metropolitan Planning Scheme (MWS) and its key
obj ective was to:

Encourage the use and devel opnent of land for
mul ti-dwellings in accordance with the Victorian
Code for Resi denti al Devel opnent - Mul ti
Dwnel ings 1993.....

And, anongst other matters to:

Devel op a consistent approach to the assessnent
of applications for nulti-dwellings. MVPS,
Cl ause 21.

If there was any aspect of the Local Section of a Planning
Scheme which was inconsistent with the Regional Section,
then the provisions of the Regional Section prevailed. The
scope of VicCode 2 applied to land in any urban zone or
reservation where a planning permt was required for:

e developnent and use of 3 or nore dwellings on a
site, other than a noveable dwelling unit or high
rise apartnment requiring lifts;

e devel opnment and use of a dual occupancy except as
provi ded by C ause 20A;

e devel opnent and use of residential buildings;

e subdivision of land into lots and devel opnent and
use of dwellings in accordance with the specific
desi gns or buil ding envel opes;

e dwelling extensions to any of the above. MWPS,
Cl ause 21-1

Cl ause 20A of the MWS contained requirements for dual
occupancy and provided for as of right dual occupancy when
specific requirenents were not nmet. However O ause 20A
only applied to the Residential C, the Canberwell
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Residential, Eltham Gateway and U ban Conservation and
Residential NO. 1 Zones. In these zones VicCode 2 is only
used when the as of right provisions were not net, and then
only with respect to the particular aspect of the proposal
which did not conply, (eg for car parking). In all other
zones, dual occupancy was subject to consideration under
Vi cCode 2.

VicCode 2 was initiated to facilitate medium density
housing in the thrust for a nore consolidated city. Its
aimts were to curb urban sprawl and to use existing
infrastructure nore efficiently, to offer increased choices
in housing options, to pronote appropriate devel opnment, to
encourage good quality and cost effective design which was
appropriate for a particular locality, to pronote an
increase in the nunmber and affordability of multi-unit
dwel |'i ngs, to achieve greater consistencies in the
requirements for multi-unit devel opnents and to preserve
the amenity of adjoining neighbours. One of its mjor
benefits was that it strived to inprove the consistency of
pl anni ng control s across Victoria.

Consol i dati on was being pronoted at that time primarily as
a means for meking better use of existing infrastructure
and reducing the need to spend public noney to extend
service lines and networks beyond the existing urban areas.
At this tinme there were differences in opinion as to
whet her there really was nuch savings to be nade by urban
consolidation initiatives and Flannigan held the view that
if consolidation was to retain credibility, the *savings’
needed to be identified, debated and their existence
resol ved. (Fl anni gan 1994) he further noted that the
perceived conmunity advantages (eg increased access to
facilities and public transport) needed to be assessed
agai nst personal disadvantages (less personal open space
and privacy).
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Vi cCode 2 was eventually abandoned by the State Governnent
in 1995 and the Good Design Guide for Medium Density
Housi ng was i ntroduced instead.

The Mnistry of Housing and Construction conm ssioned a
survey on dual occupancy five years after its introduction

‘“Dual Cccupancy Review Report 1990, and this was carried
out by the Urban Studies Unit of Footscray Institute of
Technol ogy (now Victoria University of Technol ogy). The

survey analysed the extent and general acceptance of dual
occupancy in a nunber of nunicipalities |ocated throughout
the nmetropolitan area of Ml bourne. It recognised that
whil e the concept of dual occupancy had been supported by
many of these nmunicipalities and also by the housing
i ndustry in general who were trying to pronote a variety of
housing stock and options, there had been sone continued
and vocal opposition from sonme nmunicipalities and resident
and nei ghbour hood groups, particularly those in the eastern
subur bs.

The review also found that while sone dual occupancy
devel opnents could be considered to be cheaper, because in
theory the cost of a block of land would be halved, the
devel opnent costs tended to outweigh any benefits that
could accrue from cheaper land, as developers were
reluctant to pass on savings in l|land costs. (1 ngemann,
1992) The study found that while developnment in outer
suburbs such as Werribee and Melton had been able to
provi de econom cal housing, in areas such as Canberwel| and
Brighton - apart from |local opposition - expensive |and
costs and the desire to build a high standard of housing
has not nmeant that there has been significant savings in
the cost of housing provided.

The Hon. Andrew McCutcheon, in his speech to the Federation
of Housing Societies of Victoria State Convention in
February 1992, indicated that his Governnent’s nunber one
priority in planning was to halt urban sprawl by reversing
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the drift of population to suburban subdivisions on the
outskirts of Ml bourne. He noted that:

There are conpel ling reasons for noving away from

this traditional pattern of devel opnent. It is
econom cal l'y unsound, it i's socially
i nappropriate and it is envi ronnental |y

unsust ai nabl e. (MCut cheon: 1992)

McCut cheon advocated the introduction of the Victorian Code
for Multi-Dwelling Devel opnent and the Victorian Code for
Resi denti al Devel opnment. He considered the Milti-Dwnelling
Code to be an extension of the dual occupancy provisions

which he noted had ** ..... received strong nmarket
acceptance since their introduction in 1985.’" (MCutcheon
1992)

In an article in the Sunday Age on 7 Novenber 1993, the
M ni ster for Planning and Devel opnent, M Robert Maclellan
di scussed his governnment’s concerns about dual occupancy
and renoving the automatic provisions from the Planning
Schene:

The dual occupancy provisions introduced by the
former Labor Governnent in 1985 had not worked in
many cases and had encouraged shoddy specul ative
devel opnents out of character with the |oca
areas, often in |ocations where they were never
i nt ended.

What he indicated was born out to be partly correct and in
the analysis of population and census data in Chapter 5 of
this thesis, it is denonstrated that dual occupancy
devel opnents predomnantly occurred in |ocations where
consol i dati on was not i ntended.
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4. EVOLUTI ON G- DUAL GOOUPANCY PQALI CY

The role played by the two nmmjor governnent agencies, the
Mnistry of Housing and the Planning Branch of the
Mel bourne and Metropolitan Board of Wrks, together wth
the Mnistry for Planning and Environnment which had a
m nor, but inportant role to play towards the end of 1985,
in the devel opnent of dual occupancy policy is examned in

this chapter. It traces the devel opnent of dual occupancy
policy and its transformation from a housing policy to a
metropolitan planning policy. Most of the material on

which the chapter is based is derived from a series of
interviews with key people generally recognised as being
significant in the evolution and inplenentation of dual
occupancy policy and includes personnel from the (then)
M nistry of Housing, the (then) Ml bourne and Metropolitan
Board of W rks and the (then) Mnistry for Planning and
Envi ronment. These peopl e included the foll ow ng:

o Eugene Kneebone, forner GCeneral Mnager of the
Nei ghbour hood Redevel opnment Division, Mnistry
of Housi ng;

o Ken Burr, f or mer Di rector of Pl anni ng,
Mel bourne and Metropolitan Board of Works;

. Bill Chandler, Director of Loder and Bayl ey,
who in 1980 was seconded to the Mnistry of
Housi ng to prepare a report on dual occupancy;

o David Rae, former Assistant Director, Regional
Pl anni ng, Departnment of Planning and Housing
(formerly with the Mel bourne and Metropolitan
Board of Works);

o Denni s |ngemann, Manager of Special Housing
Branch, Mnistry of Housing;
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° Les Goves, Chief Executive Oficer, Housing
I ndustry Associ ati on;

o Prof essor David Yencken, Head of Landscape
Architecture School of Environnental Planning
at University of Ml bourne, fornmer Secretary of
the Mnistry for Planning and Environnent;

o Paul Coldstone, Planning Oficer, Mnistry of
Pl anni ng and Devel oprent; and

. David Wiitney, Director of Planning, Perrott
Lyon Mat hi eson Pty Ltd.

It should be recognised that each of these people had
different and varying roles in the developnment of dual
occupancy policy and their comments reflect their
particular position and role, consequently sonme of their
comments need to be carefully interpreted.

These interviews took place predomnantly from June to
Novenber 1991 and each interview took up to four hours that
followed an open ended question format which generally
dealt with the follow ng issues:

o how di d dual occupancy becone a policy?

o why did it becone an issue?

o what was the political clinate of the day?

o who were the mmjor players in its origin and
i nception?

o what was the original intent of the policy?

o why was it was inplenmented in 1985? (\Wy not
before? Wiy not after?)

63



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

. what was the basis of its control s?

These issues are addressed in the follow ng sections of
this thesis. Firstly there is a discussion on dua
occupancy as an energing instrunent of housing policy, and
secondly commentary on the appropriation of dual occupancy
by the planning arm of governnent. In addition, some of
the criticisnms |levelled at dual occupancy by the respondent
i ntervi ewees has al so been di scussed.

4.1 Dual Cccupancy as an Energing | nstrunent of
Housi ng Policy

As indicated in Chapter 2 dual occupancy began as an
initiative of the (then) Mnistry of Housing in April 1979.
The 1970s were a tine of controversy and disruption within
the Mnistry of Housing, due mainly to the land deal
scandal s and the developnent of high rise public housing
acconmodati on that began in the 1960s and which term nated
in the early 1970s (Sandercock; 1979). An influx of inner
city public housing, including high rise devel opnent was
devel oped under the unbrella of slum clearance and |ater
the largely ineffective urban renewal programe via the
U ban Renewal Act 1978. Kneebone indicated that urban
renewal activity under the Act was nmainly confined to
general discussion and planning, and not real action, while
McLoughlin noted that:

Housing Construction Victoria, established as
early as 1936, was essentially a slum clearance
and redevel opment agency. (MLoughlin, 1992:123)

In a speech in 1992, Planning M nister MCutcheon descri bed
the early public housing estates in the follow ng way:

W have to accept the fact that the high and
medi um density devel opments of the 1960s - the
walk ups and tower blocks - were ©poorly
concei ved. They were cold and ugly and did not
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nmeet peopl e’ s housing needs. The public housing
sector was so chastened by this experience that
by 1986-87 only 45% of the new housing built by
Housi ng Construction Victoria was medi um density.
(McCut cheon, 1992)

Early public urban renewal initiatives were led initially
by Housing Comm ssion of Victoria Assistant Conmm ssioner
Harry Parsons, Housing Commission of Victoria GCenera
Manager Les Allwinton, and Dr. Roy Glbert, Director of the
newy formed Mnistry of Housing.

Largely on Parson’s initiative, the Liberal Governnent had
been encouraged by the Housing Conm ssion to pass an Urban

Renewal Act with Par sons responsi bl e for its
Adm nistration. This Act was based on United Ki ngdom node

and contai ned wi de ranging powers. However, possibly due
to other pre-occupation and political inperatives it
remai ned | argely unused. When the Urban Renewal Act was
drafted in 1979/80, the main provisions of the United
Ki ngdom nodel s were included. A decade |ater when the

governnment and the community were keen to encourage urban
consolidation some of its provisions was finally utilised.
Yencken and Kneebone (1991) however, expressed the view
t hat many operators regarded it as draconian and
politically too difficult to be of real benefit.

These ideas represented a significant change in the role of
t he Housing Conmi ssion. During the 1960's and early 1970’ s
it had purchased large tracts of land on the fringe of new
suburbs. These included Broadneadows, Pakenham Goonawarra
(Sunbury), Narre Warren and so on. In 1976/ 1977 the
Conmi ssion and the Governnent sustained heavy criticismand
with the passing of Urban Land Authority Act during the
1980’ s these estates were progressively transferred to the
Urban Land Authority.

Sonme claimthe Gowans report ultinmately led to the Liberal
Governnments’ demise - it certainly was a major contributing
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factor. A new breed of public housing |eaders including
G | bert and Kneebone turned their eye to the existing urban
fabric, and the new policy directions reflected this
change.

In the view of the General Manager of the Nei ghbourhood
Redevel opment Division of the Mnistry of Housing, Eugene
(Trevor) Kneebone, there was, in 1979, a ‘‘policy vacuum’
in the urban renewal and redevel opnent area. Kneebone
believed that the Neighbourhood Redevelopnment D vision
‘““inherited’” a range of disparate housing policies, and
one of its principal responsibilities was to then refine
and redevelop such policies into neaningful and workabl e
housi ng and urban solutions. At the tinme, he saw a need to
sensitively ‘‘restitch the torn urban fabric’’.

The Nei ghbour hood Redevel opnent Division by its devel opnent
of new ideas began to turn what was neant to be a largely
operational responsibility (neighbourhood redevel opnent)
into a defacto policy branch for the Mnistry of Housing.
It formulated a nunber of housing policy options, sonme of
whi ch i ncl uded:

o sel f hel p/self build;

o infill housing/rehabilitation;

o spot purchase;

° estate inprovenent;

o scattered public housing in private estates;
and

o dual occupancy.

The initial aims of the dual occupancy policy were
contained in an in-house ideas discussion paper prepared by
t he Nei ghbourhood Redevelopnment Division as its working

66



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

mssion in April 1979. Kneebone indicated that this
docunent outlined the broad intent or thrust of the dual
occupancy policy anong other issues. As the aforenentioned
di scussion paper began to take shape, three clear
objectives began to energe which would broadly inplenent
the initial goals of the dual occupancy programre. These
i ncl uded:

1. to conbat the increasing cost and dim nishing
affordability opportunities of housing;

2. to increase housing choice to suit a changing
range of denographic profiles and lifestyle
options; and

3. to provide greater social mx and diversity
wi t hi n exi sting nei ghbourhoods.

O the three objectives, planners or policy nekers had
rarely discussed the third one of providing greater social
m x and diversity wthin existing neighbourhoods, perhaps
due to the conplexities of this objective. However, it has
been stated as a policy objective in the Mel bourne Strategy
| rpl ement ati on Report 1981 and Shaping Mel bourne’s Future
1987. It is inportant to point out at this stage (in 1979)
the thrust to increase urban consolidation opportunities
was not considered as an objective of dual occupancy

policy.

The initial dual occupancy policy of the Mnistry of
Housing also had three separate foci, that of a planning
function, a housing supply function and an urban
initiatives function, ie pronoting a range of housing
options and forns (Kneebone 1991).

The general philosophy of the Nei ghbourhood Redevel opnent
Division at this tine was to provide an alternative to high
rise accommodation and according to Kneebone, to inprove
the inmage of public housing in Victoria, particularly the
slum cl earance excesses which had been generally ignored
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during the so called urban renewal period. Dual occupancy
was seen to be a small, but effective conpromse in
achieving this aim MLoughlin indicated that:

The sheer scale of the typical high rise
construction has resulted in a considerable
i nfl uence on t he bui | t envi ronnent .
(McLoughl in, 1992:123)

The M nisters of Housing under the Haner/ Thonmpson Li beral
Government during this tinme were Brian D xon, and |ater,
Jeff Kennett. The former closed the Hol nesgl en Concrete
Housing factory whilst the latter halted the devel opment of
further large scale, high rise housing estates. According
to Kneebone, both Mnisters strongly supported the various
policy initiatives and prograns of the Neighbourhood
Redevel opment Division which were also reflected through a
Housi ng G- een Paper process at that tine.

Not only did the dual occupancy policy have direct
rel evance to housing provision, but it also had a
significant relevance to planning (Burr 1991). At this
time, the Mel bourne and Metropolitan Board of Wrks was the
responsi bl e planning authority for the netropolitan area of
Mel bourne. Basically the broad aimof the MMBWw th regard
to dual occupancy in the early 1980s was to allow a node of
housi ng provision that provided for smaller housing nodes
on the one site. According to Kneebone, the initial thrust
was not aimed at urban consolidation issues but rather to
provide for a greater diversity of housing types in a range
of areas accessible by public transport and close to key
enpl oynent opportunities.

The waiting lists for public housing were continuing to
grow and it was considered that the increasingly diverse
needs of actual and potential housing consuners was not
being net. At this time, Kneebone considered the greatest
demand for public housing was coming from single parent
househol ds, usually conprising a fenmale head with one or
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two dependent children. Anal ysis of census data and
housing waiting lists at this time showed that this client
demand increased even nore from the 1970s through to the
1990s (ABS 1991, Mnistry of Housing).

It was considered by the Mnistry of Housing that single
parents had a real need for a smaller house, without the
responsibility of |ooking after large (if any) gardens and
out door open space areas. In addition, they needed to be
in locations that were accessible by public transport or by
foot to community anmenities such as shopping centres,
school s, kindergartens, child health, nmedical and child

support services. According to Kneebone, dual occupancy
was seen to provide opportunities to develop new housing
that involved the ‘‘least intensive intervention into
exi sting urban areas’’. By this, he indicated that the
public sector could intervene to nodify urban popul ati ons
in a way that had the ‘‘lightest inpact’’ in terns of

physi cal form on the nei ghbourhoods.

Dual occupancy sought to address the m smatch’’ bet ween
what people needed in terns of housing, and what was
presently avail abl e. An analysis of the 1976 Census of
Popul ation and Housing showed that non-traditiona
househol d units were becoming nore dom nant t han
traditional nuclear famly units, and that household
structures were significantly changing. Wile only 30-40%
of househol ds conprised traditional nuclear units, 90% of
all new housing being built was in the form of a detached
three bedroom plus house on a separate allotnment in the
outer or fringe nunicipalities.

In 1980 Bill Chandler, a Director of the Loder and Bayly
Consul ting group was seconded to the Mnistry of Housing as
an in-house consultant to prepare a report on dual
occupancy for the Mnistry. He stated that he was
‘“scranbling around for a while, as no-one had a handle on
where to go'’.
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Due to the Melbourne and Metropolitan Board of Wrk’'s
residential subdivision policies (MVBW 1979) and the
various |and deals of the 1970s (Sandercock: 1979), people
were noving out of the inner city areas and new suburbs
such as Knox, Lilydale, Berw ck, Keilor, Sunbury, Werribee
and Melton were being developed and opened up. In
addition, the federal housing policies of the 1970s (new
towns, regional growmh centres), which were established
during the Wiitlam era (1972 - 1975), also neant that the
Geelong Region was attracting significant population
gr owt h.

Bill Chandler prepared a report entitled Dual GCccupancy:
Addressing the M smatch Between Housi ng Stock and the Needs
of Househol ds for the Nei ghbourhood Redevel opnent Divi sion
of the Mnistry of Housing, released in Decenber 1980. The
report specifically dealt wth dual occupancy and it
hi ghli ghted a nunber of inportant issues such as the need
for increased public housing, the need for smaller hones,
and the increase of single adult fenale famlies which
provision of dual occupancy housing could address.
However, from the historical perspective, it highlighted a
nunber of key issues that helped to reinforce the policy
direction in relation to dual occupancy of the Mnistry of
Housing in the late 1970s. The increase in single parent
famlies had a significant inpact on the demands of the
public housing market and initially the Mnistry of Housing
devel oped dual occupancies for public rental only. Further
research by the Departnment of Planning led to the view that
dual occupancy provided a viable and cheaper housing option
in all areas and it encouraged private builders to offer
them as private hones. (Col dstone, 1992)

Chandler put forward the proposition that the housing
mar ket operated under a series of thresholds, which were
principally related to affordability and the type of
housi ng avail abl e. He indicated that there were
significant gaps in the welfare and bottom end of the
private housing market, issues also related to incone and
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affordability. H's thesis was that the private housing
mar ket was not building what people wanted, or could
afford. The report attenpted to explain that housing needs
were becoming increasingly diverse and that they had
changed significantly fromthe 1950s to the 1980s. Housi ng
needs were not able to be answered by sinplistic honbgenous
solutions any nore (by building three bedroom detached
houses), and such needs would continue to diversify
t hr oughout the 1980s.

