


 

LISMORE CITY COUNCIL 

 
SUBMISSION TO NSW INDEPENDENT FLOOD INQUIRY 

 

FLOOD EVENTS   
FEBRUARY AND MARCH 2022 

 

 

  



Table of Contents 

1.0 Executive Summary ..................................................................................................................... 3 

2.0 Introduction ................................................................................................................................ 4 

3.0 Background ................................................................................................................................. 5 

4.0 Preparation for Floods ................................................................................................................ 6 

4.1 Local Emergency Management Committee .......................................................................... 6 

4.2 Lismore City Council Preparedness Activities ....................................................................... 6 

4.3 SES Flood Watch and Flood Warning System ....................................................................... 7 

4.4  Emergency Services Premises Location ................................................................................ 8 

4.5 Flood Levee ........................................................................................................................... 9 

4.6 Flood Mitigation Funding .................................................................................................... 10 

4.7 Insurance ............................................................................................................................. 10 

4.8 Land Use Planning and Flood Mitigation ............................................................................ 11 

4.9  Preparedness Recommendations ....................................................................................... 11 

5.0 Response to Floods ................................................................................................................... 13 

5.1  Emergency Operations Centre ............................................................................................ 13 

5.2 Evacuation and Community Support Centres Recognition ................................................ 14 

5.3  Australian Defence Force Role ............................................................................................ 15 

5.4 Tasking in the EOC .............................................................................................................. 15 

5.5 Mental Health ..................................................................................................................... 16 

5.6 Evacuation Orders and Safe to Return ................................................................................ 16 

5.7 Communications ................................................................................................................. 17 

5.8 Response Recommendations .............................................................................................. 17 

6.0 Recovery .................................................................................................................................... 18 

6.1 Waste Collection ................................................................................................................. 18 

6.2 Multiple Occupancy Community Infrastructure ................................................................. 20 

6.3 Housing Crisis ...................................................................................................................... 21 

6.4 Disaster Funding Claims Process ......................................................................................... 22 

6.5 Recovery Recommendations .............................................................................................. 23 

7.0 Summary of Council’s Recommendations ................................................................................ 24 

Appendix 1 – Property Floor Height Diagram ...........................................................................................  

Appendix 2 – Lismore City Council Flood Response 2022 ........................................................................  

Appendix 3 – Review of Lismore’s Land Use Management Strategy........................................................  

Appendix 4 - Mayor’s Submission .............................................................................................................  



3 | P a g e  
 

1.0 Executive Summary 

In February and March 2022 the NSW Northern Rivers region experienced a catastrophic 
flood event. In Lismore, this event consisted of a record flood where the Wilsons River reached 
a peak of 14.4m on 28 February 2022, some 2.3m (approx.) higher than the previous record 
of 12.11m and 2.0m higher than the predicted 1 in 100 year flood level of 12.38m. This was 
followed by a second flood where the river reached 11.4m on 30 March 2022. 

Both flood events saw the city’s levee, which protects the CBD and South Lismore to river 
levels of approximately 10.6m, breached, causing widespread flooding and devastation 
throughout our CBD, to the environment, in rural areas and to Council and private 
infrastructure. 

Five lives were lost in this region across the two events and the mental toll on those that 
experienced these events cannot be underestimated.  

The current estimated cost of damage from the flood for Lismore City Council (LCC) is $350-
400 million. The required repair work will take years to complete, and the human toll may never 
be fully understood or remedied. 

This submission outlines a series of recommendations for improvements based on the 
experiences of Council staff and our community during the event and are summarised in 
section 7.0 of this document. LCC urges the Inquiry to consider these recommendations and 
adopt them in its recommendations to the Premier. 
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2.0 Introduction 

The NSW Government has commissioned an independent inquiry into the catastrophic flood 
events in the Northern Rivers in February and March 2022. The terms of reference for the 
inquiry can be found here: 

https://www.nsw.gov.au/sites/default/files/2022-
03/CS1111%20Terms%20of%20Reference V4.pdf    

The flood event has been widely described as unprecedented and caused widespread and 
significant disruption to residential, business and recreational communities; damage to public 
and private infrastructure; social displacement and distress; and has undoubtedly created an 
ongoing mental health challenge that will take years to overcome.   

This submission outlines LCC’s views on how the event unfolded, how it was managed both 
in the response phase and moving into recovery and provides recommendations on lessons 
learned to be considered for inclusion in recommendations to the Premier as a result of the 
Inquiry.  
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3.0 Background 

Lismore and more broadly the Northern Rivers experience regular flooding - it is a part of living 
in the region. As such communities in the region are in general very aware of the risks 
associated with riverine and flash flooding and are reasonably well prepared for such events. 
The image below shows the history of recorded floods in Lismore above a river level of approx. 
6m.    

 

However, the scale and severity of the event of 28 February 2022 was well beyond anything 
previously experienced in Lismore. To have a second major flood that also overtopped the 
levee less than a month later delivered a second blow to our community when it was only just 
coming to terms with the first event.  

Appendix 2 contains a separate document that outlines the response that Council provided to 
these events and the impacts to the Lismore and surrounding communities. It also contains 
some reflections on the event and suggestions for consideration as to how our community can 
be supported to get back on its feet.  
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4.0 Preparation for Floods 

As a community that regularly experiences floods, there are a number of measures and 
processes in place to prepare our communities for floods. 

4.1 Local Emergency Management Committee 

LCC is a member of the Northern Rivers Local Emergency Management Committee (LEMC). 
The Committee consists of the Kyogle, Lismore and Richmond Valley Councils. The three 
councils agreed to merge their previously separate committees in 2016/17 to provide greater 
coordination of resources, reduce triplication for local and state agency representatives on the 
separate committees and because any disaster in this region generally always effects all three 
council areas, albeit to varying extents and duration. 

Richmond Valley Council provides administrative support to the combined committee for a 
modest fee to the other member Councils. 

The LEMC has prepared an Emergency Management Plan (EMPLAN) and associated sub-
plans and documents. The latest revision of the EMPLAN was adopted by the LEMC on 12 
February 2021 and endorsed by the Regional Emergency Management Committee on 17 May 
2021. A copy of the EMPLAN has been provided to staff assisting the Inquiry.    

4.2 Lismore City Council Preparedness Activities 

LCC has a number of processes that assist with community preparedness as follows: 

• Council publishes via its website a diagram of every property within the Lismore urban 
area that is affected by flood showing: 

 

o Floor level of the property, 

o Road level at centre of the road, 

o Level at the front boundary of the property, 

o Predicted level of a 1 in 100 year flood. 

An example of this is included as Appendix 1. 

• Council operates an SMS service that provides information/warnings etc. in the lead 
up to expected flood events and during flood events. The service is generally used to 
repeat warnings and other information published by the SES, or to advise of relevant 
operations of the Council levee system eg. levee gates being closed and will prevent 
access to riverside carparks – please move your vehicle. Anyone can subscribe to this 
service. 

• Council was the architect of the MYROADINFO website where road closures are 
recorded and available for public access. This solution has since been adopted 
throughout NSW and in other states as a key for public facing information on road 
closures. It has also been linked to the Transport for NSW Live Traffic website. 

