
 

 Submission    
No 105 

 
 
 
 
 
 

INQUIRY INTO RURAL HOUSING AND SECOND 

DWELLINGS REFORM 
 
 
 

Organisation: Shoalhaven City Council 

Date Received: 24 October 2025 

 

 



 

 Submission    
No 105 

 
 
 
 
 
 

INQUIRY INTO RURAL HOUSING AND SECOND 

DWELLINGS REFORM 
 
 
 

Organisation: Shoalhaven City Council 

Date Received: 24 October 2025 

 

 





Shoalhaven City Council – Staff Submission 

1 

Inquiry into Rural Housing and Second Dwellings Reform 

 

General Opening Comments 

Council appreciates the opportunity to make this submission to the Select Committee on 

Rural Housing and Second Dwelling Reform. 

Like many regional councils in close proximity to Sydney, Shoalhaven City Council faces 

ongoing pressure to increase rural residential development opportunities and balance this 

with agricultural land security, protection of natural resources and consideration of natural 

hazards. Agricultural production, including supporting industries,1 provide a high 

proportion of Gross Value Production (GVP) for the Illawarra Shoalhaven Region (76% / 

$73.9m in 2020/1) and 11% of the state’s milk production is produced in the Illawarra / 

Shoalhaven region. The Shoalhaven's tourism and hospitality industry sector had a total 

value-added income in 2021/22 of $358m with agritourism being the fastest growing 

sector,2 providing primary producers opportunities to supplement income and diversify 

their business. However, increased pressure on rural land to accommodate residential 

development is a major risk to retaining rural industries and important rural landscapes, 

impacting producers, the agricultural industry and the region.  

The need to increase housing supply and diversity in the effort to address overall housing 

affordability is also acknowledged. However, there are reservations about the potential 

for the proposed reforms to meaningfully help address overall housing supply or 

affordability needs. In this regard it is important that good planning decisions are also 

made. Council consistently seeks to enable additional housing in appropriate areas, close 

to centres, jobs and serviced with existing and planned infrastructure, striking the right 

balance between increasing supply and diversity of housing whilst minimising negative 

impacts on rural industries and scenic quality, avoiding natural hazards (e.g. flooding and 

bushfire), and protecting valued natural assets.  

Under Shoalhaven Local Environmental Plan (LEP) 2014, opportunities are currently 

provided for the construction of a second dwelling on rural land in certain circumstances. 

For example, dual occupancy (attached) is permitted with consent in the RU1, RU2, RU4, 

RU5, C3 and C4 zones. Dual occupancies (detached) are also permitted with consent in 

the RU5 zone. Rural workers dwellings are currently permitted with consent in the RU1 

zone. Secondary dwellings are currently not permitted in any of the applicable zones that 

are the focus of these reforms.  Most of these opportunities/provisions were established 

 
1 DPI. Agriculture Industry Snapshot for Planning (2020) 
2 Destination Sydney Surrounds South. Agritourism 
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Additional comments – Terms of Reference 

The following comments and recommendations are provided in response to the points (a) 

to (i) listed in the inquiry Terms of Reference. 

(a) Planning instruments and development controls to facilitate the construction of 

second dwellings in rural zones in New South Wales, excluding Greater Sydney, 

with an emphasis on Outer Metropolitan Local Government Areas, and in 

particular the document entitled "State Environmental Planning Policy (Housing) 

Amendment (Second Dwellings in Rural Zones) 2025" 

Council Response:  

The tabled document State Environmental Planning Policy (Housing) Amendment 

(Second Dwellings in Rural Zones) 2025 (the draft instrument) does not differentiate 

between land in the focus area of “Outer Metropolitan LGA’s excluding Greater Sydney” 

and any land in the applicable land use zones throughout NSW, consequently it is 

unclear where the reforms are intended to apply.  

The term rural zone is defined in the State Environmental Planning Policy (Exempt and 

Complying Development Codes) 2008 (Codes SEPP) as meaning LEP land zones 

RU1, RU2, RU3, RU4, RU5 or RU6. However, as the term ‘rural’ in isolation is not 

known to be a defined term in any NSW Planning Instrument, it would broadly be 

interpreted to mean areas of land not densely populated or intensively developed.  

Zones C3 Environmental Management and C4 Environmental Living are currently 

within scope of the proposed reforms but are not defined as rural zones in the Codes 

SEPP, or State Environmental Planning Policy (Housing) 2021 (Housing SEPP) or the 

NSW Standard Instrument LEP. The intention to include conservation zones, which 

have quite distinct planning considerations, in the definition of a rural zone requires 

further clarity and consideration and the resultant implications on other land use 

planning controls are relevant and necessary.   

The proposed new term ‘second dwelling’ appears to encompass existing land use 

planning terms, such as a dual occupancy. However, it is unclear how ‘second dwelling’ 

will relate to other residential accommodation typologies (e.g. secondary dwelling, rural 

worker’s dwelling). Introduction of a new residential land use term could increase 

complexity or uncertainty in existing planning systems. There may also be potential for 

the proposed amendments to facilitate a reduction in rural workers accommodation in 

favour of other rural residential development. 

In this regard, addition consideration and clarity is needed regarding the circumstances 

when a ‘second dwelling’ will be considered or permissible. In Shoalhaven rural dwelling 

entitlements are complex and not every rural lot benefits from a dwelling entitlement or 
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• Increased cost to ratepayers through equitable cost sharing for servicing, 

maintenance and infrastructure provision which costs more than residential than 

development in urban centres. 

• Increased competition for rural land to accommodate residential uses and 

impacts on producers, the industry and the region. 

• Increased land clearing impacts to habitat loss and fragmentation, as well as 

loss of heritage and biodiversity. 

• Development in unsewered areas without Council oversight presents potential 

risks to Shoalhaven’s valuable waterways (including the Sydney Drinking Water 

Catchment) and coastal environments and is not consistent with desire to protect 

and restore unique natural environments. 

• Impacts on valuable and acknowledged scenic rural landscapes. 

• Rural residential development without merit-based assessment including 

controls on clustering and coverage limitations fundamentally undermines 

existing land use planning and zone objectives.  

• Ability of private certifiers to interpret legislation and characterise development. 

• Lack of resources to monitor compliance.  

It is not clear that the proposed reforms have considered consistency with the primary 

objectives of the relevant land use zones as set out in NSW Planning guidance (e.g. 

Preparing LEPs using the Standard Instrument: standard zones Practice Note, The 

Environment Protection Zones LEP practice note). Land use zone objectives for each 

zone will vary somewhat across different councils. Should rural residential uses 

increase and become the dominant development outcome in rural or conservation 

zones, the intent of the zones may be fundamentally undermined.   

Land clearing is a major cause of habitat loss and fragmentation, as well as heritage 

and biodiversity decline. Land clearing can also lead to processes that degrade soils, 

such as erosion, salinisation, loss of organic matter and depleted fertility.  A key finding 

of the 2021 State of the Environment Report identified that a driver of native vegetation 

clearing in Australia included expansion of land dedicated to infrastructure (including 

urban development). The proposed reforms will potentially contribute to unplanned 

encroachment of urban development or uses in rural areas, putting further pressure on 

the natural environment and heritage.  

Nutrient pollution due to human activities including discharges from wastewater 

systems can have significant impacts on aquatic environments. The design and 

management of wastewater systems are carefully managed through the development 

process to ensure that Shoalhaven’s valuable waterways and coastal environments are 

protected. This includes the Sydney Drinking Water Catchment. Further development 

in unsewered areas without oversight poses a significant risk, and further expansion of 




