Chandl er concluded that the |evel of understanding by the
general comunity, including builders and devel opers, of
changes in denography and socio-econonmic situations was
| ow, and that housing decision makers were still building
for the typical nuclear famly. The 1976 census showed
that 48% of metropolitan households were living in one or
two person househol ds. It had become even nore serious
since then with non-nucl ear househol ds now being close to
the absolute majority. The study dealt with housing in a
holistic form and discussed issues such as physical form
affordability, site and building relationships, social
issues, fire control, recognition of different working
environnents, leisure tine and finance.

One of the obstacles that had to be overcone very early in
the study was to formulate an accurate definition of dua
occupancy and Chandl er stated that the working group at the
M nistry of Housing to whom he reported spent sone tinme
debating this issue. The final definition of dual
occupancy that was agreed upon and adopted was:

Dual Cccupancy: two  househol ds [iving
i ndependently on a shared single residential
site.

Thus it was inmportant to fully explain this definition and
it was of interest to see the way the definition was
clarified at that time. It can be seen that this statenent
represented an attenpt within the Mnistry of Housing to
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generate a watertight definition. The subsequent
interpretation and acceptance of the definition by the
rel evant planning authorities and users would be a key to
effective inplenentation of this policy. Dual occupancy
was formally defined as foll ows:

(i) Tw -— the dual occupancy concept is
not intended to by-pass controls on nulti-
unit devel opment ... Wth the possible
exception of allowing a ‘‘pensioner relative
unit’® on a dual occupancy site which has
suitable <characteristics, it 1is intended
that only two occupanci es be

(ii) HouseHoLDS -— not i nt ended to
artificially [imt dual occupancy to
particul ar types or groupings of people

a household is defined as ‘‘a group of
people who |live together as a single

donmestic unit and eat together froma common
food supply. A person living alone is also

a househol d’’ . There is no inplication
that the people in the group need be
rel at ed.

(iii) LI VI NG | NDEPENDENTLY -— dual occupancy
is not sinply an extrenme version of a shared
house. It requires sone specific
requirements to be conplied wth. These
are:

o] separate front and rear door

o] separate kitchen

o] physical barrier between the adjacent

occupancy whi ch achi eves an acceptabl e | evel
of fire and noi se separation.
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(iv) SHARED SINGLE RESIDENTIAL SITE (ALLOTMENT) -—
the essence of dual occupancy concept is to
maintain the whole site on one title and in

one ownership. It is intended that the
front garden, driveway and other outdoor
areas will be to varying degrees, shared.

In no way is it intended to by-pass nulti-
unit controls by allow ng future subdivision
and ownership through strata titling or very
|l ong term | easing. (Mnistry of Planning;
1980:5.)

The devel opnent of dual occupancy housing in 1980 or at
this stage was not intended to be targeted for any
particul ar suburb, nunicipality or region. However, it was
recogni sed that different councils would deal with it in
different ways. It had been a common perception that dual
occupancy was targeted for the mddle ring suburbs of
Mel bourne, particularly since the Mnistry of Planning s
policy of wurban consolidation had beconme nore prom nent
(Burr 1991). However, dual occupancy had nore potential to
be inmplemented in mddle ring suburbs conpared to sone
others, due to larger allotment sizes, changing household
structures and diverse popul ations. Ur ban consolidation
was not seen as the main focus of dual occupancy. However,
Kneebone anobng others of the early policy devel opers |ater
saw dual occupancy as a neans of inplenenting consolidation

policy.

One of the original housing ains of dual occupancy policy
was to satisfy the increasingly diversified housing needs
of a denographically changing society. The Mnistry of
Housing already had a limted granny flat programe in
place, and it was considered that this should be extended

to incorporate other physical forns of housing. Dual
occupancy was seen as a natural extension of this
progr anme. Dual occupancy was also seen to have the

potential to create greater social mx and to increase the
diversity of social m x of a nei ghbourhood or area.
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From a tenure point of view, a dual occupancy devel oprment
could provide options in tenure, nanely owner/owner
owner/tenant or tenant/tenant. This view had changed
somewhat from its original intention of the whole site
being ‘“*on one title and in one ownership’’ (Mnistry of
Housi ng: 1980). From a sociol ogical point of view dual
occupancy was seen as being able to contribute to greater
diversity in social tenure, wth one of the popular
concepts being that an ol der coupl e/ person could create an
addi ti onal dwel I'i ng for rent by a younger
coupl e/ fam |y/ person where there could be an exchange of
responsi bility dependi ng upon the capacity of the household
(for example, the younger famly could maintain the gardens
while the older famly could provide child care, baby
sitting and support) (Chandler: 1991).

Dual occupancy was also seen as a neans of encouraging
older people to remain in their households/area for a
| onger tine period, and to thus indirectly slow the drain
on conmunity services for provision of additional elderly
housing and support services. A second contributing
household could then potentially assist an older aged
househol d structure unit to remain at hone for a |onger
time period (Chandler: 1991, MVBW 1981).

In attenpting to gain support for the dual occupancy
progranme, the Mnistry of Housing used the fact that they
were also a public housing authority, and consequently
i npl emented several denonstration projects around the
netropolitan area of Mel bourne. These denonstration
projects included conversion of |arger houses into two
smal l er houses, conversion of granny flats into nore
l'i vabl e and useabl e dwellings, conversion of |arger houses
into two separate dwellings, ie. one house upstairs and one
house downstairs, and construction of specific, purpose
built pairs. Some of the denonstration projects were
carried out in conjunction wth the Housing Industry
Associ ati on, who, Kneebone acknow edges, had given the dua
occupancy housi ng concept great support fromthe outset.
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Once the dual occupancy policy was fornul ated and avail abl e
to be inplenented as a housing option, the Mnistry of
Housi ng approached the planning branch of the Ml bourne and
Metropolitan Board of Wrks in early 1981 to assist wth
its planning inplenentation. According to Kneebone, the
Mel bourne and Metropolitan Board of Wrks took a:

decidedly cool approach to the policy and did
very little to assist themfor two years.

This opinion is contrary to the opinions expressed by Burr
who indicated that the MVBW were keen to develop dua
occupancy policy as a planni ng mechani sm

The M nistry of Housing gave a nunber of tal ks and sem nars
to a range of governnent and non governnent people about
the policy, and attenpted to cajole the Ml bourne and
Metropolitan Board of Wirks into being nore receptive to it
(Kneebone 1991).

In addition, some that considered it the Mnistry for
Pl anning and Environnent, headed by David Yencken (from

1982) preferred to keep well away from the policy.
Kneebone clainmed that David Yencken was a visionary who
seemed not to like to ‘‘dirty his fingers'’ . However he

further clainmed that Yencken supported the dual occupancy
policy in principle, but his key staff were not supportive.
Yencken had earlier been the main driving force behind the
strata title legislation and therefore well understood the
potential of dual occupancy. The extent to which Yencken
was reacting to the likely views of his political nmasters
was al so a factor in this opinion.

By the early to md 1980s, when the Cain Labor Governnent
incorporated the town planning function of the Melbourne
and Metropolitan Board of W rks into the Mnistry for
Planning and Environment, resistance to dual occupancy
within planning circles dimnished and senior planning
staff became convinced of its worth and value as a
significant planning and housing initiative. To encourage
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this change, the Mnistry of Housing sponsored nany
di scussions by its own staff wth interstate planning
authorities, particularly in Adel ai de, Sydney and Canberr a,
and chaired the nediumdensity aspects of the Wrking Party
of the Inquiry into Housing Costs. In addition, New South
Wales had inplemented an early form of dual occupancy
policy which was slowy being devel oped, but which was not
wor ki ng very well. Lessons could be learnt from the New
South Wal es experience that had been used in New South
Wal es prior to 1979 (Yencken 1991).

4.2 The Appropriation of Dual Occupancy by the
Pl anni ng Arm of Gover nnent

From about 1981 and 1982, dual occupancy began to energe as
a planning policy, rather than a housing option. As a
pl anni ng option the planning division of the Ml bourne and
Metropolitan Board of Works took it up, and later on it was
primarily the responsibility of the Mnistry for Planning
and Environnent. At about this tine, an interdepartnental

comittee was est abl i shed, conpri si ng John Lawson
(Planning), Eugene Kneebone (Housing) and David Rae
(Mel bourne and Metropolitan Board of Wrks). Rae

considered that the three menbers of this Committee were
key figures in the evolution of the dual occupancy policy,
anongst other planning and housing policy nmatters.
Kneebone agreed with this view Thi s interdepart nmental
Commttee was basically established to discuss ways and
means of how they could all work together to inplenment the
Chandl er report. Concurrent with the preparation and
rel ease of this report, was the release in 1981 of the
Mel bourne Strategy |nplenentation Report that was prepared
by the Melbourne and Metropolitan Board of Wrks in
conjunction wth Anmendnent 150 to the Melbourne and
Met ropol i tan Pl anni ng Schene.

From the md to late 1970s and onward (as outlined in
Chapter 3), there had been a noticeable change in planning
policy for the netropolitan area of Ml bourne and there was
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a shift from the outward, corridor gromh patterns to a
nore consolidated pattern of growh. In addition, the
Mel bourne Housing Study (King 1981) highlighted the
existing and future problens for consumers of housing in
Mel bourne. It painted a fairly stark scenario as to future
housi ng opportunities.

So the seeds for dual occupancy were firmy sown and the
Comm ttee used every possible opportunity to pronote the
opportunities for the concept. According to Rae, the key
i ssues for dual occupancy at this time were to provide an
increase the diversity and options for housing, and to
exanmne the inflexibility of the current planning controls
in relation to this form of devel opnent. The Urban Land
Authority played an inportant role in denonstrating the
advantages of smaller lot sizes, and in the 1980s it had a

policy of ensuring that a proportion of all its estates
were set aside for medium density housing. In the outer
suburbs |ike Broadneadows the allocation was around 10%
while in the mddle suburbs like Box Hill it was 30%

(McCut cheon, 1992).

In 1987 the Governnent appointed John Lawson as Deputy and

then Chairman of the ULA The GCovernnent gave him a
Charter to pursue housing affordability objectives and to
reshape the Authority. Wereas the Authority had

previously ensured its residential developnents matched
those of its private sector rurals, Lawson pursued an
entirely nore radical agenda. Instead of accepting the
general |y accepted experts view of the market the Authority
enpl oyed ways to nould and change the market. In a three
year period, densities of the large core estates were
increased by up to 40% largely through raising anenity
standards in totally integrated housing estates.

Parts of the resultant cost savings were used to drive down
or at least contain prices and part of it was spent on
genuine inproved conmunity facilities. In the initia
phase, particularly at the Meadows Heights estate at
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Br oadnmeadows, dual occupancy was used as planni ng approval
al ready existed but subsequently the Authority replaced its
estates to these new standards. The Authority rapidly took
over the role as market | eader and ot her devel opers adopted
the new standards. Dual occupancy had played a small but
i mportant role as a tool.

At this tinme, specific proposals for dual occupancy had
been included in Anendnment 150, with dual occupancy being

nomnated as a conditional, ‘as of right’ use in
Resi dential C zones. This meant that it was permtted as
of right, subject to certain conditions being net.

According to Rae, the Ml bourne and Metropolitan Board of
Wrks was quite adamant that this was the only workable
option, and it was the only way that it could get through
the local council opposition, which was already being
strongly noted.

In this regard, the key planners from the Mnistry for
Pl anning and Environnent considered that they had |earnt
from what had happened with dual occupancy in New South
Wal es (CGol dstone). Prior to this, New South Wales had
tried to inplenment dual occupancy by firstly making it a
di scretionary use, and secondly by tying it to occupancy
provisions in that the second occupant had to be related in
some way to the main owner or tenant. According to Roseth,
this proved to be nuch too inflexible and for the years
that it was in operation, the provisions did not achieve
any noticeable results (ie any obvious increases in
dwel I'ing construction) as too nany councils woul d not issue
permts due to their discretionary powers.

After observing the problens with inplenmentation in New
South Wales, particularly the difficulties wth dua
occupancy being a discretionary use in residential zones,
t he Mel bourne and Metropolitan Board of Wrks was convi nced
that New South Wal es was on the wong track, and that dual
occupancy should be a conditional, ‘as of right’

requirement in all Planning Schemes (Burr).

78



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

Yencken indicated that New South Wales indirectly set the
scene for the evolution of the dual occupancy policy in
Victori a. Looking back in 1991, he recalled that the
genesis of the policy came frominitiatives in New South
Wal es. He believed, however, that Victoria nade a:

much nore significant attenpt to do sonething
about the issue and that was to force councils to
do sonet hing about nedi um density.

By the tinme Yencken was appointed as Director of the
M nistry for Planning and Environnent after the el ection of
the Cain Labour Governnment in March 1982, significant work
and attenpts to get the dual occupancy policy up and
running had already been nade, particularly from the
Mel bourne and Metropolitan Board of Wrks. He believed
that there was clear evidence that the ‘as of right’
provision in the planning schenes would be the only way to
achieve positive results. Some of those interviewed
regarded Yencken as one of the first bureaucrats to
consider the dual occupancy policy in the context of
efforts to try and i ntroduce ur ban consol i dation
initiatives to netropolitan Ml bourne. Al t hough overal
his staff at the Mnistry for Planning and Environment was
supportive, Yencken was aware that there was sone pockets
of resistance to the introduction of the policy anongst his
key staff. Chandler was nore forthcomng in his criticisns
and indicated that in the early 1980s, the Mnistry of
Pl anning and Environment was not all that interested in
urban consol i dati on and dual occupancy.

The actual process of inplenenting dual occupancy as a
policy and including it as a provision of the Ml bourne and
Metropolitan Planning Schenme becane sonewhat |ong and
| abori ous. From the time the Ml bourne Strategy
| mpl ement ati on Report was released in 1981 through to the
formal inclusion of the planning controls in the Ml bourne
and Metropolitan Planning Scheme, four years passed. The
role of the Mnistry of Housing in the process at this
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stage had begun to decline, although it still maintained an
active interest in the policy and were still involved in
its pronotion and inplenentation for its public clients.

It had becone critical to get the dual occupancy provisions
approved by the Mel bourne and Metropolitan Board of Wrks,
and especially by its Planning Conmttee, which was
principally conprised of elected local councillors from
various nmunicipalities. By this tinme, nost local councils
were vigorous in their opposition to dual occupancy. There
were sone vociferous opponents of the policy, including
council representatives on the Planning Committee of the
Board, including Frank Cox from Coburg and Peter Cownley
from Keilor (Rae). It took until 1984 before the Board
formal | y adopted the dual occupancy provisions of Anendnent
150, by which time the Cain Labour CGovernnent was in power,
but according to Rae:

..... a very conservative planning departnment at
the Mnistry of Planning and Environment still
exi st ed.

An i ndependent panel was appointed by the Mnister for
Planning to hear submissions in relation to Part 7 of
Anmendrent 150 that dealt with the dual occupancy provisions
(chaired by John Bayly).

Rae’s recollection was that the governnent at this stage
was not prepared to conme in and over-ride the Mel bourne and
Metropolitan Board of Wrks and in his opinion the
governnment did not push strongly enough to curtail the
prol onged i npl enentati on process. He further believed that
the Mnistry of Planning and Environnent did not play a
strong part in inplenenting the Amendnment 150 provisions
and considered that it was the Ml bourne and Metropolitan
Board of Works and the Mnistry of Housing which did nost
of the work.

Fol l owi ng the reconmendations of the independent panel to
adopt Part 7 of Amendnment 150 (which dealt with the dual

80



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

occupancy provisions), the proposal went to the Planning
Conmittee of the Mel bourne and Metropolitan Board of Works
on 20 March 1984. However the Conmttee asked for further
information, as nenbers were wary of approving dual
occupancy in the recommended format which allowed it to be
an ‘as of right’ provision. The Planning Department of the
Mel bourne and Metropolitan Board of W rks had nunerous
informal nmeetings with the internal Planning Commttee in
an effort to try and get themto understand and to approve
t he anendnent.

Rae net wth sonme of the Planning Commttee nenbers
i ndividually and di scussed a nunber of proposals with them
and he claimed this eventually resulted in a slight
nodi fication of the amendnent with the introduction of sone
further mnor changes. These changes were informally
canvassed with supportive colleagues at the Mnistry of
Housi ng (Rae 1991, Kneebone 1991).

On 8 May 1984 the Planning Conmttee of the MVBW adopted
Amendnent 150 Part 7. It was then sent to the Honourable
Evan Walker, Mnister of Planning, for his approval.
However, the Mnistry for Planning and Environnment still
had sone concerns which stemmed from | ocal governnent, and
the Mnistry allowed a further two nonth period for
subm ssions which, according to Rae, continued to hold up
t he process.

It is wunderstood that it took further discussion wth
Yencken to push the anendnent through, as he as head of
departnent, was supportive, but sonme nenbers of his
Mnistry staff were not. Dual occupancy was finally
approved as Anendnent 367 on 27 Novenber 1984, Accor di ng
to Yencken, Mnisters do not Ilightly introduce ‘as of
right” provisions, and he believed that the Planning
Mnister at the tinme, Evan Wil ker was |ooking for three
criteria needed to be nmet prior to giving it his approval

These included that the dual occupancy concept, when |eft
with | ocal governnment, was able to be properly inplenented,
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that dual occupancy could work in an attractive and
reasonabl e way and that other Mnisters could be convinced
of the sane.

As part of the internal |obbying and in order to convince
Evan Wal ker and other Mnisters of the need for dua
occupancy, Dennis Ingemann of the Mnistry of Housing (who
was assisting Kneebone) organised a bus tour of dua
occupancy projects conpleted by the Mnistry of Housing.
Yencken called this ‘‘a very influential and successful
event’’, while Ingemann renmenbered it as a:

sem nal event in the evolution of dual occupancy
becom ng an actuality as it totally convinced the
three Mnisters that dual occupancy was a good
thing and that they ought to nove in on it.

The other Mnisters present included the Hon. lan Cathie
(M nister for Housing), and the Hon. Frank W1l kes (M nister
for Local Government). In addition Roy G lbert (Director
of Housing), Rae and M WIkes' adviser acconpanied
| ngemann on the bus tour, which took approximately two
hours and visited a nunber of dual occupancy devel opnents
in the Kew, Heidelberg and Doncaster areas. Many of these
proj ects had been devel oped on Mnistry of Housing sites as
it was effectively the only devel oper which had built any
at this time, but some projects were converted to dua
occupanci es from spot purchase properties. According to
| ngemann, many of these were subject to Planning Appeal
Board hearings in order to allow them to proceed, as the
various councils did not allow a permt for devel opnent.
Wth one exception, all were allowed to proceed. As each
devel opnent was built and opened, a launch was held and
they were pronoted and marketed as a cost effective form of
housi ng.