• Council operates a disaster dashboard on its website whereby relevant information for 
various sources is collated in one place eg. SES websites and Facebook pages where 
warnings are issued, Bureau of Meteorology (BOM) websites, road closures 
information. 



7 | P a g e  
 

• Council is an active participant in the various community forums and information 
sessions run by the SES. Council’s Local Emergency Management Officer (LEMO) 
attends these events when requested/required to participate, explains how the levee 
system works and generally provides information and answer questions. 

• A separate section is provided on the Lismore Flood Levee system – see below. 

• LCC owns and maintains a series of flood gauges and rain gauges throughout the 
catchment. The data generated by these devices is used by the BOM and SES in flood 
analysis and predictions. It is suggested these devices should be owned and 
maintained by the relevant state or federal agency.   

• Council actively pursues funding to improve the network of stream and rain gauges 
within the catchment and provide other warning systems to the public. Ironically, 
Council made application in late 2021 for a series of additional warning measures 
through the 2021-22 Floodplain Management Program, only to be advised by letter 
dated 25 February 2022 that the application was unsuccessful and that: 

“The State Flood Mitigation Assessment Panel were of the view that this work is 
premature as Council need to complete the revision of the floodplain risk management 
study and plan.”  

• Whilst perhaps understandable, this response demonstrates a lack of flexibility in the 
system and lack of recognition of the importance of warning systems in the catchment. 
Regardless of whether and when a new floodplain management plan (FMP) is 
prepared, adequate and functioning flood warning measures will always be part of the 
approach taken by response agencies. Receiving funds from programs designed to 
improve flood preparedness should not be contingent on having a review of your FMP. 
Indeed the FMP is primarily focussed on solutions that mitigate and/or manage 
floodwater, not warning systems or processes used by response agencies.        

There is always more that can be done and the biggest challenge is getting the general 
community to focus on what might happen and to be ready for it rather than what has 
previously happened in floods. The reference point for most people is the last flood they 
experienced or the worst flood they have experienced. People tend to plan around this 
scenario. We need to change that thought process and have people more focussed on what 
is coming or might be coming and being ready for any possibility.      

4.3 SES Flood Watch and Flood Warning System 

The SES messaging around floods is based on a system of first issuing Flood Watch 
messages when there is a risk of flooding occurring and then Flood Warnings once rivers start 
to rise. 

There have been significant changes and improvements to this system since the 2017 floods 
and the SES are to be commended for the changes made as a result of the review from that 
event. However, there are considered to be further improvements that can be made as a result 
of lessons learnt in these latest events. Weather is unpredictable and messaging needs to be 
more focussed on what could happen looking forward and how people need to prepare for 
that.  

The current messaging system contains detailed information based on predictions from the 
BOM and includes how much rain has fallen, how high the river is because of that, but then 
only limited general information about what might happen looking forward. There seems to be 
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a reluctance from the SES and BOM to move into this space because it is understandably 
highly variable and could be very wrong. 

However, the lack of specific information about what might be possibly coming contributes to 
the general approach of many that their reference point is the last flood or the biggest flood 
they have experienced. 

Further, the speed of the escalation of this event was such that by the time messaging and 
warnings came out at the nominated times, the situation had changed and that information 
was already redundant.     

It is a fact of life that weather is unpredictable and this needs to be acknowledged and better 
planning be put in place on this basis. Messaging that is built around a range of possible 
scenarios would provide the community with enough information to assist them make informed 
and logical decisions to protect their own lives, possessions and property. It would also 
perhaps relieve the BOM and SES of the angst that goes with providing a single prediction 
that could well prove wrong. 

Changes to messaging around bushfires in the last five years have been very successful in 
changing the way people think about their bushfire survival plan. Bushfires are similarly 
unpredictable and it seems the general community has been able to recognise the importance 
of planning to not get caught in a fire. We need a similar approach to floods. 

An example of the structure of such messaging could include: 

• What has happened? 

o how much rain has already fallen? 

o what is the current river height? 

o what is the predicted river height? 

• What could happen into the immediate future? 

o is more rain predicted? 

o provide 2 – 3  scenarios over the next 6 – 12 hours based on predicted rainfall, 

o If we get (scenario 1) rainfall, a river height of (scenario 1) is predicted which 
means ….., 

o If we get (scenario 2) rainfall, a river height of (scenario 2) is predicted which 
means……… etc. 

o Scenarios are based on BOM advice of likely/predicted rainfall plus possibly a 
“worst case” scenario. 

In order to provide messaging of this nature, further development of existing flood/catchment 
models would be required.  

4.4  Emergency Services Premises Location 

Emergency response agencies in Lismore all have premises located in the flood zone – Fire 
& Rescue NSW (FRNSW), Police, Ambulance and SES. All of these agencies were forced to 
evacuate their premises as a result of these events and in the case of FRNSW, Ambulance 
and Police will be operating from temporary premises for a long time until repairs are 
undertaken. 
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FRNSW and Ambulance premises were also flooded in the 2017 flood in Lismore and those 
agencies were unable to use their premises for a long time after that event. 

These services need to be relocated out of the flood zone. Having to manage an evacuation 
from their own premises and coordinate the arrangements associated with securing and 
establishing temporary premises takes frontline workers away from response. Having 
premises located out of the flood zone will ensure they can serve their communities in the best 
possible way during disaster events.      

4.5 Flood Levee 

Parts of South Lismore and the CBD are protected by a levee system that includes earth 
levees, concrete levees, flood flaps, flood gates and flood pumps. 

The levee system is owned by Rous County Council as the flood mitigation authority for this 
area and operated by LCC under a Memorandum of Understanding (MOU) and Service Level 
Agreement (SLA). LCC pays the costs of operation and maintenance of the levee system but 
is not responsible for the renewal (including funding) of the levee system when it requires 
replacement. This responsibility lies with Rous County Council as outlined in the MOU and 
SLA.  

The levee system is designed to overtop in a controlled manner when river heights exceed 
the levee height. There are also protective measures installed in parts of the CBD to protect 
buildings where floodwater impacts those buildings in the designated floodways once 
overtopping occurs. 

The levee system is operated in accordance with an Operations Manual. The manual was first 
developed when the levee was constructed in 2005 and is reviewed as required. The last 
review of the levee operations manual was completed in June 2015. A further review of the 
manual is currently in progress and being undertaken by NSW Public Works Advisory (PWA). 
The review commenced in late 2021 and is due for completion in the second half of 2022. 

Council staff consult and coordinate with the SES on the operation of the levee system. 

Regular audits of the levee system are undertaken every 3 months and/or after any flood event 
where the levee was required to be operational.  

The levee system was fully functional and operational at the time of the first flood on 28 
February 2022. It was operated in accordance with the Operations Manual before, during and 
after that event and functioned as expected. 

The levee system sustained an amount of damage in the event of 28 February 2022, most 
notably the four pump stations associated with the levee system were all completely 
submerged including electric motors and switchboards. All four of those pump stations were 
non-operational after the first event as a result of the damage. There was also some superficial 
damage to sections of the concrete levee wall that protects the CBD. 