According to Rae and | ngemann, the bus tour hel ped convince
the Mnisters present that dual occupancy did not harm
anyone, and if designed well, it could blend in with other
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devel opnent . It was considered to be a very useful
exercise as it helped to convince the Mnisters, especially
M  WIlkes, that what was being built was perfectly
acceptabl e and that a dual occupancy devel opnent was really
just two villa units.

In addition, and as part of the ongoing publicity, the
Mnistry of Housing and the Ml bourne and Metropolitan
Board of Works released a joint design guideline brochure,
Mel bourne and Metropolitan Board of Wrks CGuidelines No 1:
Dual Qccupancy in October 1982. This brochure introduced
the concept of dual occupancy, it discussed its benefits
and provided conceptual exanples of how a dual occupancy
coul d be designed on standard allotnments. In this regard,
the brochure provided 7 dual occupancy exanples and
di scussed site area, building area, building coverage, plot
rati o and open space areas. It also discussed the rel evant
regul ations, municipal by laws and controls. At the tine
of its release, the formal planning provisions for dual
occupancy had not been introduced, however it encouraged
the application for two units on the one site under the

exi sting planning schenme provisions. It was considered to
be helpful to sone people in that it had some details
relating to infrastructure and service issues. It was

considered that the MVBW planning heads were innately
conservative, and they strongly resisted change even when
the witing was on the wall.

The brochure also pronpted the benefits of dual occupancy
as a joint venture between two mmjor gover nnment
departnents. According to Kneebone, there was sone
opposition from the Ml bourne and Metropolitan Board of
Wrks in being involved in this as the Mnistry of Housing
had by now come to the conclusion that they had done all
they could to nake dual occupancy work and due to its much
wi der planning inplications, it was now up to the planning
authorities to develop suitable ~controls for its
i mpl emrent ati on.
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Foll owi ng the gazettal of Amendnment 367 in Novenber 1985,
the Mnistry of Housing and the Mnistry for Planning and
Devel opnment produced a further brochure which followed
along the sane lines as the 1982 brochure, but which
detailed the planning provisions where a permt would not
be required for a dual occupancy developnent iin a
Resi dential C Zone. It also provided the dual occupancy
gui delines that potential applicants would need to consider
in applying for a dual occupancy devel opnent.

Yencken believed that dual occupancy was only one mneasure
for facilitating wurban consolidation, and although he
stated it was ‘‘a useful neasure, it clearly has now had
sonme distortions introduced because of other factors’’.

Kneebone commented that it was recognised that dual
occupancy would not put any nore people back into an area
than already existed at the peak of an area’s popul ation.
On a dual occupancy site, the average nunber of people
living there nmay be between three and five, which is
somewhat higher than the netropolitan household size
aver age. But with dimnishing household size in other
parts of an area, net popul ation gains nay not be achi eved.
What dual occupancy was attenpting to do, according to
Kneebone, was to ‘‘put about as many buns back on toilet
seats as used to be there’'’.

One criticism of a perceived effect of dual occupancy by
councils was that it would lead to a hastened need to
improve the wurban infrastructure of an area (water

sewer age, drainage etc). However, in older residentia

areas this infrastructure would gradually need to be
augnented or inproved, or replaced in tinme anyway.

The Victorian Mnistry of Housing cane to the conclusion in
the very early 1980s that if the dual occupancy policy was
to be introduced in Victoria, it then had to find a way of
‘“selling’”> it to the local councils, the building and
housi ng industry, the planning authorities and the housing
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consuners. Thus it enphasised its advantages in terns of
housi ng choice and affordability and nmarketed these aspects
as its key benefits. Planning schene provisions pertaining
to developrment of dual occupancy devel opnents were
prepared, however the Mnistry of Housing considered sone
of the standard clauses to be prohibitive, particularly on
aspects such as car par ki ng, hei ght limtations,
overl ooki ng, area of dwelling and site coverage.

The Mnistry of Housing was prepared to go further than it
was originally allowed by the Ml bourne and Metropolitan
Board of Wrks and then the Mnistry of Planning and
Envi ronment, and Kneebone clainmed the version that was
finally allowed was significantly watered down from that
whi ch was originally proposed. For exanple, the conditions
attached to dual occupancies were nore stringent and the
need for a town planning permt for matters if those
conditions were not able to be satisfied was increased.

It had been considered by G oves that sone devel opers woul d
use dual occupancy as a cheaper way of providing nore
housing, particularly nore so in the outer and fringe
municipalities rather than in the mddle ring suburbs and
ar eas. This was seen as one of the objectives of dual
occupancy policy. However, sonme nore recent research had
shown that nost dual occupancies have been built wth
reasonable care and design, and in sonme instances it has
greatly enhanced the anenity of many areas in that it
enabled the renoval of old and worn out housing and has
allowed it to be replaced with new housing which had been
subject to various controls relating to design (Witney
1991, Goves 1991). Further, it 1is subject to nore
controls than would exist for a single dwelling.

Kneebone considered that performance standards were nore
appropriate in guiding devel opnent rather than restrictive
codes. He believed that if one worked from first
principl es on desi gn, good desi gn woul d fol | ow
automatically, and there should be no need for prohibitive
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regul ations and controls pertaining to the devel opnent of
dual occupancy. |Issues that he considered being inportant
related to the need for good design, no matter what density
was bei ng sought.

It would appear that a perception anobngst the key
governnment players involved in the early devel opment of
dual occupancy was that its provision had the potential for
increased housing affordability to consuners. Kneebone
believed that, from a consuner perspective if a greater
vari ety of housing types could be provided it then becane
nore affordable as it reflected a pent up demand that
satisfied market forces. He believed that dual occupancy
had the potential to make housing nore universally
avai | abl e.

However, wth regard to dual occupancy, the issue of
relative affordability needed to be exam ned nore closely

in context wth its |[|ocation. The general comunity
perceived a first home buyer as sonmeone who will live in
the outer suburbs, which is where nost of the new
residential growth is occurring. A dual occupancy in

Br oadnmeadows or Cranbourne may be affordable to a young
coupl e, however a dual occupancy in Brighton or Canberwel |l
is unlikely to be affordable to the same coupl e.

Groves suggested that people were still under the
apprehension that affordability can be produced for first
home buyers in Canberwell and simlar areas. The issue of
affordability needed to be further studied and couched in
that context. However G oves further believed that | and
devel oped for dual occupancy purposes in nost residentia
areas of Melbourne had reached a stage where it was
produci ng affordable housing and a land price break was
occurring. As noted previously noted this had been
achieved through a raft of neasures including dual
occupancy but it mainly occurred through a significant
increase in density.
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4.3 Criticisns of Dual Occupancy Policy

One of the identified negative inpacts of dual occupancy
policy has been its inpact on medium density devel opnment
commencenents. Through further work, the State Governnent
has acknow edged that the introduction of dual occupancy
has actually contributed to the decrease of urban
consolidation opportunities in netropolitan Mel bourne.
(Departnent of Planning and Urban G owt h, 1990)

Many councils within the netropolitan area of Ml bourne
have expressed quite considerable opposition to dual
occupancy while others in the community such as builders
and devel opers and the Housing I ndustry Association support
the general ainms of the policy (Goves). Goves expressed
the view that since 1985, as Councils are powerless to
refuse dual occupancy devel oprent provided certain
conditions are net, a conplacent but nevertheless slightly
resentful attitude existed about its inplenentation and
effect. Equally some councils have also expressed
consi der abl e opposition to nediumdensity devel opnment.

A report prepared for the (former) Departnment of Planning
and Uban Gowth in 1990 by consultants (Tract et al)
| evel led a nunber of criticisnms at dual occupancy policy,
particularly at sonme of its perceived negative and
uni nt ended effects or consequences:

Since the introduction of the dual occupancy
policy, there has been a reduction in medium
density statistics. Dual occupancy may actually
be reducing the overall percentage of nulti-unit
housi ng stock, instead of its intended aim to
arrest the long term decline in nedium density
housing in Ml bourne ... many of the sites on
whi ch dual occupancy has taken place would have
been sufficiently large to build three or four
dwel l'ings, rather than two (Tract; 1990: 8).
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Kneebone and others considered these to be fair coments.
They believed that the state governnment should have had
provi sions for nedium density housing simlar to those for
dual occupancy. However, Kneebone considered this not as a
criticism of the dual occupancy policy itself, but rather
as a criticismof the Iack of depth of the range of options
generally available for nmedium density housing. (This
criticism was partially addressed under the provisions of
Vi cCode. )

From the housing market perspective, Goves was also
critical of the lack of opportunities provided for medi um
density housing and al so believed that dual occupancy may
have contri buted to decr eased ur ban consol i dation
opportunities. He did not believe that Councils took
enough interest in their role as providers of housing,
rather they becane too involved in the regulative aspect.
He believed councils had a ‘‘you tell us what you want to
do and we will tell you if you can do it’'’ approach

Kneebone believed that the dual occupancy policy did not go
far enough, that it could have perhaps been a tri-occupancy
policy, or even a conplete nulti-unit policy. He believed
that dual occupancy on its own would never have been able
to satisfy urban consolidation objectives as it was highly
unlikely that the inner and mddle ring suburbs would ever
again achieve their peak population nunmbers of the 1950s
and 1960s, even though it was recognised that this was not
an early specific objective of urban consolidation
Subsequent research has proved these views to be correct.

He also considered that one of the major reasons why
approvals for nedium density housing declined in the 1980
and early 1990 period was because of the weight of
objections allowed for any proposal, and the appeal rights
of the third party objectors. Wthout getting into a
debate at this tinme about such rights, there was no doubt
that the vexatious attitude of many third parties, and the
flow on effect that it has on councillors and council
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officers, was a mgjor factor in the reluctance of
devel opers to proceed with the process of gaining approval
for nmedium density developnent. In the long run, this not
only added to delays in starts, but also to increasing
costs which then ultimately had to be passed on to the
housi ng consuner. Also in 1988/89, the property market
col | apsed because of w der econonic factors.

5. ANALYSI S OF DUAL OCCUPANCY DATA

As previously discussed, dual occupancy was provided for as
‘“of right” in netropolitan planning schemes in 1985.
Chapters 5 and 6 of this thesis focus on the inpact of dua
occupancy on the netropolitan area of Melbourne from an
enpirical perspective and address the foll ow ng issues:

e The extent to which dual occupancy devel opnent
occurred in the netropolitan area of Melbourne from
1985/86 to 1991/92.

e The geographic locations in netropolitan Ml bourne
wher e dual occupancy devel opnent occurred.

e The extent to which dual occupancy devel opnment had an
i mpact on real population growh in the Ml bourne
netropolitan area from 1985 to 1992.
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e The extent to which dual occupancy devel opnent had an
i mqpact on occupancy rates and changing household
structures.

5.1 Research Background

The research in this chapter is based on analysis of
Australian Bureau of Statistics, and Departnent of Planning
and Devel opnent data, and focuses on building statistics,
dual occupancy approval s, and popul ati on and househol d data
from 1985/86 to 1991/92. Where appropriate, the data is
correlated with 1991 census of popul ation and dwelling data
on broad popul ati on and househol d data to provide the basis
for determ ning whether or not dual occupancy devel opnent
has had an inpact on population and household formation
rat es, and therefore on the ~consolidation of t he
nmet ropol i tan ar ea.

The Australian Bureau of Statistics (A B.S.) regularly
publish two sets of statistics relating to new buil ding and
dwel | i ng commencenents for each |ocal governnment area of
Met ropol i tan Mel bour ne. Such statistics are published
nonthly, and at the end of each financial year they are
tabul ated and published as annual statistics.

The statistics referred to and used as a source of
information for this study were as foll ows:

(i) Building Approvals by Statistical Local Areas
(Publication 8731. 2)

(i1)Dwelling Uni t Commencenent s Report ed by
Approvi ng Aut horities (Publication 8741. 2)

These figures were conpiled by the A B S who were
initially provided with the relevant information by the
devel opnent approval authorities, that 1is, the |ocal
municipalities. Generally, building approvals and dwelling
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unit commencenents were categorised by the A B. S as
fol |l ows:

Bui | di ng Approval s

New Residential Buildings Non-Residential Buildings
Houses/ Other Residential
Buildings
Prlvate Pubhc Private Public
Sector Sector Sector Sector

The exact details of what constituted a new residential
bui l ding, or a hone or other residential building was not
defined or explained in Publication 8731.2. However, it
was defined in Publication 8741.2. These rel evant
definitions are as foll ows:

Dnelling Unit: A dwelling unit is defined ... as
a self contained suite of rooms, including
cooking and bathing facilities and intended for
long term residential use. Units (whether self
contained or not) wthin buildings offering
i nstitutional care, such as hospitals, or
tenporary accommodati on such as notels, hostels
and holiday apartnents, are not defined as
dwel ling units. (ABS 1991:13)

Residential Building: A residential building is
defined as a building predom nantly consisting of
one or nore dwelling units. Residential buildings
can be either houses or other residential
bui | di ngs. (ABS 1991: 13)

House: A house is defined as a detached buil ding
predom nantly wused for long term residential
pur poses and consisting of only one dwelling
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unit. This includes detached ‘‘granny flats’’ and
detached dwelling wunits (such as caretakers’
resi dences) associ at ed with non-residentia
bui l dings are defined as houses for the purpose
of these statistics. (ABS 1991:13)

O her Residential Building: Any other residential
building is defined as a building which is
predom nantly wused for long term residential
pur poses and which contains (or has attached to
it) nore than one dwelling unit (eg. includes
t ommhouses, dupl exes, apartnent buildings, etc.)
(ABS 1991: 13)

The data contained in Publication 8731.2 has been used for
analysis in this study, but with Iimted application only,
as it did not properly differentiate between the various
formse of dual occupancy that were available. For the
pur poses of this research no distinction was made between
public and private sector devel opnments, nor was data used
which related to non- residential buildings.

In addition, only the total nunbers of building approvals
was used and the total cost of such approvals was not
considered to be of relevance to this research.

In addition, the Departnent of Planning and Devel opnent had
conpiled statistics on the total nunber of dual occupancies
approved, based on ABS Publication 8731. 2. This data was
supplied by the Departnment for the purposes of this
research in quarterly totals from 1986, follow ng which it
was summari sed into annual totals for each of the financial
years 1986/87 to 1991/ 92.

Unfortunately, there was a major weakness in the data, in
that the dual occupancy statistics were not disaggregated
into the ‘‘houses’” or ‘‘other residential buildings”
cat egori es. Dual occupancy could include a range of
devel opnent types, including two single detached units on
the one site, a new attached unit sharing a common wall
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boundary with an existing dwelling, two new attached units
on an allotnment and so on. The various fornms and types of
dual occupancy devel opnment have previously been discussed
in earlier chapters. For these reasons the inpact of dua
occupancy and nulti density devel opment was significantly
under st at ed.

If the dwelling was attached it was categorised as ‘other
residential buildings’, and if it was detached it was
categorised as a ‘house’. However, the data subsunes dua
occupancy nunbers in each of these categories.

5.2 Shortcom ngs of Data Presented

There were a nunber of shortcomings in the way in which
data relating to dual occupancies and building approvals
had been presented by the ABS. This had introduced
difficulties in the analysis of the data and it had limted
the way in which the data had been able to be anal ysed and
subsequently interpreted and presented.

In the first instance, the ABS did not publish data on dua

occupancy approvals alone, rather data on dual occupancy
approvals were incorporated into building approval

statistics (catal ogue 8731.2), and even in this situation,
the individual statistics on dual occupancy were not
evident. It was from further derivation of this data from
the (former) Department of Planning and Housing that dual

occupancy statistics becanme available in a published form

but only on a very limted basis.

However, even in this form it was difficult to determ ne
properly the form and type of dual occupancies that were
bei ng approved in the netropolitan area. The data did not
show whet her the dual occupancies were as houses, or other
residential buildings, whether they were two new houses on
an allotnent, or an additional house on an existing
al l otmrent, whether they were joined to an existing house by
a conmon wal |, or whether the were built as two hone units.
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The lack of such statistical data neant that the type of
dual occupancies being built in the various regions or
municipalities of Melbourne was not able to properly
researched, and it is considered that this information was
crucial to the proper analysis of the inpact of dua
occupancy devel opnment in metropolitan Ml bourne.

At this tinme, problens with ABS data was al so recogni sed by
some municipal councils, and in particular, the City of
Doncaster and Tenpl estowe had witten to the ABS with such
concerns:

..... there is a problem with the Building
Approval s publication for Victoria (No. 8731.2).
For exanple, according to this publication there
were only 6 Building Approvals for ‘other
residential buildings’ in 1989/90 for the Cty of
Doncast er and Tenpl est owe. However, our building
approvals for the same period show there were 196
units or attached dwel |lings.

This problem occurs because the copies of
Buil ding Approvals forwarded to you have only

l[imted i nformation. In nost i nst ances
references to ‘‘units’’ in our records is for
attached dwellings. In addition, a dual

occupancy which conprises two detached houses are
i ncluded with other single detached houses are in
the Australian Bureau of Statistics publication
referred to above. Hence, the extent of nmulti-
uni t/ dual occupancy devel opnent occurring in the
City is being further underestinmated. ... suggest
that you review vyour nethod of gathering
statistics so that a nore realistic picture can
be given. (City of Doncaster and Tenpl estowe, 14
June, 1991).

A further issue that had a mgjor inmpact on the housing and
building statistics was the wrld wde econonmc and
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financial crisis of the late 1980s and this econonic period
had a major influence on housing starts.

5.3 Dwelling Unit Commencenents

The data from ABS publication 8741.2 on dwelling unit
comencenent s has been summari sed for each | ocal governnent
area of Melbourne for the year’s 1984/85 to 1991/92. The
data included the total nunber of houses and other
residential buildings, the nunerical change for each year
the percentage change for each year and the proportion of
houses and other residential buildings in relation to the
nmetropol i tan total

Dnel ling Unit Commencenents are defined as the foll ow ng:

For the purposes of this statistical series, a
residenti al building is regarded as being
commenced on the date when:

a) a local government or other governnent
authority building inspector or surveyor first
i nspects the building work, whether the work is
passed or not. In general, the first inspection
is undertaken at the foundation or footings
stage of construction; or

b) the building work is determ ned as commenced
by a building inspector or surveyor (ABS
1991: 13).

The follow ng Figures 11, 12 13a and 13b have been derived
from the data on dwelling unit commencenents from 1984/ 85
to 1991/92, which is provided in tabular form in Appendi X
5.
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Dwelling Unit Commencements -
Houses (1984/85 - 1991/92)
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Dwelling UnitCommencements -
Total Melbourne Metropolitan Area
(1984/85 -1991/92)
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Figure 13a: Total Dwelling Unit Comencenents for Houses
and G her Residential Buildings (1984/85 to 1991/92)
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Fi gure 13b: Danelling Unit Commencenents for Houses and

O her Residential Buildings (1984/85 - 1991/92)

The data for dwelling units commenced for the MSD has been
analysed on a total netropolitan basis because nore
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detailed and relevant information can be better derived
from the statistics on building approvals and dual
occupanci es. Nevertheless, the dwelling unit commencenents
reveal ed a nunber of interesting features, which provided
i ndi cations of housing devel opment trends since 1984/ 85.

Total dwelling unit commencenents reached a peak of 25,600
in 1988/89, of which 23031 or 90% were housing
conmencement s. O her residential comencenents peaked in
1984/85 (which was the first year such data was made
available), and it has steadily declined since that period,
apart from a slight increase to reverse the trend in
1991/ 92.

In 1984/85, the proportion of ‘‘houses’ to ‘‘other
residential’’ was alnost 4:1; however, this has gradually
declined to 9:1 in the late 1980s and early 1990s.
Evi dence el sewhere in this work suggests that the decline
in other residential buildings is due to the increase in
dual occupancies (see Chapter 5.5).

From 1984/85 to 1991/92, there has been a steady decline in
commencenents of sone 4832 houses or a decrease of 25%
However, from 1988/89, (which was the peak vyear) to
1991/92, there has been a steady decline of 8811 houses or
38%

Simlarly, from 1984/85 to 1991/92, there has been a
decline of 2862 other residential buildings or 59% but a
| ess proportionate decline was exhibited from 1988/ 89 of
588 or 23%to 1991/92. This is because the total nunber of
other residential buildings has steadily been declining
since 1984/85 anyway. |In fact, there has been a steady and
noticeable decline in other residential buildings since
1984/ 85, and although the proportion of other residential
buildings to houses increased slightly in 1991/92, total
nunbers are very | ow.
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5.4 Building Approval s

In addition to Dwelling Unit Conmencenents, the data from
ABS publication 8731.2 Building Approvals has been
summari sed for each |ocal government area of Mel bourne for
the years 1986/87 to 1991/92 (1986/87 was the first year
this data was avail able). Again the data included the
total nunber of houses and other residential buildings, the
nunerical and percentage changes for each year and the
proportion of houses and other residential buildings in
relation to the total nunber of dwellings approved. A
summary of the data in table form from 1986/87 to 1991/92
has been provided in Appendix 6. The summary of buil ding
approvals is graphically illustrated in Figures 14, 15, 16
and 17a and 17b.

This data has been compared wth data obtained from
Departnent of Planning and Devel opnent statistics on dual
occupancy approvals, and although conparisons have been
made, full evaluation and conpari sons was not possible due
to the fact that the breakdown of dual occupancy nunbers
into ‘‘houses’” and ‘‘other residential buildings’® was not
available. A nore detailed analysis of the dual occupancy
statistics is presented further on.
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Figure 14: Building Approvals for Houses: 1986/87 - 1991/92
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Fi qgure 15: Building Approvals for O her Resi denti al
Buil di ngs: 1986/87 - 1991/92
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(1986/87 - 1991/92)

4000
3500+
3000+ =
25007 —
No. of N
Dwellings 20007 AN R
1500+ O NUMBER
1000+ Ll
500 L
O,
N~ [0} ()] o ~ ()]
[e0] [e0] [e0] » ()] ()]
O K ® & S «
[e0] 0] o] 0] ()] ()]

Year

Fi gure 16: Building Approvals for Dual Cccupancy: 1986/87 -
1991/ 92
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Figure 17a: Total Building Approval s: 1986/87 - 1991/92
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Fi gure 17b: Total Building Approvals: 1986/87 - 1991/92
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A number of observations and concl usi ons can be drawn from
this dat a.

The pattern of building approvals for the netropolitan area
of Melbourne is simlar to the pattern exhibited by
dwel l'ing unit comrencenents, with peaks shown for the total
nunber of ‘‘houses’ occurring in 1988/ 89. From t hat year
on, there was a distinctive and steady decline, wuntil
1991/ 92, when the trend was reversed.

The total nunber of ‘‘other residential bui | di ngs’’
decreased steadily froma high of 3498 in 1986/87 to a | ow
of 1704 in 1990/91, and the proportion of such conpared to
houses in relation to total building approvals has also
declined, although it did pick up slightly to 12.7% in
1991/ 92.

The total nunber of dual occupancies in the netropolitan
area of Mel bourne grew from 1986/87 to 1988/89, which was
the peak housing era at the tine of this research. Dual
occupanci es have declined since then at a rate simlar to

that of ‘‘other residential buildings . However, this
rate of decline is not as significant as the rate of
decline of ‘‘houses’ or total building approvals. Mor e

significantly however, is the fact that while the nunber of
houses and other residential buildings picked up in
1991/92, +the nunber of dual occupancies continued to
decr ease.

However, dual occupancy approvals as a percentage of tota
housi ng approvals has increased steadily since 1986/87,
commencing at 7.9% of all building approvals in 1986/87 and
rising to 16.4% and 16.3% respectively for the years of
1989/90 and 1990/91 respectively. There was a distinct
decline in the proportion of dual occupancies from 1990/91
to 1991/92 (from 16.3%to 12.9%.

O 119,672 total building approvals from 1986/87 through to
1991/92, a total of 14,908 of these were approvals for dua
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occupanci es. This represents 12% of all bui | di ng
approval s.

On the basis of these statistics alone it could be
concl uded that dual occupancy approvals had a significant
i mpact on the housing market, and it is suggested that this
i mpact woul d have continued. However, the rate of decline
of ‘‘other residential building’ approvals nust also be
recogni sed to determ ne whether or not the rate of dual
occupancy approvals has had a significant inpact on this
decl i ne. Later analysis will indicate that there has not
been a significant inpact.

5.5 Dual Cccupancy Approvals

The following Tables land 2 provide an analysis of the
total nunmber of houses, other residential buildings and
dual occupancy devel opnents that were built from 1986/87 to
1991/92 for each nmunicipality in metropolitan Ml bourne.
It also provides a breakdown of this data to indicate the
percentage  of dual occupancy devel opnent for each
muni cipality conpared with the total housing activity and
al so the percentage of dual occupancy for each nmunicipality
as part of the total dual occupancies conpleted for the
timeframe of this research.

The data for dual occupancy approvals exhibit sone
interesting trends and characteristics. One trend is that
very few, (ie. 6 to 8) nunicipalities have provided nost of
the total dual occupancy approvals that occurred in each
year. In sonme respects, this is relative to the total
nunber of building approvals, particularly in growth
muni cipalities which were developing at a rapid rate, such
as Werri bee.

Under the State CGovernnments |ocal gover nirent area
classification system contained in ‘‘Shaping Ml bourne’s
Future’’ (1987), Mborabbin, Nunawadi ng, Waverley and Keil or
are all classified as mddle ring nunicipalities,
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Broadnmeadows as an outer nmunicipality and Berw ck and
Werribee as fringe nmunicipalities (see Figure 18).

The outer municipalities were generally characterised by
young lifestyle fam lies building houses on larger lots (ie
in excess of 500 square netres), with |lower housing costs
and a quick return to the devel oper. Sone ULA devel opnents
i nposed covenants on land to preclude the devel opnent of
dual occupancy for these reasons.
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Core Inner Middle Quter Fringe
1 South Melbourne
2 Port Melbourne
sec 3 Melbourne
CENTRAL | 4 Fitzroy
5 Collingwood
6 Richmond
7 Prahran
8 St Kilda
) 9 Williamstown o 31 Altona 44 Werribee
WEST 10 Footscray 32 Sunshine 45 Melton
11 Essendon 33 Keilor
12 Brunswick ¢ .
- 22 Preston 34 Broadmeadows | 46 Whittlesea
NORTH 13 Coburg - 23 Heidelberg 35 Diamond Valley| 47 Bulla
14 Northcote 36 Eltham
15 Kew 24 Box Hill 37 Croydon 48 Healesville
EAST 16 Hawthorn 25 Doncaster & | 38 Knox 49 Lillydale
e 17 Camberwell Templestowe | 39 Ringwood 50 Sherbrooke
26 Waverley
27 Nunawading
18 Malvern 28 Qakleigh 40 Dandenong 51 Berwick
19 Caulfield 29 Moorabbin 41 Springvale 52 Pakenham
SOUTH 20 Brighton 30 Mordialloc 42 Frankston 53 Cranbourne
21 Sandringham 43 Chelsea 54 Mornington
55 Flinders
56 Hastings
**see outer west
Fi gure 18: Regi ons and Rings (from Shaping Ml bourne’s

Future, 1987)

Table 1 provides a sunmmary of the percentage of dua
occupanci es which have been approved each year for each
municipality in the netropolitan area of Ml bourne. (This
i nformati on has been derived fromthe follow ng Table 2.)

Table 1: Dual Cccupancy  Devel opnent in Metropolitan
Mel bour ne: 1986/ 87 - 1991/92
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% OF TOTAL NUMBER OF MUNI CI PALI TI ES TOTAL TOTAL
METRO D. G NUMBER %
1986/ 87 1987/ 88 1988/ 89 1989/ 90 1990/ 91
0.0 to 0.5 15 15 16 19 16 15 4.2
0.6 to 1.5 12 16 15 11 18 13 11
1.6 to 2.5 18 10 8 9 10 12 23.9
2.6 to 3.0 5 8 10 9 6 9 28.2
3.0 plus 6 7 7 8 8 7 32.6
TOTAL 56 56 56 56 58 56 99.9

Sour ce: Departnent of Planning and Devel opnment

Fromthis table it can be seen that 28 (or exactly half) of

the total rmunicipalities have provided only 15% of all dual

occupancy approvals since 1986/87 and the geographical

spread of those nunicipalities is quite significant.

Specifically, the 15 municipalities which contributed 4.2%
of all dual occupancy approvals since 1986/87 included (in
ascending order) Healesville (0.0%, Collingwod (0.1%,

Fitzroy (0.1%, Port Melbourne (0.1%, Sherbrooke (0.1%,

St. Kilda (0.2%, South Mel bourne (0.2%, Ml bourne (0.3%,

Ri chnrond (0.3%, Mor ni ngton (0. 4%, Pakenham (0.4%,

Prahran (0.4%, Brunswick (0.5%, Flinders (0.5% and
Foot scray (0.5%.

O these 15 nunicipalities, 8 include nunicipalities
| ocated within the core area of netropolitan Ml bourne, and
4 include slower growing outer fringe areas, sone wth
sensitive environnental policies in place, such as
Sher br ooke and Heal esville.

Mor e i nteresting is t he geogr aphi c diversity of
muni ci palities, which make up the 28 previously nentioned
and these included Bulla (0.6%, Hastings (0.6%, Hawthorn
(0.6%, Dianmond Valley (0.7%, Northcote (0.7%, Coburg
(0.8%, Eltham (0.8%, Malvern (0.9%, WIIlianmstown (0.9%,
Croydon (1.0%, Kew (1.1%, Mordialloc (1.4% and
Sandri ngham (1. 49% .

I ndividually each of these nunicipalities has contributed
nore to total netropolitan dual occupancy approvals than
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have the collective 15 nunicipalities listed at the
begi nning of this section.

Thi s data has been mapped further on in Figures 19 to 23 to
denonstrate the spatial distribution of nmunicipalities
whi ch have |low to high rates of dual occupancy devel opnents
as part of total building approvals. This information was
derived from the data prepared as part of the tables to
this Chapter of the thesis and also fromthe data presented
in Appendices 5 and 6. It provides a useful neasure of
indicating the netropolitan trends in relation to dua
occupancy devel opnent and for highlighting any spatial or
| ocational patterns.
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Fi qgure 19: Dual

Whittlesea

Wertibee

Pakenham

Dual Occupancies as a percentage of total metro DO
By municipality

O 30t058 (12)

[] 151030 (14)

L0 w15 @31

Cranbaume

Kilometres

Cccupancy Devel opnent

as a Percentage of

Tot al

Dual COccupanci es by Minicipality
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As can be seen fromthese naps, the range of nunicipalities
where dual occupancy devel opnment occurred during this tine
period is quite diverse, with no clear pattern energing of
their 1ocation. This could have suggested that the
variation of dual occupancy approvals have had nore to do
wi th Council policies than anything el se.

At the other end of the scale 7 nunicipalities have
contributed alnost 33% of all dual occupancy approvals
since 1986/87, and these included Berwi ck (4.0%, Waverley
(4.09%, Broadneadows (4.4%, Keilor (4.7%, Moorabbin
(4.7%, Nunawading (4.9% and Werribee (5.8%. Thi s
correlated well with total building approvals and indicated
those areas where developnent activity remmined strong
during the econom c recession

5.6 Conparative Building and Dual Gccupancy
Approval s

This section provides an overall comentary on the various
data used to highlight the extent of dual occupancy in
metropolitan Mel bourne. Perhaps the nost significant data
for which an analysis of dual occupancy approvals is that
whi ch conpares dual occupancy approvals with total buil ding
approvals, including both houses and other residentia
buildings for the total period 1986/87 through to 1991/92.
This data covers a total of six years and provides a
sufficient tinme period to determne any nmajor energing
patterns or devel opnents. This analysis has been presented
in the form of a table (see Table 2) showing each
municipality in the nmetropolitan area of Ml bourne and the
netropolitan area totals.

The details of the Building Approvals data were provided in
an earlier part of this Chapter (5.3). This information
relates to the total building approvals and a nunber of key
characteristics have energed. However, pri or to
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hi ghlighting such characteristics, a number of points of
clarification in relation to the conposition of the table
are necessary.

Table 2 shows the total nunber of housing approvals from
1986/87 to 1991/92 (Columm 1) as well as the total nunber
of other residential building approvals (Columm 2) for the
same tinme period, which collectively give the total nunber
of building approvals in the netropolitan are of Ml bourne
from 1986/87 to 1991/92 (Colum 3).

The table also shows the total nunber of dual occupancy
approvals from 1986/87 to 1991/92 (Colum 4). However,
these approvals are included in the total houses and ot her
residential buildings. The table nust not be read as a
three-way classification of houses, other residentia
bui | dings or dual occupancies, which collectively nmake up

the total. The dual occupancy data was enunerated in two
different categories. |In other words, the nunbers of dual
occupancies are buried in the totals for *‘‘houses’” and

‘“other residential building’ statistics.

Colum 5 provides the percentage which has been derived at
by dividing the total nunber of dual occupancy building
approvals by the total nunber of total building approvals
to determ ne the inpact of dual occupancies since 1986/ 87.
It is this colum which is considered to be significant in
terms of the analysis provided in this work.
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Table 2: Conparative Building and Dual Occupancy Approval s
(1986/87 - 1990/91)
TOTAL HOUSES TOTAL OTHER TOTAL TOTAL DUAL OCCUPANCY
% OF % OF % OF % OF % OF % OF % OF
MUNI Cl PALI Tl ES NUVBER | TOTAL METRO | NUMBER | TOTAL | METRO | NUMBER | METRO | NUMBER | TOTAL | METRO
ALTONA 1313 95.8 1.5 57 4.2 0.4 1370 1.3 413 30.1 3.3
BERW CK 7056 96. 2 7.9 277 3.8 2.1 7333 7.1 508 6.9 4
BOX HI LL 483 53.9 0.5 413 46.1 3.2 896 0.9 339 37.8 2.7
BRI GHTON 487 83 0.5 100 17 0.8 587 0.6 202 34. 4 1.6
BROADVEADOWS 2420 86.6 2.7 373 13.4 2.9 2793 2.7 554 19. 8 4.4
BRUNSW CK 150 46. 3 0.2 174 53.7 1.3 324 0.3 62 19.1 0.5
BULLA 3527 96. 4 3.9 133 3.6 1 3660 3.6 76 2.1 0.6
CAMBERVEL L 1081 80. 2 1.2 267 19.8 2.1 1348 1.3 497 36.9 3.9
CAULFI ELD 722 62.8 0.8 427 37.2 3.3 1149 1.1 335 29.2 2.6
CHELSEA 649 79 0.7 173 21 1.3 822 0.8 225 27. 4 1.8
COBURG 402 76.1 0.4 126 23.9 1 528 0.5 101 19.1 0.8
COLLI NGWOOD 54 17.1 0.1 262 82.9 2 316 0.3 13 4.1 0.1
CRANBOURNE 8267 96.1 9.2 334 3.9 2.6 8601 8.4 389 4.5 3.1
CROYDON 2247 87.6 2.5 318 12. 4 2.4 2565 2.5 128 5 1
DANDENONG 827 76. 8 0.9 250 23.2 1.9 1077 1 314 29.2 2.5
DI AMOND VALLEY 2294 95.9 2.6 98 4.1 0.8 2392 2.3 92 3.8 0.7
DONCASTER/ TEMP 2568 84.6 2.9 468 15. 4 3.6 3036 3 417 13. 7 3.3
ELTHAM 1370 84.6 1.5 249 15. 4 1.9 1619 1.6 107 6.6 0.8
ESSENDON 479 73.1 0.5 176 26.9 1.4 655 0.6 255 38.9 2
FI TZROY 17 9.2 167 90. 8 1.3 184 0.2 13 7.1 0.1
FLI NDERS 3998 93.7 4.5 271 6.3 2.1 4269 4.2 67 1.6 0.5
FOOTSCRAY 274 44. 3 0.3 345 55.7 2.7 619 0.6 64 10. 3 0.5
FRANKSTON 2164 81.7 2.4 484 18. 3 3.7 2648 2.6 273 10. 3 2.1
HASTI NGS 2016 93. 4 2.2 143 6.6 1.1 2159 2.1 80 3.7 0.6
HAWIHORN 207 84.8 0.2 37 15. 2 0.3 244 0.2 72 29.5 0.6
HEALESVI LLE 508 95.3 0.6 25 4.7 0.2 533 0.5 5 0.9 0
HEI DELBERG 652 71.1 0.7 265 28.9 2 917 0 324 35.3 2.6
KEI LOR 4532 92 51 393 8 3 4925 4.8 601 12.2 4.7
KEW 273 74.8 0.3 92 25.2 0.7 365 0.4 144 39.5 1.1
KNOX 5739 92.3 6.4 481 7.7 3.7 6220 6.1 226 3.6 1.8
LI LYDALE 3292 94.1 3.7 205 5.9 1.6 3497 3.4 242 6.9 1.9
MALVERN 344 69.5 0.4 151 30.5 1.2 495 0.5 113 22.8 0.9
MELBOURNE 100 21.3 0.1 370 78.7 2.8 470 0.5 40 8.5 0.3
MELTON 2153 94. 8 2.4 117 5.2 0.9 2270 2.2 217 9.6 1.7
MOORABBI N 1190 83.6 1.3 234 16. 4 1.8 1424 1.4 596 41.9 4.7
MORDI ALLOC 337 83.8 0.4 65 16. 2 0.5 402 0.4 175 43.5 1.4
MORNI NGTON 1619 89.8 1.8 184 10.2 1.4 1803 1.8 55 3.1 0.4
NORTHCOTE 277 65.2 0.3 148 34.8 1.1 425 0.4 87 20.5 0.7
NUNAWADI NG 1435 74.9 1.6 480 25.1 3.7 1915 1.9 626 32.7 4.9
QAKLEI GH 554 64. 4 0.6 306 35.6 2.4 860 0.8 205 23.8 1.6
PAKENHAM 388 92.8 0.4 30 7.2 0.2 418 0.4 47 11.2 0.4
PORT MELBOURNE 53 38.7 0.1 84 61.3 0.6 137 0.1 7 51 0.1
PRAHRAN 154 46. 2 0.2 279 53.8 1.4 333 0.3 46 13.8 0.4
PRESTON 643 66. 4 0.7 326 33.6 2.5 969 0.9 297 30.7 2.3
RI CHMOND 72 28.8 0.1 178 71.2 1.4 250 0.2 38 15.2 0.3
RI NGWOOD 896 77 267 23 2.1 1163 1.1 448 38.5 3.5
ST. KILDA 41 19.2 173 80. 8 1.3 214 0.2 21 9.8 0.2

114




Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)

Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

TOTAL HOUSES TOTAL OTHER TOTAL TOTAL DUAL OCCUPANCY

% OF % OF % OF % OF % OF % OF % OF

MUNI CI PALI TITES | NUMBER | TOTAL | METRO | NUMBER | TOTAL | METRO [ NUMBER | METRO | NUMBER | TOTAL | METRO
SANDRI NGHAM 414 79.9 0.5 104 20.1 0.8 518 0.5 176 34 1.4
SHERBROCKE 765 95.4 0.9 37 4.6 0.3 802 0.8 9 1.1 0.1
SOUTH MELB. 61 49.6 0.1 62 50. 4 0.5 123 0.1 29 23.6 0.2
SPRI NGVALE 2641 83.2 2.9 534 16.8 4.1 3175 3.1 294 9.3 2.3
SUNSHI NE 1283 77.8 1.4 366 22.2 2.8 1649 1.6 399 24.2 3.1

WAVERLEY 1445 82.8 1.6 300 17.2 2.3 1745 1.7 511 29.3 4

WERRI BEE 6708 93.2 7.5 488 6.8 3.8 7196 7 739 10.3 5.8
WHI TTLESEA 5737 96. 9 6.4 182 3.1 1.4 5919 5.8 277 4.7 2.2
W LLI AVSTOMN 251 79.7 0.3 64 20.3 0.5 315 0.3 114 36.2 0.9
TOTAL 89629 87.3 100 13012 12.7 100 102641 100 12704 12. 4 100

Source: Departnment of Planning and Devel opnent, A. B.S.