Following the audit of the levee system after the event of 28 February 2022, flood gates etc. 
were cleared of debris and a workaround temporary repair was undertaken to the Browns 
Creek Pump Station. As such this pump station was operational for the second event on 30 
March. The other three pump stations were not. All other aspects of the levee system were 
operational for the second event on 30 March 2022. 

Further information regarding the levee system in Lismore is included in the flood response 
document in Appendix 2.    
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4.6 Flood Mitigation Funding 

The Productivity Commission has established that the Australian Government spends 3% on 
disaster mitigation projects compared with 97% on disaster recovery. Clearly this needs to 
change and targeted spending on appropriate mitigation projects can and will reduce future 
liabilities from disaster events.  

As outlined earlier in section 4.2 of this submission, processes to consider and approve flood 
mitigation funding applications are unnecessarily tied to progress of a floodplain risk 
management plan. This causes delays in rolling out beneficial projects and reduces the 
capability of councils, response agencies the BOM and SES to be better placed in their 
preparedness and response activities.   

Projects that have a clear benefit to flood preparedness and mitigation and are consistent 
with the principles of a floodplain risk management plan should be considered on merit 
regardless of the progress of the plan itself or other associated documents. 

The severity and scale of the recent events will also place increased focus on existing 
voluntary house acquisition and house raising programs. More funding is needed for these 
programs, especially acquisitions. 

The current funding model whereby councils have to provide one third of the funding for an 
acquisition also needs to be reviewed. Councils do not have the funds to commit to a large-
scale house acquisition program. The benefits derived from acquiring a property subject to 
significant flood risk do not accrue to councils – they accrue to state and federal 
governments. Whilst councils may end up owning the land, it cannot be used for building or 
community assets as the land is flood prone. In effect it becomes a liability as the land must 
be maintained without any meaningful opportunity to generate income. The state and federal 
governments accrue all of the financial benefit in that a property that would otherwise be 
inundated in flood events, and therefore qualify for financial assistance from state and/or 
federal governments through the various support programs they operate is removed. The 
state and federal governments should therefore meet the entire cost of these acquisitions.       

4.7 Insurance 

It is virtually impossible for business owners or residents in flood prone areas to obtain flood 
insurance. Where it can be obtained it is cost prohibitive. Council has anecdotal evidence 
from local small businesses and residents that live or operate in these areas of quoted 
premiums in the order of $30,000 - $120,000 per annum being the norm. It is simply 
unaffordable. 

This issue not only affects residents and business owners, but Council itself. LCC, through 
its membership of Statewide Mutual, had flood insurance coverage to the value of 
$5,000,000 for the 2017 flood event. As a result of that event, this coverage was reduced to 
$2,000,000 for the same premium. It is unclear whether Council will be able to secure flood 
insurance at all after these latest events.       

As a result of these circumstances, the NSW and Australian Governments are effectively 
insuring the nation against natural disasters through the various financial support programs 
made available once a disaster occurs. It would therefore seem that an opportunity exists for 
the NSW and Australian Governments to explore alternative sources of insurance for those 
living in flood affected areas. This could include establishing a national insurance scheme 
underwritten by the government. Such insurance would not necessarily have to cover all and 
every loss associated with a flood event. 
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4.8 Land Use Planning and Flood Mitigation 

Rous County Council (RCC) is the Flood Mitigation Authority for the Lismore LGA, and through 
the Lismore Floodplain Management Committee, LCC and RCC have historically coordinated 
flood mitigation activities. The Lismore Floodplain Risk Management Plan 2014 has guided 
Council’s recent land use planning and flood mitigation activities. The plan is supported by the 
Lismore Local Environmental Plan 2012, and a supporting Development Control Plan. 

Land use planning decisions and regulatory compliance activities under this statutory planning 
framework have been undertaken by Council consistent with the terms of these planning 
documents. Upon request, Council is willing to respond to the Inquiry regarding specific flood 
planning considerations on specific land zonings, development applications and compliance 
activities to demonstrate Council’s ongoing commitment to managing development on the 
floodplain. 

The NSW Department of Planning, Industry and Environment (DPIE) provides funding under 
the NSW Government’s Floodplain Management Program for the Voluntary House Raising 
Scheme on a 2:1 basis (landowner contributes 1/3), with the scheme managed by RCC on 
Lismore’s behalf.  

The Lismore Floodplain Risk Management Plan 2014 identified flood modification measures 
in section 5 detailing projects that have since been implemented as per the plan. The 
completed projects are: 

• Airport Floodway Bypass 

• Wilson River Channel Improvement 

RCC is one of the last stand-alone flood mitigation authorities in NSW. Flood mitigation in 
NSW is typically managed by one entity, being the local council or a Water Corporation. When 
the former Richmond River County Council was amalgamated into RCC by proclamation in 
July 2016 the former roles, asset ownership and ongoing arrangements were not reviewed or 
updated as part of the amalgamation process.  

The circumstance where RCC is the asset owner of flood mitigation assets in the Lismore 
LGA, and LCC operates and maintains these assets under an MoU is an outdated 
arrangement that blurs roles and responsibilities for flood mitigation activities and should be 
reviewed to a more contemporary model that clarifies the asset ownership and roles for flood 
mitigation across the catchment. 

4.9  Preparedness Recommendations 

1. The SES to conduct a concerted public information campaign to raise community 
awareness of the need for residents and business owners to have a flood plan ready 
to implement when there is a risk of flooding. 

2. The campaign draw heavily from the approach taken to improve community 
preparedness for bushfires and some of the messaging used in that program eg. 

a. There isn’t a fire truck (or flood boat) to come to every house, 

b. It may not be safe or possible for emergency services to come and rescue you, 

c. Fires (or floods) may cut off road access long before your home is threatened 
directly – leave early. 
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3. Review messaging and information provided by the SES in the lead up to and during 
flood events to provide greater focus on what could occur if rainfall continues or 
escalates rather than what has already happened. This messaging to be based around 
a number of scenarios of what could happen, including a worst case scenario. 

4. To assist with item 3, further develop the existing flood models that councils in the 
region hold to be a predictive tool that can be used to model scenarios during weather 
events. Use these scenarios as community facing information to raise awareness of 
the risks associated with a given event and ensure residents and businesses can make 
early decisions to ensure people’s safety and move possessions, equipment, stock etc. 
to higher ground. 

5. Consider using the model as an interactive tool available online where residents could 
provide their own inputs and generate relevant information to assist in their decision 
making. 

6. To assist with item 3 and 4, install additional rain and river height gauges throughout 
the catchment to improve data collection and information as input to modelling. 

7. The NSW and Australian Governments review the current ownership of stream and 
rain gauges whereby local councils own and maintain many of these and consider 
transferring ownership and maintenance/operational responsibility to the BOM or SES 
as the agencies most reliant on the data generated by these instruments. 

8. The NSW Government commit to relocating its emergency services out of the flood 
zone in Lismore. 

9. The NSW and Australian Governments increase spending on disaster mitigation 
activities and projects to improve resilience to future disasters. 