A nunmber of maps have been produced to spatially indicate
how t his data has occurred t hroughout the netropolitan area
of Melbourne and are shown as Figures 20 to 23. The
following Figure 20 indicates the total nunber of new
housi ng devel opnent in the netropolitan area of Mel bourne
by rmunicipality in the period 1985/86 to 1991/92, and
clearly shows that the outer rmnunicipalities had the highest
| evel, in absolute nunbers of building activity.

There is a strong and positive correlation between the
nunber of houses and their percentage as a total of all
bui | di ng approvals as the distance between the city centre
and the other fringe areas becone greater. Most  of
Mel bourne’ s housing growh has occurred in the outer and
fringe suburbs since the mddle 1980s and it has slowed
down in the core, inner and mddle ring suburbs. The
nunber of houses and dual occupancies by nunicipalities has
been mapped as Figures 20 and 21 to show spatial
correlations and to assist in analysis of the data.
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Figure 20: Nunber of Houses by Minicipality 1986/87 -
1990/ 91
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Figure 22: Dual GCccupancy Devel opnent as a Percentage of

Metropolitan Housing 1986/7 - 1990/91
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Coll ectively, the nine municipalities of Berw ck (7056,

7.9%, Cranbourne (8267, 9.2%, Bulla (3527, 3.9%,

Flinders (3998, 4.5%, Keilor (4532, 5.1%, Knox (5739,

6.4%, Lilydale (3292, 3.7%, Werribee (6708, 7.5% and
Wiittl esea (5737, 6.4% have accounted for 48, 856 or 55%
of total housing growmh in the netropolitan area of

Mel bourne between 1986/87 and 1991/1992. O these
municipalities, the Shire of Cranbourne registered the
hi ghest nunbers of housing approval s accounting for 8267 or

9.2% of the total. Wt hout exception, al | ni ne
municipalities are as would be expected, |ocated in the
outer or fringe regions of the netropolitan area (see
Figure 18 for details of |ocation of regions and rings).

In addition, all of these municipalities had a far higher
ratio of housing approvals to other residential building
approvals, registering ratios higher than 9:1. There were
a nunber of other nunicipalities that had proportions of
houses over 9:1 and these also were principally located in
the outer and fringe areas. These included Altona (9:6),
D anond Valley (9:6), Hastings (9:3), Healesville (9:5),
Melton (9:5), Pakenham (9:3), and Sherbrooke (9:4).

Consequently, building approvals for other residential
buildings is quite low in these areas, although further
data reveals that this is not always true of dual occupancy
approval s.

The proportion of other residential buildings to houses
increases significantly the closer the municipality is to
Central Mel bourne, although that does not necessarily nean
that the nunber and percentage of other residential
bui I dings also increases. The nunicipalities which had in
excess of 3% of ‘‘other residential’’ Dbuildings since
1986/87 include Box Hill (413, 3.2%, Caulfield (427,
3.6%, Doncaster and Tenplestowe (468, 3.6%, Frankston
(484, 3.7%, Keilor (393, 3.0%, Nunawading (480, 3.7%,
Springvale (534, 4.1% and Werribee (488, 3.8%.
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Col l ectively, these nunicipalities contributed 3687 other
residential buildings, or 28% of the total

However, the nunicipalities with the highest ratio of other
residential building approvals were |ocated closer to the
central area of Melbourne and those with a percentage of
over 50 included Brunswi ck (54), Collingwod (83), Fitzroy
(91), Footscray (56), Melbourne (79), Port Ml bourne (61),
Prahran (54), Richnond (71), St. Kilda (81) and South
Mel bour ne (51).

Wth the exception of Brunswick, which is an ‘‘inner”
municipality, all of the above constitute the ‘‘core”
muni ci palities of Mel bourne. Although some single detached
houses are still being built in these areas, the majority

of new residential devel opnent tends to be in the form of
flats and other nmedium density housing, although not
necessarily dual occupancy devel oprent.

One of the main factors to explain this could be the high
cost of land to purchase and devel op, and the denmand for
inner city nedium density devel opnent, wth consequently
hi gher returns or noney invested. The areas with the
| owest ratios of other residential building devel opnment are
the outer and fringe nunicipalities previously nentioned.

5.7 Dual Gccupancy Devel opnent as a Proportion of
Total Buil di ng Approval s

The final colum in Table 2 shows dual occupancy approval s
as a percentage of total building approvals since 1986/ 87.
It clearly shows that dual occupancy has had a nmjor inpact
on the building and devel opment industry, particularly in
the inner, mddle and sone outer suburbs.

There is a total of some 14 nunicipalities (out of 56)
where the approvals for dual occupancy building approvals
had been in the order of 30% or nore of the total nunber of
bui | ding approvals over the sane period. These are al so
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shown in Figure 23. These are shown in order of
significance in Table 3.

Table 3: Dual Occupancy Developnent as a Proportion of
Total Building Approvals

Muni ci pality Per cent age Ri ng
MORDI ALLCC 43. 5% M ddl e
MOORABBI N 41. 9% M ddl e
KEW 39. 5% I nner
ESSENDON 38. 9% I nner
RI NGAOOD 38. 5% CQut er
BOX HI LL 37.8% M ddl e
CAMBERWEL L 36. 9% I nner
W LLI AVSTOMN 36. 2% I nner
HEI DELBERG 35. 3% M ddl e
BRI GHTON 34. 4% | nner
SANDRI NGHAM 34. 0% I nner
NUNAWADI NG 32. 7% M ddl e
PRESTON 30. 7% M ddl e
ALTONA 30.1% Qut er

A further 9 nmunicipalities had a ratio of over 20% of dual
occupancy approvals, and these included the nunicipalities
of Caulfield, Chelsea, Dandenong, Malvern, Northcote,
QGakl ei gh, South Mel bourne, Sunshine and Waverl ey. It is
considered that there is a clear distinct |ocational
correlation between these nunicipalities and the core to
mddle to sone outer suburbs. There is also a strong
l'i near correl ation, W th a di stinct gr oupi ng of
municipalities (refer Figure 23).
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For exanple, the grouping of Brighton, Sandringham
Moorabbin and Mrdialloc in the south east sector are
| oosely grouped around the Nepean H ghway and the Frankston
railway |ine; Kew, Hawt hor n, Canber wel |, Box Hill,
Nunawadi ng and Ri ngwood in the east are all |oosely grouped
around the major arterial road of Cotham Road, Whitehorse
Road and the Maroondah H ghway, and the main R ngwood
railway |ine. All of these nunicipalities had dua
occupancy approvals above 30% of total building approvals,
and in these areas the policy has been reasonably
successful .

Another mmjor grouping of nunicipalities is that of
Mal vern, Caul field, OGakleigh, Waverl ey and Dandenong, which
are grouped around the Princes H ghway and South Eastern
Freeway and the Dandenong and G en Waverley railway |ines.

The | ocational patterns are not as distinct in the northern
or western nunicipalities, although a small pattern exists
for the WIllianstown and Altona nunicipalities (where dual
occupanci es constituted over 30% of all building approvals)
and the Brunsw ck, Coburg, Keilor and Broadneadows areas
where dual occupancies constituted between 10 and 20% of
al | building approvals.

There appeared to be a nore consistent pattern or trend of
dual occupancy approvals in the east and south east
conpared to the north and western areas of Ml bourne. This
could be because of possible regional groupings, wth many
bei ng i nfluenced by what their neighbours were doing at the
tinme.

Al'l of the fringe nunicipalities of Ml bourne show that, as
far as dual occupancies are concerned, the rate of building
approval is |ower conpared with their neighbours. The two
exceptions to this are Pakenham (11.29% and Werribee
(10.3%. The other fringe nunicipalities vary from
Sher brooke (1.1%, Healesville (0.9%, Flinders (1.6% and
Bulla (2.1% through to Lilydale and Berw ck (both 6.9%.
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The other min concentration of dual occupancy as a
percentage of the total building approvals rate occurred in
the core area of netropolitan Mel bourne, in that 5 of the
core nmunicipalities are represented in this bracket. These
include Collingwod (4.1%, Fitzroy (7.1%, Melbourne
(8.59%, Port Melbourne (5.1% and St. Kilda (9.8%. It
should be realised that the total building approvals for
these nmunicipalities, when examned in context, are quite
low conpared to the rest of the netropolitan are of
Mel bour ne. In fact the core nunicipalities in total only
constitute 2027 or 1.97% of all building approvals in
Metropolitan Mel bourne from 1986/87 through to 1990/91.
Land tended to be at an absolute premiumin this area and
devel opnent of standard detached housing is nost unlikely
in these areas conpared to others. In addition, much of
the core area is covered by urban conservation zones, which
effectively restrict the type of developnent allowed.
Theoretically, a dual occupancy could be built in an urban
conservation zone, on |land where the existing building had
a D or E grading, or where a conplete replacenent of the
housi ng stock was proposed, but this was npst unlikely to
have occurred.

Al'l alterations to existing buildings and devel opnent of
new buil dings of any type need to go through the planning
approval process in an urban conservation zone, and
experience shows that it would nost likely end up in and be
decided by the Planning Division of the Admnistrative
Appeal s Tribunal. (Now Victorian Cvil and Adm nistrative
Tri bunal ). Also, as a general rule, urban conservation
zones tend to conprise small residential allotments, so the
m nimum al l ot ment size standards of 450 square netres was
nost unlikely to have been net to acconmpdate a dua
occupancy devel opnent .

Wthin the core area, Ri chnond and Prahran have a higher
rate of dual occupancy approvals (15.2% and 13.8%
respectively) while South Ml bourne has a nuch higher rate
of 23.6% which is alnbst a quarter of all building
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approvals. However, these percentages nust be analysed in
respect of total building approvals. Sonme concl usions can
be drawn fromthis data

The one conclusion to this could be that the State
Government’ s policy of encour agi ng dual occupancy
devel opnent is working and it appears to be working well
This is particularly evidenced by the fact that 23 out of
56 municipalities have experienced dual occupancy approvals
over 20% of all building approvals between 1986/87 and
1991/ 92.

In addition, all of these 23 nmunicipalities are located in
the inner or mddle rings of nmetropolitan Ml bourne, wth
the exception of South Ml bourne (core ring) and Ri ngwood
(outer ring). So the inplenmentation of dual occupancy as
one aspect of the urban consolidation policy appears to be
achieving its’ aim of encouraging consolidation of the
inner and mddle ring rmunicipalities of Ml bourne:

The Governnent’s policy of urban consolidation
aims to arrest the population |osses from

est abl i shed ur ban ar eas c. resi denti al
consol i dation wil | achi eve nor e i ntensive
devel opnent in established urban areas ..... it
will reduce population losses in the core and
inner ring ..... it wll keep the population in
the mddle ring stable. Department of Pl anning
and Environnment, Shapi ng Mel bourne’s Future

(1987: 35, 36).

However, in the light of increases in dual occupancies,
there has been a downward trend in nedium density housing
approvals, which is seen to negate the positive inpacts of
dual occupancy devel opnent. One of the reasons for this is
seen to be the ease in which a dual occupancy devel opnent
could be inplemented through the planning system ie as of
right, whereby permts were required for nedium density
devel opnent. In this regard, normal size lots, which m ght
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have accommobdated two separate houses, could have been
converted to two dual occupancies, or alternatively may
have been able to accommbdate five or six units. Gven the
pl anning system at the time, a potential devel oper would
have found it far sinpler to devel op dual occupanci es.

It was also significant that the economic crisis of the
late 1990's tended to dilute any inpact dual occupancy
m ght have had, and the tinme period of this thesis ie 1986
to 1991 coincided with this econom c period. General ly
property values fell from 10% to 50% in sonme areas, wth
interest rates reaching up to 18% before they began to
fall.

Flats, units and nedium density production particularly for
the rental narket generally decline in periods of economc
downturn and the econonmic period of this thesis.

In certain key areas, and in particular on Urban Land
Authority estate, dual occupancy played a key role in
increasing densities of up to 40 to 50% This nmainly
occurred on parts of the Broadneadows estate (Meadow
Heights and Tarneit Village) and also the Narre Wirren
estate. The real effect of +these projects was to
denonstrate that densities could be increased fairly
sinmply. Subsequently the increased density provisions were

built into the subdivision plan - so eventually the real
ef fect was nasked. O her devel opers followed the |ead of
the Urban Land Authority and sonme infill occurred in the
subur bs.
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6.0 POPULATI ON AND HOUSEHOLD CHARACTERI STI CS

6.1 Popul ation G owth

Popul ation data from the 1991 Census of Population and
Housi ng was rel eased as Catal ogue No. 2701.2 ‘‘First Counts
for Statistical Local Areas: Victoria'’', and has been used
to derive population growh statistics in this section.
For the purposes of this thesis, the census data has been
conpared with 1981 and 1986 census figures for each of the
56 municipalities that conprised the Ml bourne Statistical
Division, and growh rates (positive and negative) had been
calculated for the 1991 and 1986 intercensal periods. This
data has been presented in Table 4, and Figure F109. The
1991 prelimnary census data highlights the foll owi ng major
characteristics and changes from 1986 to 1991.

e 28 municipalities had a negative gromh rate (range of
-0.1% for Canberwell and Ringwood, to -7.2% for Port
Mel bour ne)

e 9 municipalities had a growh rate between 0.1% and
5.0% (range of 0.1% for Caulfield and Chelsea to 5.0%
for Altona)

e 6 municipalities had a growh rate between 5.1% and
10.0% (range of 5.2% for Sherbrooke to 9.8% for
Heal esvil |l e)

e 5 municipalities had a growh rate between 10.1% and
20. 0% (range of 10.2% for Dianond Valley to 17.1% for
Knox)

e 8 nunicipalities had a growh rate of 20.1% or over
(range of 20.6% for Melton and Wiittl esea to 48.8% for
Cr anbour ne)
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The total Melbourne Statistical Division (including the
Shire of Upper Yarra) had a popul ation increase of 154,779
from 1986 to 1991, which represents a five year growth rate
of 5.4% (1986: 2,867,378; 1991: 3,022,157). However, of
this population increase, the largest increases were
recorded in the eight mnunicipalities of Cranbourne (23, 216:
48.8%, Bulla (10,952: 38.6%, Wrribee (19,728: 37.6%,
Berwi ck (17,463: 35.9%, Pakenham (7,947: 35.1%, Hastings
(5,530: 23.8%, Wittlesea (16,343: 20.6% and Melton
(5,925: 20.69%. Col l ectively, these eight municipalities
contributed 107,104 people or 69.2% of the total growth of
the netropolitan area of Mel bourne from 1986 to 1991.

W thout exception, all of these municipalities lie in the
‘““fringe regions’’ of netropolitan Melbourne, in the
western, northern and southern regions. O significance

none of the eastern fringe nunicipalities recorded a growth
rate in excess of 10% This is probably due to the fact
that they have all reached their peak population figures,
but it is also likely due to the range of sensitive
environnmental policies and controls in place due to their
proximty to, or within the Dandenong Valley and Ranges

and Upper Yarra Valley regions.

In 1981 and 1986, the City of Waverley was Ml bourne’ s nost

popul ous nunicipality; however, in 1991 the Gty of Knox
with a popul ation of 121,995 peopl e becane Ml bourne’ s nost
popul ous nunicipality. O her nunicipalities to record

popul ations over 100,000 people include Broadneadows
(103,018), Doncaster and Tenplestowe (102,905), Keilor
(106, 083) and Vaverley (118, 280). This denonstrated the
continued outward grow h of Ml bourne at this tine.

The | east populous nunicipalities include Port Melbourne
(7,497), Heal esville (11, 755), Col l'i ngwood (13, 398),
Fitzroy (17,888) and South Mel bourne (17,713), all of which
(excluding Healesville) 1lie wthin the core area of
metropolitan Mel bourne. This data is presented in Table 4.
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Tabl e 4: Tot al

Popul ati on,

M5D, 1981-1991

MUNI Cl PALI TY TOTAL POPULATI ON NUMERI CAL | % CHANGE .0 AS % OF

CHANGE TOTAL

BUI LDI NG

APPROVALS

1981 1986 1991 86-91 86- 91 SINCE * 86
ALTONA 30909 32838 34491 1653 5.0 30.1
BERW CK 36181 48677 66140 17463 35.9 6.9
BOX HILL 47579 45785 45138 - 647 -1.4 37.8
BRI GHTON 33697 33195 32233 -962 -2.9 34.4
BROADMEADOWS 103540 101144 103018 1874 1.9 19.8
BRUNSW CK 44464 41362 39902 - 1460 -3.5 19.1
BULLA 18624 28347 39299 10952 38.6 2.1
CAVBERVEEL L 85883 83792 83787 -5 -.0 36.9
CAULFI ELD 69922 67718 67785 67 1 29.2
CHELSEA 26034 25803 25826 23 1 27.4
COBURG 55035 52885 50615 -2270 -4.3 19.1
GOLLI NGWOOD 15089 13340 13398 58 .4 4.1
CRANBOURNE 30924 47619 70835 23216 48.8 4.5
CROYDON 36210 40096 45812 5716 14.3 5.0
DANDENONG 54962 56461 57245 784 1.4 29.2
DI AMOND VALLEY 50503 55122 60734 5612 10. 2 3.8
DONC. & TEMP. 90660 99269 102905 3636 3.7 13.7
ELTHAM 34648 39784 42618 2834 7.1 6.6
ESSENDON 56380 53977 52663 -1314 -2.4 38.9
FI TZROY 19112 18163 17888 -275 -1.5 1
FLI NDERS 25300 33065 36510 3445 10. 4 .6
FOOTSCRAY 49756 47330 46852 -478 -1.0 10.3
FRANKSTON 78808 83819 84989 1170 1.4 10. 3
HASTI NGS 17751 23216 28746 5530 23.8 3.7
HAWIHORN 30689 29623 30019 396 1.3 29.5
HEALESVILLE 7721 10708 11755 1047 9.8 .9
HEI DEL BERG 64757 62417 60474 -1943 -3.1 35.3
KEILOR 81762 93327 106083 12756 13.7 12.2
KEW 28870 28162 27297 -865 -3.1 39.5
KNOX 88902 104207 121995 17788 17.1 3.6
LI LYDALE 62077 71564 78480 6916 9.7 6.9
MALVERN 43211 41777 41336 -441 -1.1 22.8
MELBOURNE 63388 60828 60485 -343 -.6 8.5
MELTON 20599 28812 34737 5925 20.6 9.6
MOORABBI N 97810 95291 94119 -1172 -1.2 41.9
MORDI ALLOC 27869 26817 26310 -507 -1.9 43.5
MORNI NGTON 23512 27397 29960 2563 9.4 3.1
NORTHCOTE 51235 48552 46542 -2010 -4.1 20.5
NUNAWADI NG 97052 93482 91479 -2003 -2.1 32.7
OAKLEI GH 55612 55764 55122 -642 -1.2 23.8
PAKENHAM 5214 22648 30595 7947 35.1 11.2
PORT MELB. 8585 8080 7497 -583 -7.2 5.1
PRAHRAN 45018 43051 42196 -855 -2.0 13.8
PRESTON 84519 80051 76993 -3058 -3.8 30.7
RI'CHMOND 24506 23275 22792 -483 -2.1 15. 2
RI'NGAOOD 38665 40309 40289 -20 -.0 38.5
ST. KILDA 49366 45889 45497 -392 -.9 9.8
SANDRI NGHAM 31175 30416 30310 -106 -.3 34.0
SHERBROOKE 29935 34766 36564 1798 5.2 1.1
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MUNI Cl PALI TY TOTAL POPULATI ON NUMERI CAL | % CHANGE D.O. AS % OF

CHANGE TOTAL

BUI LDI NG

APPROVALS

1981 1986 1991 86-91 86- 91 SINCE * 86
STH MELB. 19955 18499 17713 -786 -4.2 23.6
SPRI NGVALE 80186 83385 89480 6095 7.3 9.3
SUNSHI NE 94419 94413 93998 -415 -4 24.2
VWAVERLEY 122471 122935 118280 - 4655 -3.8 29.3
VEERRI BEE 40555 52458 72189 19731 37.6 10.3
VHI TTLESEA 65657 79182 95525 16343 20.6 4.7
WLLI AVSTOWN 25554 23287 22109 -1178 -5.1 36.2
TOTAL 2722817 2854179 3007649 153470 5.4 18. 4

Source: A B.S. Catal ogue 2701.2 Note: 1986

where statistical boundaries have changed,

boundari es.

data is final

counts fromthe

1986 census,

the 1986 data has been adjusted to the 1991

The rate of popul ati on change from 1986 to 1991 is al so

shown on Figure 24.
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Fiqure 24: Rate of Popul ati on Change 1986 to 1991
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6.2 Inpact of Dual COccupancy on Popul ation G ow h

In Section 5.3 it was noted that there were sone 14 outer
and nmiddle nunicipalities of netropolitan Ml bourne for
whi ch dual occupancy devel opnent constituted sone 30% or
nore of total building approvals between 1986 and 1992.
The rates of population growh or decline of these
municipalities show that wwth the exception of Altona, all
had experienced decline ranging from -0.1% (R ngwood and
Camberwell) to -5.1% (WIlliamstown) from 1986 to 1991.
During the second intercensal period the percentage of dual
occupancy devel opnment increased over the first intercensal
period, and at the sane tinme, population decline slowed.
This may indicate that dual occupancy policy was beginning
to have an effect. This data has been derived from the
earlier Tables 1, 2, 3 and 4 and is summari sed in Table 5.

Tabl e 5: Dual GOccupancy and Buil di ng Approval s Conpared
with Rate of Popul ation G owth and Decline

Muni ci pality D.O as %of Total Rat e of Popul ation
Bui | di ng G owt h/ Decl i ne

1981-86 to 1986-91 1981-86 to 1986-91

MORDI ALLCC 16.2 43.5 -3.8 -1.9
MOORABBI N 16. 4 41.9 -2.6 1.2
KEW 25.2 39.5 -2.5 -3.1
ESSENDON 26.9 38.9 -4.3 2.4
R NGADOD 23.0 38.5 -4.3 -0.1
BOX HILL 46.1 37.8 -3.8 1.4
CAVBERWEL L 19.8 36.9 -2.4 -0.1
W LLI AVSTOMNN 20.3 36.2 -8.9 -5.1
HEI DELBERG 28.9 35.3 -3.6 -3.1
BRI GHTON 17.0 34.4 -1.5 -2.9
SANDRI NGHAM 20.1 34.0 -2.4 -0.3
NUNAWADI NG 25.1 32.7 | -3.7 -2.1
PRESTON 33.6 30.7 -5.3 -3.8
ALTONA 4.2 30.1 6.2 5.0

Wth the exception Atona and R ngwod (which are
considered as ‘‘outer’ nunicipalities), all the above
mentioned nunicipalities lie within *“inner’” or ‘‘mddle”
regions of netropolitan Mel bourne.

It rmust be considered quite significant that only one of 14
municipalities which had a high rate of dual occupancy
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approval s has actually experienced popul ation growth over
the last inter-censal period, even though the rates of
popul ation decline are relatively small, they neverthel ess
exi st.

A further analysis of the rates of population growh and
decline has revealed a slight ‘‘slowing down'’ of the rate
of decline in all of the negative growh nunicipalities
(Al'tona excepted), when conparing the rates from 1986 to
1991, and from 1981 to 1986. However, this is not true of
both Kew and Brighton, where the rate of decline has
increased (see Table 6). This data may suggest that dua

occupancy was beginning to have an inpact on urban
consol i dati on, because there appeared to be a slow ng down
of the population decline in sone areas. However after
factors could also affect this, including changes in
househol d structures, household size and ot her denographic
i ssues.

O the eight municipalities that had recorded the nost
significant population increases, dual occupancy, as a
percentage of total building approvals, varies from2.1%in
the Shire of Bulla to 11.2%in the Shire of Pakenham

This data is further mapped as Figures 25 and 26.
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Table 6: Population Increases Compared with Growth Rates for Selected

Municipalities
Muni ci pality Tot al Rat e of D.O as % of

Popul ati on Total Buil ding
I ncrease 1986-91 Approval s 1986-91

CRANBOURNE 48. 8 4.

BULLA 38.6 2.1

VERRI BEE 37.6 10. 3

BERW CK 35.9 6.9

PAKENHAM 35.1 11.2

HASTI NGS 23.8 3.7

VWH TTLESEA 20.6 4.7

VELTON 20.6 9.6

It could appear that dual occupancy devel opnent as a form
of housing was either nore popular or pronoted nore
vigorously in sone nunicipalities such as Werribee,
Pakenham and Melton where | and nay be considered to be |ess
expensive when conpared to nunicipalities such as Bulla,
Keilor and Cranbourne. It could also be because of
redevel opment of existing subdivisions rather than due to a
real change. Dual occupancy, in this tinme period was often
considered to be the ‘‘easiest way'’.

The WU ban Land Authority (U L.A) was quite active in
developing in the outer and fringe nunicipalities for
residential purposes and in sone areas, it had to place
covenants on its allotnents prohibiting dual occupancies so
that they are protected from devel opers who wi sh to nmake a
quick profit. In addition, the covenants then assuned that
the land would remain ‘‘affordable’” to first honebuyers
(G oves).

Referring back to Figure 19 and Table 4, it can be seen
that nost of the decline in population had occurred in the
inner and mddle ring nunicipalities with the exception of
Col I'i ngwood, Hawthorn and Caul field. When this data is
correlated with the reasonably high percentage of dual
occupancy approvals, significant observations can be drawn.

It is considered that although dual occupanci es have had an
i npact on the type of housing devel opnment, or redevel opnent
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in many muni cipalities, t he expect ed pattern of
stabilisation or increase in population has not occurred to
nearly the sanme extent as the increase in the diversity of
housi ng. This nust be of some concern to governnent policy
pl anners, because sone authors considered that dual
occupancy has contributed to population decline, rather
than increases due to the fact that dual occupancy
developnent is seen to be a ‘‘better alternative’’ to
medi um density devel opnent, and nunicipalities have
conceded such. (Burke 1990).

In the light of the data presented in this chapter, dual
occupancy appears to have had an inpact on nmunicipa
popul ation growth rates since 1985. H gh rate of dua
occupancy approvals would have contributed to a slow ng
down of the population decline in the mnunicipalities
previously nentioned. But the arrest of this population
decline could have been far greater if nedium density
devel opnent had occurred, given the same type of planning
provi sions and opportunities.

One of the shortcom ngs of social policy research conpared
to scientific research in that it is inpossible to hold
everything constant to determ ne what effect, if any, a new
policy would have on a targeted area. It would be
i mpossible to determine what it would have been like if
there was no dual occupancy policy, and there is no way in
which the full inpact of the dual occupancy policy can be
det er m ned.

However, based on all the evidence and data presented, it
seens to be the case that dual occupancy has had a
reasonable effect on the norphology and growh of
metropolitan Mel bourne, but it is considered that this
effect is not overly significant.
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6. 3 Househol d Occupancy Rates

One of the general assunptions nmade by planners with regard
to urban consolidation is that increases in population and
househol ds would be achieved in inner and nmiddle ring
municipalities if various policy mechanisnms such as dual
occupancy had high success rates. (MVBW 1971, MPE: 1987)
To support this, the data presented to date in this thesis
certainly supports the theory that dual occupancy has
contributed to new housing stock, and that the percentage
of dual occupancy developnent as part of total building
approvals is quite high (over 20% in some nunicipalities
(see Chapter 5).

However, one aspect of wurban population and denographic
studies that needed to be further explored is that of
househol d occupancy rates and the rel ationship of such data
wi th househol ds and popul ations within municipalities, and
whether or not residential densities and population
increases in older established nunicipalities were in fact
able to be increased in line with governnent policies.

McLoughlin was very critical of the planning assunption
that urban consolidation will increase existing and new
residential densities, and he did not believe that ‘public-
service professionals’ have thought such issues through.

There is no evidence at all of attenpts to
quantify just how nmuch sprawl m ght be reduced,
how much virgin |land would be saved, or how many
people could be housed within the existing built
up area of Mel bourne. (MLoughlin, 1992:144)

He in fact questioned the whole concept of density and its
use as a tool in which to achi eve urban consolidation and
further stated that:

increasing net densities is one of the |east
effective ways to do it. (MULoughlin, 1992:144).
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This research confirnms MLoughlin’s view and denonstrates
how unlikely it is that population nunbers in inner and
core areas would increase by any great anount, particularly
in view of the earlier peak population |evels and existing
househol d occupancy rates.

In 1954, the average househol d occupancy rate for the total
Mel bourne Statistical Division was 3.61 persons per
househol d. By 1971 this had decreased to 3.38, and by 1991
this had further decreased to 2.87 persons per househol d.
As a summary, the total percentage decrease from 1954 to
1991 was 20.5% (see Table 7, Household Cccupancy Rates).

Tabl e 7: Househol d Occupancy Rates: 1954 - 1991

1954 1971 1991
MUNI CI PALI TY Popn. No. of [H hold | Popn. No. of [ H hold | Popn. No. of | H hol d
No. Dwells | Size No. Dwells | Size No. Dwells | Size

ALTONA 30589 | 7688 | 3.9 34491 11383| 3.0
8 3

BERW CK 12412 3364 | 3.6 23460 5800 | 4.0 66140 21269| 3.1
9 4 1

BOX HILL 35554 | 9657 | 3.6 54635| 15687 | 3.4 45138 17404| 2.5
8 8 9

BRI GHTON 40458 11909 | 3.4 39109 | 12945 | 3.0 32233 12195| 2.6
0 2 4

BROADNMEADOWS 24075| 5976 | 4.0 101100 | 24125 | 4.1 103018 | 32561| 3.1
3 9 6

BRUNSW CK 53620 | 14566 | 3.6 51560 | 15635 | 3.3 39902 | 16173| 2.4
8 0 6

BULLA 3232 478 | 6.7 8243| 1839 | 4.4 39299 11420| 3.4
6 8 4

CAMVBERVEEL L 90397 26190 | 3.4 98302 31591 | 3.1 83787 | 31230| 2.6
5 1 8

CAULFI ELD 75217 22510 | 3.3 81865 29481 | 2.7 67785 29064 | 2.3
4 8 3

CHELSEA 16857 | 4777 | 3.5 26372 7995 | 3.3 25826 | 10434| 2.4
3 0 8

COBURG 62077 | 16380 | 3.7 65662 | 18890 | 3.4 50615 18237| 2.7
9 8 6

COLLI NGAOOD 27155 7281 | 3.7 21022 6148 | 3.4 13398 5496 | 2.4
3 2 4

CRANBOURNE 8201| 1018 | 8.0 12511 3428 | 3.6 70835 22613| 3.1
6 5 3

CROYDON 28708| 7844 | 3.6 45812 | 15337| 2.9
6 9

DANDENONG 27748 7273 | 3.8 40883 10971 | 3.7 57245| 18897| 3.0
2 3 3

DI AMOND VALLEY 36245 9217 3.9 60734 18621 | 3.2
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1954 1971 1991
MUNI CI PALI TY Popn. No. of [ H hold | Popn. No. of [ H hold | Popn. No. of | H hol d
No. Dwells | Size No. Dwells | Size No. Dwells | Size
3 6
DONCASTER & TEMP 6814 1901 | 3.5 64286 | 16966 | 3.7 102905| 31840| 3.2
8 9 3
ELTHAM 11447 3239 [ 3.5 24140 6742 | 3.5 42618 | 13227| 3.2
3 8 2
ESSENDON 57873 16282 | 3.5 57583 | 18282 | 3.1 52663 | 20553| 2.5
5 5 6
FI TZROY 30312| 8305 | 3.6 25708| 7451 | 3.4 17888 7093| 2.5
5 5 2
FLI NDERS 12072 3266 3.7 15481 5592 2.7 36510 14847 | 2.4
0 7 5
FOOTSCRAY 57915 15456 | 3.7 57810| 17306 | 3.3 46852 | 17955| 2.6
5 4 1
FRANKSTON 18100| 5242 | 3.4 59410| 16514 | 3.6 84989 29538 2.8
5 0 9
HASTI NGS 8927| 2380 | 3.7 28746 9061 3.1
5 7
HAWIHORN 37188 11488 | 3.2 35571 | 14453 | 2.4 30019 12952| 2.3
4 6 2
HEALESVI LLE 5168 | 1392 | 3.7 5223| 1482 | 3.5 11755 3983 2.9
1 2 5
HEI DELBERG 60007 | 15096 | 3.9 68013 | 18509 | 3.6 60474 21387| 2.8
8 7 3
KEI LOR 10681 | 2797 | 3.8 55616 | 14184 | 3.9 106083 | 31878| 3.3
2 2 3
KEW 31518 | 8503 | 3.7 32564 9625 | 3.3 27297 9816 2.7
1 8 8
KNOX 25446 7577 | 3.3 56786 15102 | 3.7 121995| 37736| 3.2
6 6 3
LI LYDALE 21107 6108 | 3.4 36162 10026 | 3.6 78480 24622| 3.1
6 1 9
MALVERN 46910 14292 | 3.2 50560 17166 | 2.9 41336| 16348| 2.5
8 4 3
MELBOURNE 93172 22345 | 4.1 75830 22572 | 3.3 60485| 20951| 2.8
7 6 9
MELTON 1424 400 | 3.5 5974 1580 | 3.7 34737 10308| 3.3
6 8 7
MOORABBI N 65332 17488 | 3.7 109588 | 31472 | 3.4 94119 34961| 2.6
4 8 9
MORDI ALLOC 21025| 5748 | 3.6 29753 9470 | 3.1 26310 10800| 2.4
6 4 3
MORNI NGTON 5793| 1611 | 3.6 14289 | 4223 | 3.3 29960 10850| 2.7
0 8 6
NORTHCCOTE 43604 | 12322 | 3.5 59303 | 18709 | 3.1 46542 19003| 2.4
4 7 4
NUNAWADI NG 23855| 6362 | 3.7 90702 | 24726 | 3.6 91479 | 31626| 2.8
5 7 9
OAKLEI GH 24305| 6586 | 3.6 57284 | 15595 | 3.6 55122 | 18628| 2.9
9 7 6
PAKENHAM 30595 8842| 3.4
6
PORT MELBOURNE 13104 | 3461 | 3.7 11705| 3322 | 3.5 7497 3202| 2.3
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1954 1971 1991
MUNI CI PALI TY Popn. No. of [H hold | Popn. No. of [ H hold | Popn. No. of | H hol d
No. Dwells | Size No. Dwells | Size No. Dwells | Size

9 2 4
PRAHRAN 54009 | 18036 | 2.9 56766 | 22219 | 2.5 42196 20111| 2.1
9 5 0
PRESTON 63868 | 16242 | 3.9 91584 | 24485 | 3.7 76993 | 26966| 2.8
6 4 6
RI' CHMOND 35213 | 9919 | 3.5 28341 8877 | 3.1 22792 9459 | 2.4
5 9 1
RI' NGWOCD 12951 3619 | 3.5 34751 9631 | 3.6 40289 14415| 2.7
8 1 9
ST. KILDA 53301 | 17749 | 3.0 61203 | 24839 | 2.4 45497 22714| 2.0
0 6 0
SANDRI NGHAM 31758 | 9003 | 3.5 35460 | 11184 | 3.1 30310 11413| 2.6
3 7 6
SHERBROOKE 20484 6330 | 3.2 36564 | 12048| 3.0
4 3
SOUTH MELBOURNE 37995| 11326 | 3.3 26995| 8858 | 3.0 17713 7724 2.2
5 9
SPRI NGVALE 58374| 15502 | 3.7 89480 28574| 3.1
7 3
SUNSHI NE 41332 9413 | 4.3 76427 | 19463 | 3.9 93998 29466| 3.1
9 3 9
WAVERLEY 20293| 5127 | 3.9 97033 | 25164 | 3.8 118280 | 38160| 3.1
5 7 0
VERRI BEE 16114 3552 4.5 25116 5800 4.3 72189 | 22038| 3.2
4 3 7
VWH TTLESEA 5724| 1488 | 3.8 30327 7680 | 3.9 95525 27769 3.4
5 5 3
W LLI AMSTOMAN 29313 7902 | 3.7 30055 8922 | 3.3 22109 8815| 2.5
1 7 1
TOTAL 160304 44202 3.6 250145 73168 3.3 300764 104401 2.8
6 2 1 0 7 8 9 3 7

Source: ABS

The range of household occupancy rates was significantly
greater in 1954 than for 1971 and 1991, and in 1954 it
ranged from 2.99 persons per household in Prahran to 8.06
persons per household in Cranbourne. In addition severa
Local Governnent Areas recorded occupancy rates of over 4
persons, including Broadneadows (4.03), Bulla (6.76),
Mel bourne (4.17), Sunshine (4.39) Werribee (4.54). Only
the one nunicipality (Prahran) had recorded l|less than 3
peopl e per household in 1954.