10. The NSW and Australian Governments review the funding model for voluntary house 
acquisition programs to equally share the cost of these acquisitions and remove the 
current requirement for local councils to fund one third of any acquisition.    

11. The NSW Government review its processes for considering applications for funding 
under the Floodplain Management Program ensure that applications for improved flood 
warning systems are not unnecessarily tied to the progress or adoption of FMP and 
remove any requirement for review of floodplain risk managements studies and plans 
to be completed and allow nominated projects to considered on their merits. 

12. The NSW and Australian Governments investigate opportunities to establish alternate 
insurance schemes, including the possibility of a government underwritten scheme, for 
those living or operating businesses in flood prone areas. 

13. The NSW Government undertake a review of RCC’s role as Flood Mitigation Authority 
for constituent councils and how it is meeting statutory obligations – with options and 
recommendations to address any identified governance risks and outcomes of the 
review process.      
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5.0 Response to Floods 

5.1  Emergency Operations Centre 

As the weather system developed and it became apparent there was going to be flooding 
across the region, and Emergency Operations Centre (EOC) was established at the request 
of the Local Emergency Operations Controller (LEOCON), Superintendent Scott Tanner. The 
EOC was established in the LCC Corporate Centre at Oliver Avenue, Goonellabah.    

All response and support agencies were requested to attend the EOC as is normal practice. 
There were challenges around staff from some agencies being able to physically get to the 
EOC because of roads being cut by floodwaters. In some instances, relevant staff were flown 
into Lismore from other places by helicopter when no other option was available.  

The response agencies are generally well resourced and where there are resource gaps or a 
need for surge capacity, are able to call upon additional resources from other parts of the state 
or interstate, where necessary. There were some challenges with non-local people and/or 
non-EOC experienced staff at times including: 

• Lack of familiarity with EOC processes and available documentation, 

• Lack of understanding of the roles of the various agencies represented in the EOC, 

• No understanding or knowledge of the status of matters already in progress and within 
the remit of their own agency – lack of handover from predecessor.     

Whilst in general these issues were able to be readily overcome, and the team in the EOC 
worked very well together throughout the event, it nevertheless was a cause of frustration at 
times.  

The support agencies sometimes struggled to provide the required resources to the EOC or 
other functions when needed eg. staff for Evacuation Centres, representatives to the EOC 
when primary contact was required to stand down for fatigue management. 

Support agencies were at times overwhelmed as a result of the scale of the event, the level of 
disruption caused within their own agency by the event and as a result of a lack of suitable 
back up staff being available to backfill roles. Examples of this include: 

• LCC having to provide staff to establish and operate an Evacuation Centre at 
Goonellabah Sports & Aquatic Centre. Council staff were still required even after 
Department of Communities and Justice (DCJ) provided a staff member to “manage” 
the venue, 

• Community led evacuation and support centres standing up at Nimbin, The Channon 
and Dunoon. These centres were required as people from surrounding areas were 
unable to come to Lismore because roads were cut and staff from DCJ, even if they 
had any available, were unable to get out to those areas for the same reason.   

• No representative for the TELCO Authority being present in the EOC for the entire 
response phase of the first event. Given the severe and ongoing challenges around 
communication in this region during the event, it is incomprehensible that no 
representative was available to the EOC. 

• A DCJ staff member who worked considerable hours at the Southern Cross 
University (SCU) Evacuation Centre from when it was first opened having their own 
home in Ballina inundated by floodwaters later in the week. When they were stood 
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down, both because of fatigue management and to allow them to deal with the 
inundation of their home, a suitable replacement was not provided. The person was 
then publicly named and shamed on social media for supposedly abandoning their 
role. This also contributed to a situation where a member of the public took it upon 
themselves to be the self-appointed Manager of the Evacuation Centre at SCU for a 
period of time.  

• A staff member from NSW Health working a considerable number of consecutive 
days without a break as the representative to the EOC, but then not being replaced 
when taking a well-deserved break.       

LCC would like to formally recognise the outstanding efforts of Essential Energy staff 
throughout the response and recovery stages of the event. They were able to work closely 
with all agencies to find solutions to most problems and went above and beyond what might 
normally be expected. For example: 

• Flying LCC staff in a helicopter out to Nimbin to assess the considerable damage to 
the water main that supplies water to the Nimbin township. A 4km section of main and 
the road that it followed was completely destroyed in the event, cutting off water supply 
to the town. 

• Providing generators for multiple locations around town when the mains supply was 
unavailable. 

• Working closely with Council staff between the first and second event to implement a 
temporary solution for repairs and power supply to the Browns Creek Pump Station 
(part of the levee system) such that it was available for the second event on 30 March 
2022. 

• Deploying considerable additional resources to the area to assist with the repairs to 
their network and assist private property owners with reconnection of power to their 
premises.    

5.2 Evacuation and Community Support Centres Recognition 

Community led evacuation and support centres were established in three villages within the 
Lismore LGA. These were located at Nimbin, The Channon and Dunoon. The centres were 
established by those local communities as a result of a genuine need given the scale and 
severity of the event. People from surrounding areas that needed to evacuate their homes 
could not get to Lismore because the roads were cut and indeed staff from relevant agencies 
could not get to those locations for the same reason. 

LCC also established a second evacuation centre in Lismore at the request of the LEOCON 
– the primary Evacuation Centre was located at SCU, using its own staff as the DCJ did not 
have sufficient staff to run it. This was done due to the predicted scale of the event and 
expected number of displaced people.  

All of these centres played a vital role in supporting people from those areas. They were also 
a source of important intelligence for the LEMO in the EOC regarding damage to local 
infrastructure, isolated people and local river/stream conditions. The Nimbin Neighbourhood 
and Information Centre was also a vital link to the large number of multiple occupancy 
communities located in that part of the LGA.  

However, because these centres were not established through the formal process normally 
used via the EOC and LEOCON, and not staffed by the relevant NSW Government agencies, 
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they were not formally recognised in the EOC processes. For example, no statistics were 
taken as to numbers of people located in these places – noting numbers were collected for 
GSAC once DCJ was able to get a staff member to the site. 

Given the important role they played in this event, and that NSW Government agencies had 
no capacity to provide a similar service, even if they could have physically made it to those 
places, the NSW Government should harness the goodwill and capability of these centres for 
future events. A process needs to be developed to support these centres through formally 
recognising their role and capability, appropriate training, and support once operational 
whether that be through financial support or designated contact pathways (ie. online or phone) 
with appropriately scalable resourcing. The absence of this formal recognition means that 
people operating or supported within these centres are not captured in statistics for reporting 
purposes and the cost of response activities is subsequently underestimated.       

5.3  Australian Defence Force Role 

The provision of resources from the Australian Defence Force (ADF) was most welcomed. 
Having them here meant a great deal to the local community and allowed a lot of work to be 
done that would not otherwise have been possible in the timeframes achieved. 

There were however a couple of lessons to be learnt from their time here. 