However, in 1971 six nunicipalities recorded household
occupancy rates of less than 3, including Caulfield (2.78),
Flinders (2.77), Hawthorn (2.46), Malvern (2.94), Prahran
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(2.55) and St. Kilda (2.46). Only three municipalities
recorded occupancy rates of over 3.4 persons per dwelling,
with the outer fringe municipality of Pakenham recording
t he hi ghest rate of 3.46.

O the remaining 55 nunicipalities 21 recorded occupancy
rates ranging from 3.03 (Altona, Dandenong, Sherbrooke) to
3.46, while 34 nunicipalities recorded occupancy rates
ranging from 2.00 (St. Kilda) to 2.99 (Croydon). Over a
period of l|less than 40 years, household occupancy rates
have fallen significantly in all areas, including the
establ i shed areas, and the devel oping gromh areas. Figure
27 shows the household occupancy rates for al
municipalities in 1991, while Figure 28 shows the change in
occupancy rates for nmunicipalities from 1954 to 1991.
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Figure 27 shows a distinct pattern, with sonme noticeable
characteristics. Al of the core and inner nunicipalities
have househol d occupancy rates of |ess than 3.0 persons,

and it denpnstrates a consistent |ocational trend. Two
other interesting patterns energe fromthis map; firstly,
there are two district |ineal correlations of | ower

occupancy rates. This first one extends all the way al ong
the bayside nunicipalities along the Nepean Hi ghway right
through to the Shire of Flinders and Portsea. Even though
the nmunicipalities of Frankston, Mrnington and Flinders
were still developing at this stage, one of the reasons
they would exhibit a |lower occupancy rate than other
conpar abl e devel oping municipalities would be because of
their dual roles as an urban housing area and as a popul ar
hol i day hone and retirenent area. The second trend is the
| ow occupancy rates in the outer eastern nmunicipalities
such as Doncaster and Tenplestowe, the Lilydale area and
the Heal esville area.

The data in Table 7 shows a conparison of average househol d
occupancy rates for all nunicipalities within the Ml bourne
Statistical Division for three census periods 1954, 1971

1991. In 1954 the nunicipalities of Altona (then part of
Verri bee), Croydon (Lilydale), Dianmond Valley (non-
metropolitan) Hastings (Frankston), Pakenham (Berw ck),
Sher brooke (non-netropolitan) and Springvale (Dandenong)
did not exist in their own right at this census period

however with the exception of Pakenham they had all been
i ncorporated by the 1971 census peri od.

By the 1954 census period, a total of eleven nmunicipalities
had al ready achi eved their peak popul ati on many of whom had
reached new peak population earlier than 1954 and all of
these nunicipalities have experienced population decline
since then. These are shown on the follow ng Table 8.
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Tabl e 8: Peak Popul ation Rate for 1954

Muni ci pality Popul ati on Regi on
BRI GHTON 40458 | nner
BRUNSW CK 53620 | nner
COLLI NGADCD 27155 Cor e
ESSENDON 57873 | nner
Fl TZROY 30312 Cor e
FOOTSCRAY 57915 | nner
HAWIHORN 37189 | nner
MEL BOURNE 93172 Cor e
PORT MELBOURNE 13104 Cor e
Rl CHMOND 35213 Cor e
SOUTH MELBOURNE 37995 Cor e

By 1971, peak populations had also been achieved for a
further seventeen nunicipalities, as shown on Table 9.

Tabl e 9: Peak Popul ation Rate for 1971

Munici pality Popul ati on Regi on
BOX HI LL 54635 M ddl e
CAVBERVEL L 98302 | nner
CAULFI ELD 81865 | nner
CHEL SEA 26372 Qut er
COBURG 65662 | nner
HEl DELBERG 68013 M ddl e
KEW 32564 | nner
MALVERN 50560 | nner
MOORABBI N 109588 M ddl e
MORDI ALLCOC 29753 M ddl e
NORTHCOTE 59303 | nner
QAKLEI CH 57284 M ddl e
PRAHRAN 56766 Cor e
PRESTON 91584 M ddl e
ST. KILDA 61203 Cor e
SANDRI NGHAM 35460 | nner
W LLI AMVSTOMN 30055 | nner

The data shows that all core and inner nunicipalities have
reached their peak population levels by 1971, as had all
mddle ring nmunicipalities, with the exception of Doncaster
and Tenpl est owe, Waverl ey and Nunawadi ng, all of which are
| ocated in the eastern region of Metropolitan Ml bourne.
In addition one outer nunicipality, Chelsea had already
reached its peak population level. Fromthis informtion

it can be concluded that the achievenent of population
|l evels at this tine was heavily weighted towards the south
eastern lineal corridors of Nepean Hi ghway and Dandenong
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Road, which is also indicative of the general pattern of
metropolitan growh in Mel bourne. Twenty eight or exactly
hal f of the total nunber of nunicipalities in nmetropolitan
Mel bourne had achi eved peak population levels at the tinme
of the 1991 census.

In addition to decreases in population levels in the inner
and core municipalities, a total of fourteen nmunicipalities
al so recorded a decrease in the total nunmber of occupied
private dwellings from 1971 to 1991. Such decreases
occurred in the follow ng nunicipalities.

0 Sout h Mel bour ne . St Kilda

0 Port Mel bour ne . Coburg

0 Mel bour ne . Hawt hor n

o] Fitzroy . Camber wel |

o] Col | i ngwood . Mal ver n

0 Prahran . Caulfield

o] Bri ght on . W Ilianmstown

6.4 Peak Popul ation Levels

Following on from the data which exam ned population
nunbers, household nunbers and household occupancy rates
some further analysis can be carried out which determ nes
how many househol ds would be required in both the core and
i nner rmunicipalities, and sone of the mddle ring
municipalities to achieve populations close to previous
| evel s of the 1954 or 1971 census periods. This data is
represented in Table 10.
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Tabl e 10: Increase I n Househol ds to Achi eve Peak
Popul ati ons Level s (1954)

MUNI Cl PALI TY [PEAK POP (TO| YEAR |1991 H HOLD PEAK 1991 ADDI TI ONAL |% | NCREASE | N
NEAREST 100) [(19 ) S| ZE H HOLD Sl ZE DVELLI NG CURRENT DWELL
REQUI RED STOCK
CORE
COLLI NGWOOD 27200 54 2. 44 11148 - 5496 5652 102. 8
FI TZROY 30300 54 2.52 12024 - 7093 4931 69.5
MELBOURNE 93200 54 2,89 32249 - 20951 11298 53.9
PORT MELB 13100 54 2.34 5598 - 3202 2396 74.8
PRAHRAN 56800 71 2.10 27048 - 20111 6937 34.5
RI CHMOND 35200 54 2.41 14665 - 9459 5147 54. 4
ST. KILDA 61200 71 2.00 30600 - 22714 7886 34.7
STH. MELB 38000 54 2.29 16593 - 7724 8870 114.8
TOTAL 355000 53117
I NNER
BRI GHTON 40500 54 2.64 15241 -12195 3146 25.8
BRUNSW CK 53600 54 2. 46 21789 - 16173 5616 34.7
CAMBERWEL L 98300 71 2.68 36679 - 31230 5449 17. 4
CAULFI ELD 81900 71 2.33 35150 - 29064 6086 20.9
COBURG 65700 71 2.76 23804 - 18237 5567 30.5
ESSENDON 57900 54 2.56 22617 - 2064 2064 10.0
FOOTSCRAY 58000 54 2.61 22222 - 17955 4267 23.8
HAWIHORN 37200 54 2.32 16034 - 12952 3082 23.8
KEW 32600 71 2.78 11727 - 9816 1910 19.5
MALVERN 50600 71 2.53 2000 - 16348 3652 22.3
NORTHCOTE 59300 71 2. 44 24303 - 19003 5300 27.9
SANDRI NGHAM 35500 71 2. 66 13346 - 11413 1933 16. 9
W LLI AMSTOWN 30100 71 2.51 11992 - 8815 3177 36.0
TOTAL 701200 51249
M DDLE
BOX HI LL 56400 71 2.59 21081 - 17404 3677 21.1
HEI DELBERG 68000 71 2.83 24028 - 21387 2641 12.3
MOORABBI N 109700 71 2. 69 40739 - 34961 5778 16.5
MORDI ALLOC 29800 71 2.43 12263 - 10800 1463 13.5
OAKLEI GH 57300 71 2.96 19358 - 18628 730 3.9
PRESTON 91600 71 2. 86 32028 - 26966 5061 18.7
TOTAL 410900 19350
TOTAL OF ALL 3 1467000 123716
REGQ ONS
For each nunicipality listed, its peak population from

either the 1954 or 1971 census has been shown to the
nearest 100 persons. The popul ation has then been divided
by the 1991 household size to show how many dwel|ings woul d
be required to accompdate that popul ation nunber. The
actual nunmber of dwellings from the 1991 census was then
subtracted fromthis nunber, which then gives the nunber of
dwel lings required to be built to acconmodate the 1954 or
1971 peak |evel population at the 1991 househol d occupancy
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rate. This nunber has been converted to an actual
percentage of current dwelling stock.

Using Brunswick as an exanple, it had a population of
53,600 people at the tinme of the 1954 census. In 1991

Brunswi ck had a househol d occupancy rate of 2.46 persons,
whi ch divided by the popul ation of 53600 (of 1954) gives a
total of 21789 dwelling households. In 1991, Brunsw ck had
16173 households, leaving a shortfall of 5616 househol ds.
So therefore, in order for Brunswick to achieve its
previ ous peak population |evel of 53600 people, it would
need an additional 5616 households, which represent an
increase of 34.7%on its existing 1991 househol d stock.

Referring back to Table 2, from 1986/87 to 1990/91,
Brunswi ck had a total of 324 buil ding approvals of which 62
or 19% were for dual occupancies. This represents 0.5% of
all building approvals for the nmetropolitan area for that

same tinme period. It falls a long way short of the 5616
new households that would be required for Brunswick to
reach its former peak population |evels. If assum ng the

average allotnent size in Brunswick were 400ni, a total
area of over 2000 hectares of land would need to be nade
avai |l abl e for new devel opnent if this objective was to be
achi eved. Consi dering that Brunswick has a total area of
land of 1075 hectares and which accompdates 16173
househol ds, the addition of housing of this proportion is
obviously quite out of the question.

This type of scenario would be applicable to nost, if not
all of the core and inner nunicipalities, and it is an

unrealistic scenari o to consi der t hat t he i nner
municipalities would be likely to achieve former high
popul ation | evels. It is recognised that the data in the
previous Table 10 represents an over sinplification of the
pr obl em however it is also recognised that rea

populations in inner and core areas of Melbourne wll
continue to fall due to ever decreasing occupancy rates.
This will also occur in the mddle ring nmunicipalities, and
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unl ess sonme nmjor new residential devel opnents  of
substantial proportions occur in the older established
muni cipalities; population increases of significance wl|
not eventuate.

In the core region, the percentage increase is current
dwel l'ing stock required to achieve previous peak popul ation
|l evels ranges from 34.5% in Prahran to 102.8% in
Col l'i ngwood and 114.8% in South Mel bourne. In real terns
this represents an increase of at l|east one third to a
doubling of existing housing stock, or a total of over
53000 additional dwellings to that which is already
exi sting. The highest absolute increase occurs in the Gty
of Mel bourne, where over 11,000 new dwellings would be
required. In the early 1990s, the Gty of Melbourne
promoted its ‘‘Postcode 3000 programe, which ained to
increase housing stock in the city area by encouraging
devel opers and prospective owners and tenants to devel op
| and for residential acconmopdati on.

The percentage increase of dwelling stock required in the
inner rmnunicipalities was not as great as in the core, and
it ranged from 10.0% in Essendon to 36.0% in WIIianstown.
The highest absolute increase was 6086 dwellings in
Caul fi el d.

In the Mddle ring nunicipalities, population peaks were
all achieved in 1971 and consequently the rate of decline
was not as great as in the core nunicipalities. The
increase in current dwelling stock required to achieve
former peak popul ation levels ranged from 3.9% i n QCakl ei gh
to 18.7% in Preston. Based on existing trends it could be
expected that other nunicipalities in the mddle region
woul d al so be experiencing popul ati on and househol d decl i ne
over the next ten years.

In 1966, only 10% of households were single person
househol ds and 24% were two person households. By 1996 the
proportion of one person households had increased to 23%
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and two person households to 31% In contrast househol ds
with five or nore people dropped from 26% to 12%  During
this tinme the nunbers of one person househol ds increased
nore than fourfold and two person households by two and a
hal f fold. Three and four person househol ds increased by
two thirds while the nunbers of households with five or
nore peopl e declined.

Average household size fell from 3.46 in 1966 to 2.66 in
1996. The decline in household size nmy seem
insignificant, but its effect is anything but that. | f
househol d sizes had not declined, Melbourne would have
needed 270,000 less dwellings to house its population in
1996. This is nore than the total nunber of dwellings
built in Melbourne between 1978 and 1992 and is greater
than the total dwelling stock of the south-eastern suburbs
of Mel bour ne.

The reasons for this were many. There had been declining
fertility rates, the population had aged, there were nore
ol der couples and w dows, people were marrying |ater and
having fewer children, and many nore were choosing not to
marry, or partner or have children. The nunbers of
children had declined since the early 1970s and with | ower
fertility rates and fewer wonen in the reproductive age
groups, it is destined to decline even nore severely over

the next thirty years. In the 1990s the two parent and
children is the only type of households that is not
i ncreasing in nunbers. In contrast, the fastest grow ng
households are those wthout <children - singles and
coupl es.
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7. CONCLUSIONS

McLoughlin was one of the first housing and planning
comentators to express serious concerns about whether
there would be any effect on growh patterns in the
devel oping areas as a result of consolidation strategies
and questi oned:

What is the effect on the total devel oped area of
a large city when net densities are increased?
How much land in total is saved by different
increases? To what extent is the outward march
of fringe subur ban grow h sl owned down?
(McLoughlin, 1991)

This thesis has explored one aspect of the Governnent’s
urban consolidation strategies in the form of dua
occupancy policy and has attenpted to determ ne whether
there has been any effect on arresting popul ation decline
in metropolitan Mel bourne as a result of the inplenentation
of the policy. The devel opnment of dual occupancy as a
housing option was seen by various arms of Government to
provi de a nunber of benefits to the Victorian conmunity but
particularly in the metropolitan area of Ml bourne.

Dual occupancy was initially pursued and pronoted by the
Mnistry of Housing, who considered it to be a viable
housi ng option and alternative to high rise developnent in
established residential areas. It was then pursued by the
Mel bourne and Metropolitan Board of Wrks as a planning
function, it introduced dual occupancy into netropolitan
Pl anning Schenes in 1985 as a neans of providing statutory
control over its inplenmentation. This nmet with mxed
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success, with sonme nunicipalities actively pronoting dual
occupancy for housing while others saw it as a threat to
their urban amenity and thus introduced specific policies
to try and nmake it difficult to achieve dual occupancy in
certain areas.

Towards the mddle and by the end of the 1980s, the econony
was feeling the effects of a global recession and
devel opnent of new forms of housing suffered to the extent
that the housing market was on the verge of collapse.
Interest rates reached record highs (up to 18% at its peak
in the early 1990s) and builders were very cautious about
undert aki ng specul ative or innovative housing projects.

Dual occupancy woul d assi st in achi evi ng ur ban
consolidation of the netropolitan area as it would provide
a cost efficient increase in housing density in the inner
and mddle ring suburbs to take advantage of existing
infrastructure services such as transport, physi ca
services (sewerage, water etc), health and education. It
woul d assist to sl ow down the urban spraw of Mel bourne and
its consequential high financial costs in terms of the
provi sion of infrastructure services and social costs such
as isolation, lack of enploynent opportunities, |ack of
accessibility options and a lack of social and famly
net wor ks.

Structural changes in the popul ation of Ml bourne where it
is conprised of an increasing nunber of smaller househol ds
due to an ageing popul ation, nore single person househol ds
and a declining nunmber of children or dependents per
househol d.

It was anticipated that dual occupancy would nake better
use of existing urban infrastructure. In this regard
Mel bourne is recogni sed as being one of the |owest density
cities in the world and continuous developnment of new
suburbs with its associated infrastructure places enornous
costs burden on devel opi ng areas.
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Dual occupancy was seen as providing an opportunity for
people to live in established urban areas using existing
facilities and with good access to enploynent, social and
cultural services. It was pronoted as being able to
provide nore choice in existing neighbourhoods, with |ess
| and and garden area to mai ntain.

From the early 1990s there has been some mgjor shifts in
governnment policy and direction, and there is no doubt that
while this thesis suggests that dual occupancy nade a
limted a contribution to wurban consolidation in
metropolitan Mel bourne, together w th subsequent policies
and initiatives, it has resulted in a halt in decline and
in sone instances a reversal of decline in population in
the traditional inner and mddle ring nmunicipalities of
Mel bour ne. In some cases there has been population
increases in sone of these areas and in this regard this
could be seen as an indicator of the success of dual
occupancy policy. The inpact of governnent and private
organi sations on policy and urban consolidation since the
early 1990s is deserving of further investigation.

Dual occupancy devel oped as a key plank in the government’s
urban consolidation policy of the 1980s, as a result of
i ncreased awareness by various governnent departnents and
authorities, municipalities and devel opers that the greater
nmetropolitan area of Melbourne could not continue to
devel op outward wi thout incurring enornmous infrastructure
and social costs.

The tinme frame of +this thesis (1985 to 1992) was a
difficult period to explore, as the housing market declined
dramatically, and starts on dual occupancy were perhaps
sl ower than they would have been given a different market
scenario, particularly in the inner and mddle region
nmuni ci palities. It would appear that developnent in the
outer or growth nunicipalities seemed to hold up however
and one of the reasons dual occupancy devel opnent nay have
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been nore popular in these areas was because it could have
been seen as a nore affordabl e housing option.

Dual occupancy, in theory was quite a good policy and it
represented a diversification of the traditional housing
market, particularly in the established residential areas
of metropolitan Mel bourne. It was an innovative policy and
its formal introduction into Planning Schemes ensured that
it would be accessible to a wide sector of the housing
mar ket . However, dual occupancy  devel opnent was
subsequently taken over by the nmedium density housing
mar ket and the totally planned estates of the Urban Land
Aut hority.

For the time period of this thesis, dual occupancy met with

limted success - partly because of the economc cycle at
the tinme and partly because of the tinme it took to have a
real effect on the housing market. Coupled with the

reduction in household occupancy rates, the ageing of the
popul ation and the developnment of affordable planned
estates in the outer nmunicipalities, there appears to be
little conclusive evidence that dual occupancy had any rea
i mpact on netropolitan growh in Ml bourne. However, dual
occupancy paved the way for later policy initiatives which
had a nore concl usive effect on urban consolidation, so in
this regard, dual occupancy was significant.

At best it could be concluded that dual occupancy
devel opnent assisted in reversing the trend of population
decline in the established residential areas of Ml bourne,
and it perhaps contributed to a stabilisation of the
popul ation decline. It provided an alternative housing
option that was readily taken up, but it did not contribute
significantly to increasing the growmh rates in the
established netropolitan area.
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APPENDI X 1: CHANGES | N LOCAL GOVERNMENT BOUNDARI ES | N
METROPOLI TAN MELBOURNE
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The following is a summary of the new Local Governnent
areas for the Mel bourne netropolitan area, as described in
Patterns in Local Governnment, Departnent of Infrastructure,
August 1998, pages 17 to 163.

BANYULE CI TY COUNCI L

e Consists of the former Gty of Heidelberg |ess the Mnt
Par k/ Bundoora Heal th Precinct, the Montnorency and Lower
Plenty districts of the fornmer Shire of Eltham and the
Greensbhborough, Watsonia and Bundoora districts of the
former Shire of Dianond Vall ey.

BAYSI DE CI TY COUNCI L

e Consists of the former Cities of Brighton and
Sandri ngham the Beaumaris district of the forner Gty
of Mrdialloc and part of the Hi ghett and Cheltenham
districts of the forner City of Morabbin.

BOORONDARA CI TY COUNCI L

e Consists of the former Cities of Canberwell, Hawhorn
and Kew.

CARDI NI A SHI RE COUNCI L

e Consists of the former Shire of Pakenham the Enmerald,
Cockatoo, Cematis and Avonsleigh districts of the
former Shire of Sherbrooke and the Koo-We-Rup district
and part of the Lang Lang district of the former City of
Cranbour ne.

CASEY CI TY COUNCI L

e Consists of the forner City of Berwick |ess the Doveton
i ndustri al district, t he Churchi || Par k Drive
residential district of the former Gty of Knox and the
Cranbourne, Cranbourne North and Hanpton Park districts
of the former City of Cranbourne.
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DAREBI N CI TY COUNCI L

e Consists of the forner Gty of Preston, and the fornmer
City of Northcote |less the Al phington district, the West
Preston and Reservoir districts of the former Gty of
Coburg and the Mont Park/Bundoora Health Precinct of the
former City of Heidelberg and the forner Shire of
Di anond Val | ey.

FRANKSTON CI TY COUNCI L

e Consists of the fornmer City of Frankston less the M
Eliza and Baxter districts, the Carrum Downs of the
former City of Springvale and the Carrum Downs,
Langwarrin and Skye districts of the fornmer City of
Cranbour ne.

GLEN EI RA CI TY COUNCI L

e Consists of the former Cty of Caulfield and the
Bent | ei gh, Bentleigh East and MKi nnon districts of the
former City of Mboorabbin.

GREATER DANDENONG CI TY COUNCI L

e Consists of the former Cty of Dandenong, t he
Springval e, Keysborough and Noble Park districts of the
former City of Springvale, the Doveton industrial
district of the forner Gty of Berwi ck and the Dandenong
South and Lyndhurst districts of the fornmer City of
Cranbour ne.

HOBSONS BAY CI TY COUNCI L

e Consists of t he f or mer Cities of Altona and
WIllianstown, the Laverton residential area of the
former City of Wrribee and the Kingsville South
district and Francis Street Wharf area of the forner
City of Footscray.

HUME CI TY COUNCI L
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e Consists of the fornmer Shire of Bulla less the Diggers
Rest area, the Broadneadows, Canpbellfield, Cool aroo,
Tul I amari ne and West neadows districts of the former Gty
of Broadnmeadows, the Sonerton district of the fornmer
Cty of Wiittlesea and the Tullamarine district of the
former City of Keilor.

KI NGSTON CI TY COUNCI L

e Consists of the forner Gty of Chelsea, the former Gty
of Mordialloc less the Beaumaris district, t he
Moor abbin, Cayton South and Heatherton districts and
parts of the Cheltenham and Highett districts of the
former City of Morabbin, the Cayton South district of
the former Gty of GCakleigh and the Dingley, Braeside,
Chel sea Heights and Aspendal e Gardens districts of the
former City of Springvale.

KNOX CI TY COUNCI L

e Consists of the forner Gty of Knox |ess the Churchill
Park Drive residential estate and the Upper Ferntree
@l ly and Lysterfield districts of the former Shire of
Sher br ooke.

MANNI NGHAM CI TY COUNCI L

e Consists of the former City of Doncaster & Tenpl estowe
less the North Ringwood district and the Wnga Park
district of the former Shire of Lilydale.

MARI BYRNONG CI TY COUNCI L

e Consists of the former City of Footscray less the
Kingsville South district and the Francis Street Wharf
area and the Braybrook, Midstone, Maribyrnong and
Tottenham districts of the fornmer City of Sunshine.

MAROCONDAH CI TY COUNCI L

e Consists of the former Cities of Croydon and Ri ngwood,
the North R ngwod district of the fornmer City of
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Doncaster & Tenplestowe and the Kilsyth South district
of the former Shire of Lilydale.

MELBOURNE CI TY COUNCI L

e Consists of the forner Gty of Ml bourne less the North
Carlton and Flenmi ngton and Kensington districts, part of
the Mel bourne Showgrounds of the fornmer City of
Essendon, the Southbank district of the forner City of
Sout h Mel bourne and the Dockl ands district of the former
City of Port Mel bourne.

MELTON SHI RE COUNCI L

e Consists of the former Shire of Melton, the D ggers Rest
district of the former Shire of Bulla and the Exford
district of the former City of Werri bee.

MONASH CI TY COUNCI L

e Consists of the fornmer City of Waverley and the forner
City of Cakleigh | ess the Cayton South district.

MOONEE VALLEY CI TY COUNCI L

e Consists of the former City of Essendon and the Avondal e
Hei ghts, East Keilor, Airport Wst, N ddrie and West
Essendon districts of the fornmer City of Keilor.

MORELAND CI TY COUNCI L

e Consists of the former City of Brunswi ck, the forner
City of Coburg less the Wst Preston and Reservoir
districts and the Fawkner, Hadfield, denroy and Pascoe
Vale districts of the former City of Broadneadows.

MORNI NGTON PENI NSULA SHI RE COUNCI L

e Consists of the fornmer Shires of Flinders, Hastings and
Morni ngton and the M Eliza and Baxter districts of the
former City of Frankston and a snmall part in the
vicinity of Pearcedale of the former City of Cranbourne.

NI LLUMBI K SHI RE COUNCI L
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e Consists of the forner Shire of Etham less the
Mont norency, Lower Plenty and Kinglake districts, the
former Shire of Dianond Valley |ess the G eensborough,
Wat soni a and Bundoora districts, the Doreen and Arthurs
Creek districts of the forner City of Wiittlesea and the
Christmas Hills and Watsons Creek districts of the
former Shire of Heal esville.

PORT PH LLIP C TY COUNCI L

e Consists of the former Gty of St Kilda, the fornmer Gty
of Port Melbourne |less the Docklands district, and the
former City of South Melbourne I|ess the Southbank
district and a mnor adjustnent in the Wellington Street
area of the fornmer City of Prahran.

STONNI NGTON CI TY COUNCI L

e Consists of the fornmer Gty of Milvern and the forner
Cty of Prahran less a mnor adjustnment in the
Wl lington Street area.

VH TEHORSE CI TY COUNCI L

e Consists of the forner Cities of Box Hill and
Nunawadi ng.

VH TTLESEA CI TY COUNCI L

e Consists of the former City of Wittlesea less the
Somerton, Arthurs Creek, Doreen and Kinglake West
districts.

WYNDHAM CI TY COUNCI L

e Consists of the fornmer City of Wrribee less the
Bal | i ang East, Exford and Laverton residenti al
districts.

YARRA CI TY COUNCI L
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e Consists of the fornmer Cities of Collingwod and
Ri chnond, the fornmer Gty of Fitzroy and the Al phington
district of the former City of Northcote.

YARRA RANGES SHI RE COUNCI L

e Consists of the former Shire of Upper Yarra |ess the Baw
Baw al pine district, the former Shire of Healesville
| ess the Tool angi, Castella, Christnmas Hills and Watsons
Creek districts, the fornmer Shire of Lilydale less the
Wnga Park and Kilsyth South districts and the fornmer
Shire of Sherbrooke less the Enerald, Cockat o0,
Cematis, Avonsl ei gh, Upper Ferntree ally and
Lysterfield districts.

This information has also been mapped on the follow ng
Figure No. 28
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4

Western Port

MORNINGTON
PENINSULA

Bass

Figure 28: Local Governnent Boundaries as a Result of
Anmal gamati on
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APPENDI X 2: AN EXAMPLE OF A TYPI CAL OLD FORVMAT PLANNI NG
SCHEME SHOW NG THE ‘5 COLUW ' FORNMAT
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APPENDI X 3: CLAUSES 14.1 AND 14.2 OF THE REG ONAL SECTI ON
OF THE METROPOLI TAN PLANNI NG SCHEME
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METROPOLITAN REGIONAL SECTION 3 23 NOV 1990

14

14-17

REGIONAL PLANNING POLICIES

A planning authority preparing amendments to this scheme, or a
responsible authority administering this scheme, must consider
the following regicnal planning policies.

The'policy region is shown in Figure 1.

" Patteirn of future metropolitan development

It is metropolitan policy to:

* Enhance and consolidate residential and employment
opportunities in the established urban area and promote
higher household densizies in both existing and future
residential areas.

* Concentrate Melbourne's cutward expansion in nominated prime
urban growth corridors, with emphasis on the Plenty Valley,
South Eastern and Werribee corridors, but alsc encouraging
growth in parts of the Melton Corridor and the Melton area.

* Reinforce the established pattern of activity centres in
which shops, offices, public and community services and
entertainment facilities are grouped.

» Strengthen the role of Central Melbourne (Central City and
Southbank as shown in Figure 1) as the major Victorian focus
of activity in finance, retail, commerce, tourism, culture
and entertainment.

» Concentrate major suburban retail, commercial,
administrative, entertainment and cultural developments in
and around District Centres.

* Provide infrastructure, services and suitably zoned land to
encourage employment growth throughout the metropolitan
region, with emphasis on Outer Strategic District Centres.

~* Provide for development levies to be charged for new

- development as a contribution to infrastructure costs.

» Create a linked parkland and open space system across the
metropolitan region and protect valuable wedges of prime
agricultural land, open landscapes and native vegetation
between the urban corridors.

* Protect environmentally sensitive areas such as the Dandenong
and Macedon Ranges, Port Phillip Bay and its foreshore, the
Mornirigton Peninsula, the Yarra and Maribyrnong Rivers and
the Merri Creek, as well as nominated urban conservation
areas, historic buildings and pregincts.

* ' Co-ordinate improvements in thé mefropolitan transport system
to.maximise opportunities for economic growth, residential
development, employment increase and accessibility for the
community.
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METROPOLITAN REGIONAL SECTION 9 16 DEC 1993

Housing and urban consolidation
It is metropolitan policy that:

* A range of housing opportunities to meet the diverse housing
needs of the community are provided and that principles of
choice and affordability are promoted.

* Residential standards ensure adeguate daylight, open space
and privacy.

+ subdivision achieves an efficient and cost effective use of
land.

* A range of lot sizas, multi-dwelling dev<lcpment and dual
occupancy housing in all appropriate residential areas are
developed as key components of urban consclidation.

+ opportunities are provided for increased dwelling densities
to reduce population losses in established areas.

= The Victorian code for Residential Development -
Multi-dwellings, November 1993, is used in the assessment of
applications for multi-dwellings and residential buildings,
and for dual occupancy under Clause 20A-2.

* Under-used non-residential land or buildings are considered
for residential development if appropriate services and
facilities are available.

*+ Housing stock is retained to reflect community needs and
urban consolidation objectives.

* Proposals to reduce housing stock or land zoned for
residential use are supported eonly if provision is made to
replace losses or in exceptional circumstances.

+ Land is rezoned for residential development if appropriate
infrastructure and services can be provided.

*» supply of residential land is maintained so that lot prices
are not influenced by a shortage of residentially zoned land.
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APPENDI X 4: CONDI TI ONS FOR AS OF RI GHT DUAL OCCUPANCY
PROVI SI ONS AS A RESULT OF AMENDMENT 367
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1M, Except as hereinatter provided the use of land for the purpose "dua| occupancy" as Inserted by

spacitied in Column 3 of Sectlon 6 of the Table to Cisuse 7 shall be subject to M, No, 367
the following conditions -

(a)

(b}

{e)

(d

-

(o)

)

(g

(h

th

o

the site has an area of not less than 450 square metres and prior to

| July 1985 comprised & single allotment on a plan of subdivision approved by
the Registrar of Titles, or a Crown Allotmemt or part thereof, or a Crown
Portion or part thereof and was on such date and has since contlinued to subslst
8s a separate tenement provided that such tenement shal| be deemed to contlnue
tTo exist where the area thereof Is Incressed;

no bullding constructed after the approval date hereof shall exceed 2 storeys
{not including a basement);

where the development comprises 2 detached houses no bullding constructed at
the resr of the site after the approval date hereot shal| exceed cne storey;

one of the dwellings shall have a floor srea (excluding that of any
outbul 1ding) of not more than 100 square metres;

not more than 60 per centum of the site shall be covered by bulldIngs;

no window of a habitable room which has & si|| helght less than 1,7 metres
above floor level, and no garden or |ight court opening off such window shall
be directly overlocked by any window of the other dwel ling on tha allotment
which has a sil| helght of less than 1,7 metres above floor level unless a
visual barrler s constructed to prevent such overlcoking;

no wall of a hablteble room contalned within a new bullding shall be located =

(48] closer fo the trontage than a distance equal to the least setback from

the frontage of any wall of a dwelling on an adjacent allotment with
frontage to the same street;

(i1} closer fo a side boundary than 1,2 metres where such wall Is 3,6 metres
or less In height, or 1.2 metres plus 100 millimetres for every
300 mil|imetres or pert thereof by which the height of such wall exceeds
3,6 metres;

each dwslling shall be provided with open space at ground level free of
bulldings which -

(1} shall bave a total area of not less than 50 square mefres;
(11)  shall have a minimum dimension of 2,4 metres; and

(111) shall comprise not more than 2 sepsrate parts and no Such part shall have
an area of less than 16 square metres;

provision shall be made on the site for the accommodation of not less than 2
stationary vehicles on land other than that set aside pursusnt to condition (h)
hereof; and

land set aside for the accommodation of stationary vehicles pursuant to

paragraph (1) hereof shall be so arranged that at any time not less than 2 car
spaces are provided with access to or from any asbutting street or lane,

MMFS Ord, Mo, 13 202
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APPENDI X 5: SUMVARY COF DWELLI NG UNI T COVMENCEMENT DATA FROM
1985/ 86 TO 1991/92

Table 11: Dwelling Unit Commencenents for Houses in the MsSD
(1984/85 - 1991/92)

YEAR NO. CF NO. CHANGE % CHANGE FROM % OF TOTAL FOR
COMMENCEMENTS FROM PREVI QUS PREVI OUS YEAR ALL CO MENTS

/AP

181



Dual Occupancy and its Impact on Metropolitan Growth in Melbourne (1986 - 1992)
Master of Arts in Town Planning Thesis, Victoria University of Technology, August 1999

YEAR
84/ 85 19052 80.1
85/ 86 18205 -1297 -6.7 82.7
86/ 87 17144 -1061 -5.8 83.4
87/ 88 17968 824 4.8 85.3
88/ 89 23031 5063 28.2 90.0
89/ 90 16315 -6716 -29.2 89.9
90/ 91 12235 - 4080 -25.0 87.5
91/ 92 14220 1985 16. 2 87.8
Change from 84/85 to 91/92 -4832 -25.4
Change from 88/89 to 90/91 -8811 -38.3

Source: ABS (8741/2)

Table 12: Dwelling Unit Comrencenents for O her Residential
Buildings in the MSD (1984/85 - 1991/92)

YEAR NUMBER NUMBER % % OF

CHANGE CHANGE TOTAL

84/ 85 4843 19.9

85/ 86 3796 -1047 -21.6 17.3

86/ 87 2407 -389 -10.2 16.6

87/ 88 3106 -301 -8.8 14. 7

88/ 89 2569 -537 -17.3 10.0

89/ 90 1837 -732 -28.5 10.1

90/ 91 1752 -85 -4.6 12.5

91/ 92 1981 229 13.1 12.2
Change from 84/85 to 91/92 - 2862 -59.1
Change from 88/89 to 90/91 -588 -22.9

Source: ABS (8741/2)

Table 13: Dwelling Unit Conmmencenents for Houses and O her
Residential Buildings in the MSD (1984/85 - 1991/92)

YEAR NUMBER NUMBER %
CHANGE CHANGE
84/ 85 24345
85/ 86 22001 -2344 -9.6
86/ 87 20551 - 1450 -9.6
87/ 88 21074 523 2.5
88/ 89 25600 4526 21.5
89/ 90 18152 - 7448 -29.1
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90/ 91 13987 -4165 -22.9
91/ 92 16201 2214 15.8
Change from 84/85 to 91/92 -8144 -33.5
Change from 88/89 to 90/91 -9399 -36.7

Source: ABS (8741/2)
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APPENDI X 6: SUMVARY COF BU LDI NG APPROVALS DATA
FROM 1986/ 87 TO 1991/ 92

Tabl e 14: Building Approvals for Houses in the MSD (1986/87
- 1991/92)
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YEAR NUMBER NUMBER % % OF
CHANGE CHANGE TOTAL
86/ 87 17648 83.5
87/ 88 19202 1554 8.8 85.4
88/ 89 23812 4610 24.0 89.5
89/ 90 16368 -7444 -31.3 90. 4
90/ 91 12598 -3770 -23.0 88.1
91/92 14862 2264 18.0 87.3
Change from 86/87 to -2786 -15.8
91/ 92

Source: ABS and Dept Pl anni ng and Devel opnent

Table 15: Building Approvals for O her Resi dent i al
Buildings in the MSD (1986/87 - 1991/92)

YEAR NUMBER NUMBER % % OF

CHANGE CHANGE TOTAL
86/ 87 3498 16.5
87/ 88 3286 -212 -6.1 14. 6
88/ 89 2789 -497 -15.1 10.5
89/ 90 1735 -1054 -37.8 9.6
90/ 91 1704 -31 -1.8 11.9
91/ 92 2170 466 27.3 12.7

Change from 86/87 to 91/92 -1328 -38.0
Source: ABS

Tabl e 16: Building Approvals for Dual Cccupancy in the MSD
(1986/87 - 1991/92)

YEAR NUMBER NUMBER % % OF
CHANGE CHANGE TOTAL

86/ 87 1660

87/ 88 2180 520 31.3 9.7

88/ 89 3574 1394 63.9 13.4
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89/ 90 2960 -614 -17.2 16. 4

90/ 91 2331 -629 -21.3 16.3

91/ 92 2203 -128 -5.5 12.9
Change from 86/87 to 91/92 543 32.7

Source: Dept of Planning & Devel opnent
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