The ADF were unable to undertake any tasks that may have carried a professional or ongoing 
liability. For example, they were unable to undertake works on private property to restore a 
damaged driveway or remove a damaged ceiling. This was despite there being qualified 
engineering and other staff within their ranks. This led to some inefficiency where the ADF 
was tasked with certain things, only to decline those tasks such that they had to be reallocated 
to other agencies. This caused delays in responding to requests for assistance in those 
circumstances.   

When the ADF first arrived, they had personnel and the vehicles that they travelled in. Heavy 
machinery arrived later but could have been used earlier if it was available. In particular heavy 
machinery such as excavators and body trucks were required to clear landslips, trees and 
other debris from roads. High clearance vehicles were also of great use for transporting staff 
and supplies via flooded roads.   

5.4 Tasking in the EOC 

Each of the emergency service agencies has their own software and management system for 
receiving, recording, allocating and monitoring progress of tasks. Support agencies have little 
or no systems in place like this and rely on the work of staff in the EOC to keep on top of what 
they have been asked to do. 

In a disaster event, the EOC structure means that tasks are generated and allocated in a 
different way to normal times. In particular, support agencies get a lot of tasks allocated to 
them and need to keep track, especially when there are staff changes due to shifts, stand 
downs for fatigue management etc. 

There is a need for either a central tasking and tracking system that is used by all response 
and support agencies, or for a system that sits above the others and distributes tasks through 
to each agency to manage within the system they already have.       

This was recognised early in the event and the NSW Police were able to develop a system 
known as the “Blue Portal”. Whilst this was a central place to record tasks they were then sent 
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to each agency and managed by those agencies within their own systems. There was no 
feedback loop to close tasks out unless agencies reported back on progress or completion. 

Whilst it was good that there was a central system to record tasks, it was far from perfect and 
very reliant on manual processes. It was highly inefficient given the way it operated and that 
very senior Police Officers with limited keyboard skills were asked to do data entry and 
management. This was not good use of their time given their considerable skills in other areas. 

5.5 Mental Health 

A common theme and concern of all agencies throughout the event was the mental health 
effects on the community, emergency services and support agency staff. It was regularly 
identified at most briefings by almost every agency involved. 

The scale and severity of the event was the obvious cause of the challenges. NSW Health 
were not resourced to meet the demand for mental health support. Whilst it did the best it 
could with the resources available, there was clearly a far greater need for mental health 
support services than could be provided. 

Mental health support will be an ongoing need of the community for a considerable time post 
the event.  

A review of the resourcing and surge capacity for mental health services during and post 
disaster events is required. 

5.6 Evacuation Orders and Safe to Return 

As part of the response the SES issued evacuation orders for suburbs and localities likely to 
be affected by floodwaters as the rivers systems rose. Once the peak of the flood has passed 
and waters start to recede, the SES issues “Safe to Return” orders for those areas once it has 
been assessed as safe to do so ie power has been switched off, rapid damage assessments 
complete, hazardous materials dealt with etc.  

These “Safe to Return” orders are generally issued for large areas at once, even entire 
townships or suburbs. The reality is that residents and business owners do not wait for these 
orders to be issued. They will return to their homes or business premises as soon as water 
has receded sufficiently for them to gain access. Some simply want to assess damage 
whereas others will immediately commence the clean-up process. 

A Flood Evacuation Warning for Lismore was issued by the SES at 4.20pm on Sunday 27 
February 2022 with Evacuation Orders issued at 9.30pm that same night.  

The water levels from the first flood took several days to recede from the peak of 14.4m at 
approx. 3.00pm Monday 28 February to approx. flood levee height of 10.6m in the early hours 
of Wednesday 2 March. The water took a further 3 days to recede to below minor flood levels 
on Saturday 5 March 2022 where affected business and residential premises were largely no 
longer inundated. The “Safe to Return” Order for the Lismore CBD, North and South Lismore 
was then issued on Sunday 6 March at 5.30pm. 

This was effectively a full week where residents and business owners of affected premises 
were in theory not permitted to be in those areas subject of the evacuation orders. So those 
people in premises in the highest parts of Lismore affected by floodwaters, and were the first 
properties to come out of the water as the flood receded, in theory had to wait a full week 
before returning to assess damage and/or start clean up. 
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As the waters receded, different areas became accessible and some were “safer” than others 
to be moving around in. A staged approach to the “Safe to Return” process would provide 
clearer messages to the community and allow them to be working in areas where it is safe to 
do so at the earliest possible opportunity.  A daily assessment and publication of areas where 
it is safe for people to return would seem appropriate for these large scale events. 

The reality is there is no enforcement of the evacuation orders once flood waters recede and 
people start to return. 

5.7 Communications 

There were significant challenges with communications during the event. Widespread 
disruption to the mobile phone network, NBN and fixed line internet caused significant 
challenges for emergency and support services and the community in general. Rural areas 
that already experience challenges with communications were the worst affected. There were 
also issues with the radio network. 

The causes of these issues were that: 

• physical damage was caused to critical infrastructure and distribution networks, either 
through water inundation or actual physical destruction, 

• equipment at communication towers lost electricity supply, 

• backup generators and batteries ran out of fuel and/or power, 

• Access was difficult or impossible to undertake repairs or to re-supply. 

A review needs to be undertaken and program developed and funded to relocate critical 
communications infrastructure out of flood prone areas, and improve redundancy. 

5.8 Response Recommendations 

14. All agencies ensure any staff coming into the EOC are properly trained in emergency 
management processes and have access, either electronically or in hard copy, to 
required documentation such as EMPLANs and contact lists. 

15. All agencies ensure where there is a changeover of staff in an EOC as a result of 
rosters, shift changes etc. that a proper handover procedure is in place and 
implemented. 

16. NSW Government support agencies be better prepared to provide staff to the EOC, 
especially to provide suitable replacement staff once their primary contact is required 
to stand down for a break. 

17. The NSW Government review its approach to the establishment of Evacuation 
Centres, Support Sites etc. during disaster events to harness resources in community 
groups and similar organisations that are effectively already providing the same or 
similar services to local communities. 

18. The NSW Government develop a process to formally recognise and support 
community groups identified in Recommendation 13 through provision of information, 
training and financial assistance where appropriate. 

19. The NSW Government review its arrangements with the Australian Government for 
deployment of the ADF in disaster response such that tasks/work undertaken by the 
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ADF is properly insured for any ongoing liability. This will allow the ADF to undertake 
a broader range of tasks when deployed. 

20. The NSW Government develop with the Australian Government a plan that identifies 
what type of equipment is likely to be required from the ADF in specific disaster events 
such that it can be deployed at the earliest opportunity when called upon.    

21. The NSW Government develop a single task management process and software 
solution to be utilised in any multi-agency response event such that all agencies can 
utilise the system to record, allocate and monitor progress of requests for assistance 
logged through an EOC.    

22. The NSW Government review its processes and resourcing, including surge capacity, 
to provide mental health support to disaster affected communities both during and post 
event to deliver significantly increased capacity compared to existing. 

23. The SES review its “Safe to Return” processes to provide a daily list of suburbs, streets 
and/or localities where safe to return orders can be issued to facilitate the quick return 
of residents and business owners as the flood recedes. 

24. A review be undertaken to identify and relocate critical communications infrastructure 
out of flood prone areas.   

25. Greater redundancy be provided within communications networks to ensure 
communication services remain available to the community and emergency and 
support services during emergency events.      

6.0 Recovery 

The process of recovery for our community will take a long time and is complex.  

In terms of the emergency management arrangements, and the formal transition/handover 
from response to recovery, this was challenging. The community is not at all aware or 
interested in the processes of government regarding this transition. They simply want to get 
on with their lives. Whether an activity that is there to support them falls under a response or 
recovery structure/funding arrangement is irrelevant to them. 

The handover process was challenging because as flood waters are receding in Kyogle, and 
response activities wind down those communities in the higher parts of the catchment start 
moving into recovery activities when those in the middle and lower parts of the catchment are 
still in response, or may not even have had their peak floods in the case of lower river areas 
such as Broadwater, Woodburn and Ballina.  

Different parts of the region were in different modes as the event unfolded. This creates 
challenges for response and support agencies to manage resources and processes to support 
the community.     

6.1 Waste Collection 

The waste collection challenge was enormous in this event. In previous events, Council has 
had to coordinate this task and it has been problematic in regard to logistical challenges, 
managing contractors and coordinating the claim for reimbursement of costs incurred. 

The model adopted in this event whereby NSW PWA coordinated the waste collection effort 
was much appreciated by Council. Council would not have been unable to manage the task 
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in any event as substantial damage was sustained at Council’s waste facility as result of the 
flood. Advantages of this model are: 

• Local waste facilities are not geared up for a task of this size and duration – the 
temporary transfer stations established at Coraki, Alstonville and in the Lismore CBD 
for smaller trucks were a good solution to managing the task. 

• Transporting the waste to large facilities in Queensland makes sense rather than 
consuming significant volumes of capacity in local tips. 

• The considerable workload associated with Council meeting the costs and having to 
claim through disaster funding arrangements is avoided. 

• The cashflow challenge of Council funding this activity is avoided – LCC did not have 
cash reserves to meet the up-front costs of the clean-up.  

Council would also like to recognise and thank TfNSW and PWA for recognising the damage 
caused to the local road network on the haul route to the Coraki facility, arranging significant 
repairs and meeting the costs of the work. 

There were however some lessons to be learnt and improvements that can be made for next 
time under this model as follows: 

• There was some confusion as to whether contractors engaged by PWA were being 
supervised by PWA or Council. This potentially has significant ramifications for PCBU 
under the WHS Act should incidents or accidents occur. 

• There was a position taken by some staff within PWA that Council should pay accounts 
for contractors engaged by PWA. 

• After floodwaters subsided, residents immediately began cleaning out flood affected 
premises and placing flood waste in the kerbside area for collection. The waste was 
not sorted into different waste streams as a rule. The sorting of waste at the source 
into categories such as “hazardous” (eg. asbestos), putrescible (eg. food waste) from 
other waste such as furniture/fittings would significantly improve the efficiency and cost 
reduction of the collection and disposal processes. Flood planning documents need to 
have pre-prepared community education information to help flood affected residents 
sort waste at the source for more efficient flood waste collection from road kerbside 
areas by public authorities. 

• There were some streets where kerbside waste was collected multiple times as 
residents and business owners progressively cleaned up their premises. This caused 
frustration for emergency response agencies, contractors and ADF staff and lead to 
inefficiency in those processes. 

• There were issues around the definition of “flood waste” vs “building waste”. Many 
people commenced stripping out buildings very early and deposited the building waste 
generated on the footpath for collection. This is not what the general kerbside waste 
collection is for and indeed is a cost factored into the various government financial 
packages that are available. Anyone with insurance would also have those costs 
covered. As such the NSW and Australian Governments are potentially paying twice 
for rubbish removal in many instances – for the free kerbside collection where owners 
strip their properties early and deposit the waste on the footpath, and in providing 
financial assistance to those property owners for building repairs. 
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6.2 Multiple Occupancy Community Infrastructure 

Lismore has a significant number of multiple occupancy (MO) communities, especially in the 
northern parts of our LGA around the villages of Nimbin and The Channon. These 
communities are generally large, single parcels of land with multiple dwellings. They are 
generally managed through a body corporate structure and can vary in size from a few acres 
with a couple of dwellings to hundreds and even thousands of acres with dozens of dwellings.   

These MO communities have significant infrastructure on those properties to support their 
community. This infrastructure can include roads, bridges, culverts and other stormwater 
drainage structures, buildings, water tanks/storage and supply systems. The responsibility to 
maintain this infrastructure rests with the body corporate for that community. 

Significant damage was caused to this infrastructure and private dwellings on those properties 
as a result of this event – it was no different to the damage caused to public infrastructure and 
dwellings on other single owner private properties. The type of damage caused included land 
slips – both minor and major, affecting roads, dwellings and land generally, road and culvert 
washouts, bridge damage and stormwater drainage pipe washouts. 

Hundreds of people living in these communities were isolated as a result of the event and 
there are large numbers that remain isolated at the time of writing this report. The biggest 
challenge for them is major land slips have blocked internal access roads.                          

NSW Government agencies have been unable to find a way forward to support these 
communities. The issue was first raised in week two of the event by Council’s LEMO in 
briefings in the EOC. There were various reconnaissance missions flown by the Rural Fire 
Service (RFS) and ADF helicopters as well as some on-ground inspections undertaken. 
Council was also receiving information from the community-based support centres at Nimbin 
and The Channon with details of affected communities and the damage that had occurred.   

A further information gathering exercise was organised by Resilience NSW (RNSW) but took 
four weeks to plan and execute – happening on Thursday 7 and Friday 8 April 2022. It is 
acknowledged that the second flood event caused this exercise to be delayed by a week. The 
purpose of the exercise was to ground truth previously gathered information and try to 
establish the extent of the problem such that a support package could be developed for these 
properties. The primary purpose of the support package was to re-establish vehicle access 
through provision of relevant technical advice such as geotechnical engineering, and financial 
support to have works undertaken. 

As of 20 May 2022, some 6 weeks after the exercise on 7 and 8 April, no program has been 
developed or approved, no communication with Council or affected communities has 
occurred, large numbers of residents remain isolated in these communities and there is no 
sign any support will be forthcoming.   

This is an example of a situation whereby the challenge to be met does not sit neatly within 
any existing government support process or program and the government agency responsible 
cannot move quickly to address the challenge. This needs to be improved, not just to address 
this issue, but more generally to allow government agencies to respond more quickly to 
situations that are new or different to previous events.  
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6.3 Housing Crisis 

The housing crisis in this region is well known and documented. These flood events have 
shone an additional spotlight on the issue and severely exacerbated an already critical housing 
shortage in this region. Swift and decisive action is needed to address it, particularly for those 
affected and displaced by the flood events.  

Displaced businesses and residents need to make decisions about the future. The slow pace 
with which government can respond makes that process frustrating and potentially financially 
detrimental to some because individuals are affected in different ways, want to move at 
different speeds to that which government is able to respond and might be thinking differently 
to decision makers in all levels of government. 

For example, a resident of South Lismore that has had their home severely damaged by the 
flood and has had to move out needs to know and decide: 

• What is the level of damage to the property and can it be repaired? 

• If it can be repaired what is the cost? 

• Do they want to stay in their current home, regardless of whether it can be repaired? 

• What level of financial support will be provided by government for repairs? 

• Will the Council/NSW Government allow the home to be repaired or will it be eligible 
to be acquired? 

• If it is to be acquired, will that be compulsory or will it be voluntary? 

• If the home is acquired, what compensation will be paid? 

• Will any additional financial support be made available to help with the costs of buying 
or building a new home on higher ground? 

All of this information, and more, is needed to allow residents and business owners to make 
the best decision for their future and ensure they can move forward from the events of 
February and March 2022. In particular, there is no point in a person that has decided they 
want to move elsewhere spending money on fixing a home they do not wish to return to. 

A key issue in the decisions for those not wanting to stay in their current homes will be how to 
bridge the “gap” between what funds they might be able to secure for their current home and 
what the cost of a similar home will be on higher ground. 

Many of the homes and businesses affected by the flood are the cheapest real estate in 
Lismore. This is because it is well known they are in areas subject to flood and are some of 
the oldest homes in Lismore. The flood event has made these properties even less attractive 
to a potential buyer, both in terms of the damage that has been caused and the realisation of 
how susceptible those areas are to floods. It leaves the current owners in a completely 
untenable and invidious position and facing financial ruin. They will effectively be unable to 
sell their properties, or at best achieve a sale price well below what is fair and reasonable, or 
could have been achieved prior to the flood. 

The NSW Government, in consultation with LCC and other stakeholders,  needs to develop a 
plan to financially support people that want, or must, move their business or home to a flood 
free location as a result of either voluntary or compulsory property acquisition and could 
consider: 
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• Provision of low or interest free loans to bridge the cost difference – capped at a 
reasonable amount, 

• Provision of grants to assist with costs of relocation, 

• Working with the Australian Government to provide tax and other incentives for 
businesses that wish to relocate.    

6.4 Disaster Funding Claims Process 

A key challenge for councils in managing the works in both response phases and restoration 
of damaged infrastructure is bank rolling to cost of the works up front. 

It is acknowledged this challenge has been somewhat mitigated through upfront payments of 
funding. 

In the past LCC as experienced significant delays in having funding claims processed under 
the NDRRA arrangements. Key challenges experienced in regard to the claims process 
include: 

• Insistence of funding providers that exhaustive lists of transactions from ledger 
accounts be provided, 

• Interpretation of those managing and/or auditing the claims process being different 
from agency staff consulted as the event unfolds, 

• Apparent different audit/validation processes between the NSW and Australian 
Governments where joint funding is provided. 

• Entire value of a large claim being held up by a request for additional information on 
relatively small items/amounts included in the claim, 

• Levels of documentation required to support claims being unclear in guidelines, 

• Additional requirements for documentation imposed by claims assessors than what 
is necessarily required by funding guidelines. 

To streamline these processes it is suggested that the NSW and Australian Governments 
review the claims process to streamline it and ensure quick turnaround of payments to councils 
by: 

• Involving suitable staff that process claims with councils early in the process ie. 
when funding is announced and periodically throughout the time that work is being 
undertaken to progressively check that supporting documentation/records etc. are 
being kept, 

• Changing the claims assessment and audit process to remove the need for large 
volumes of material to be provided by Council to the funding assessor/auditor, 

• Implement a process whereby the claims assessor/auditors, if necessary from both 
NSW and Australian Governments, to physically visit the council and spend a few 
days or a week auditing the claim. The process would be similar to council’s annual 
financial audit where auditors visit and go through relevant documentation etc. with 
staff present. Any additional information required can be asked for and provided 
during this time and issues identified dealt with expediently. 

• Commit to a one month turnaround.     
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6.5 Recovery Recommendations  

26. Maintain the model whereby PWA manages the waste collection task for future events 
with some further refinement of roles and responsibilities to address who is the PCBU 
under Workplace Health and Safety legislation, who is paying accounts when received 
and who is generally monitoring and supervising those contractors. 

27. The NSW Government ensure suitable arrangements for temporary waste transfer 
stations are in place on an ongoing basis for future events. 

28. A communications strategy for kerbside collection of waste needs to be developed in 
advance of future events and messaging to the public provided regarding what will and 
won’t be collected, and how waste should be sorted or placed. The issue of “flood 
waste” vs “building waste” and the cost benefits of sorting waste at the point of 
collection needs to be resolved and clarified ready for implementation for future events. 

29. The NSW Government develop systems and processes that allow support agencies to 
respond in a timely manner to developing and implementing programs to support all 
community members, especially in situations that do not fit neatly into existing 
programs or services already available. 

30. The NSW Government expedite its processes and decisions around: 

a. What level of financial support will be provided to residents by government 
for property repairs? 

b. What homes, if any, in those areas of Lismore affected by the floods will be 
considered for voluntary and/or compulsory acquisition? 

c. For those residents and businesses that wish to relocate elsewhere and 
have their properties’ acquired, what additional financial support and/or 
mechanisms would be provided by the NSW and/or Australian Government 
to facilitate this? 

31. The NSW and Australian Governments review the disaster funding claims process to: 

a. Streamline the process for all parties, 

b. Reduce or eliminate the need for large volumes of material to be provided 
between councils and the funding assessors, 

c. Allow for assessors/auditors to physically visit Councils to assess claims such 
that any identified issues can be worked through and resolved immediately with 
relevant staff, 

d. Commit to assessing and paying claims within one month of the date of 
lodgement.  
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7.0 Summary of Council’s Recommendations 

A full list of recommendations from Lismore City Council is as follows: 

PREPAREDNESS 

1. The SES to conduct a concerted public information campaign to raise community 
awareness of the need for residents and business owners to have a flood plan ready 
to implement when there is a risk of flooding. 

2. The campaign draw heavily from the approach taken to improve community 
preparedness for bushfires and some of the messaging used in that program eg. 

a. There isn’t a fire truck (or flood boat) to come to every house, 

b. It may not be safe or possible for emergency services to come and rescue you, 

c. Fires (or floods) may cut off road access long before your home is threatened 
directly – leave early. 

3. Review messaging and information provided by the SES in the lead up to and during 
flood events to provide greater focus on what could occur if rainfall continues or 
escalates rather than what has already happened. This messaging to be based around 
a number of scenarios of what could happen, including a worst case scenario. 

4. To assist with item 3, further develop the existing flood models that councils in the 
region hold to be a predictive tool that can be used to model scenarios during weather 
events. Use these scenarios as community facing information to raise awareness of 
the risks associated with a given event and ensure residents and businesses can make 
early decisions to ensure people’s safety and move possessions, equipment, stock etc. 
to higher ground. 

5. Consider using the model as an interactive tool available online where residents could 
provide their own inputs and generate relevant information to assist in their decision 
making. 

6. To assist with item 3 and 4, install additional rain and river height gauges throughout 
the catchment to improve data collection and information as input to modelling. 

7. The NSW and Australian Governments review the current ownership of stream and 
rain gauges whereby local councils own and maintain many of these and consider 
transferring ownership and maintenance/operational responsibility to the BOM or SES 
as the agencies most reliant on the data generated by these instruments. 

8. The NSW Government commit to relocating its emergency services out of the flood 
zone in Lismore. 

9. The NSW and Australian Governments increase spending on disaster mitigation 
activities and projects to improve resilience to future disasters. 

10. The NSW and Australian Governments review the funding model for voluntary house 
acquisition programs to equally share the cost of these acquisitions and remove the 
current requirement for local councils to fund one third of any acquisition.    

11. The NSW Government review its processes for considering applications for funding 
under the Floodplain Management Program ensure that applications for improved flood 
warning systems are not unnecessarily tied to the progress or adoption of FMP and 
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remove any requirement for review of floodplain risk managements studies and plans 
to be completed and allow nominated projects to considered on their merits. 

12. The NSW and Australian Governments investigate opportunities to establish alternate 
insurance schemes, including the possibility of a government underwritten scheme, for 
those living or operating businesses in flood prone areas. 

13. The NSW Government undertake a review of RCC’s role as Flood Mitigation Authority 
for constituent councils and how it is meeting statutory obligations – with options and 
recommendations to address any identified governance risks and outcomes of the 
review process.      

RESPONSE 

14. All agencies ensure any staff coming into the EOC are properly trained in emergency 
management processes and have access, either electronically or in hard copy, to 
required documentation such as EMPLANs and contact lists. 

15. All agencies ensure where there is a changeover of staff in an EOC as a result of 
rosters, shift changes etc. that a proper handover procedure is in place and 
implemented. 

16. NSW Government support agencies be better prepared to provide staff to the EOC, 
especially to provide suitable replacement staff once their primary contact is required 
to stand down for a break. 

17. The NSW Government review its approach to the establishment of Evacuation 
Centres, Support Sites etc. during disaster events to harness resources in community 
groups and similar organisations that are effectively already providing the same or 
similar services to local communities. 

18. The NSW Government develop a process to formally recognise and support 
community groups identified in Recommendation 13 through provision of information, 
training and financial assistance where appropriate. 

19. The NSW Government review its arrangements with the Australian Government for 
deployment of the ADF in disaster response such that tasks/work undertaken by the 
ADF is properly insured for any ongoing liability. This will allow the ADF to undertake 
a broader range of tasks when deployed. 

20. The NSW Government develop with the Australian Government a plan that identifies 
what type of equipment is likely to be required from the ADF in specific disaster events 
such that it can be deployed at the earliest opportunity when called upon.    

21. The NSW Government develop a single task management process and software 
solution to be utilised in any multi-agency response event such that all agencies can 
utilise the system to record, allocate and monitor progress of requests for assistance 
logged through an EOC.    

22. The NSW Government review its processes and resourcing, including surge capacity, 
to provide mental health support to disaster affected communities both during and post 
event to deliver significantly increased capacity compared to existing. 

23. The SES review its “Safe to Return” processes to provide a daily list of suburbs, streets 
and/or localities where safe to return orders can be issued to facilitate the quick return 
of residents and business owners as the flood recedes. 
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24. A review be undertaken to identify and relocate critical communications infrastructure 
out of flood prone areas.   

25. Greater redundancy be provided within communications networks to ensure 
communication services remain available to the community and emergency and 
support services during emergency events.      

RECOVERY 

26. Maintain the model whereby PWA manages the waste collection task for future events 
with some further refinement of roles and responsibilities to address who is the PCBU 
under Workplace Health and Safety legislation, who is paying accounts when received 
and who is generally monitoring and supervising those contractors. 

27. The NSW Government ensure suitable arrangements for temporary waste transfer 
stations are in place on an ongoing basis for future events. 

28. A communications strategy for kerbside collection of waste needs to be developed in 
advance of future events and messaging to the public provided regarding what will and 
won’t be collected, and how waste should be sorted or placed. The issue of “flood 
waste” vs “building waste” and the cost benefits of sorting waste at the point of 
collection needs to be resolved and clarified ready for implementation for future events. 

29. The NSW Government develop systems and processes that allow support agencies to 
respond in a timely manner to developing and implementing programs to support all 
community members, especially in situations that do not fit neatly into existing 
programs or services already available. 

30. The NSW Government expedite its processes and decisions around: 

a. What level of financial support will be provided to residents by government for 
property repairs? 

b. What homes, if any, in those areas of Lismore affected by the floods will be 
considered for voluntary and/or compulsory acquisition? 

c. For those residents and businesses that wish to relocate elsewhere and have 
their properties’ acquired, what additional financial support and/or 
mechanisms would be provided by the NSW and/or Australian Government 
to facilitate this? 

31. The NSW and Australian Governments review the disaster funding claims process to: 

a. Streamline the process for all parties, 

b. Reduce or eliminate the need for large volumes of material to be provided 
between councils and the funding assessors, 

c. Allow for assessors/auditors to physically visit Councils to assess claims such 
that any identified issues can be worked through and resolved immediately 
with relevant staff, 

d. Commit to assessing and paying claims within one month of the date of 
lodgement.  

 



 
 

Appendix 1 – Property Floor Height Diagram 

 



 
 

Appendix 2 – Lismore City Council Flood Response 2022 

 

 

  













































































































 
 

Appendix 3 – Review of Lismore’s Land Use Management Strategy 
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Executive Summary  
The Lismore Growth Management Strategy 2015-2035 (GMS) is a key strategic planning document 
that identifies land for future residential, commercial and industrial use. It was due to be reviewed in 
2022 and incorporated into Inspire Lismore 2040 which is a relatively new document required under 
the Environmental Planning and Assessment Act (EP&A Act) and adopted by Council in 2020.  
 
The floods that hit Lismore in February and March 2022 caused untold physical, social and emotional 
damage to communities in the affected areas. Rising temperatures are predicted to significantly 
increase the likelihood of more frequent and heavier rain events leading to more frequent and severe 
flooding.  This requires a complete re-think about how we plan to rebuild a regional city located at 
the convergence of two rivers. There can no longer be a ‘business as usual’ approach to planning 
for Lismore. Rather, it is time for big ideas about how we can adapt, mitigate and live with the flood 
risk so that we are not endlessly repeating the same heartbreaking clean-up processes.  
 
The aim of reviewing our land use planning documents now is to set a strategic direction for growth 
and rebuilding in Lismore and to ensure that in the long-term there is a suitable supply of land 
available for new and existing businesses and a suitable supply of flood-free residential land. This 
document also identifies land that is available in the short to medium term. 

 
This discussion paper presents some broad brushstrokes for how Lismore can build back better. In 
recommends that in the short to medium term (0-10 years) we protect and “de-risk” the CBD through 
mitigation measures and that we “de-populate” other more vulnerable areas. Ideally this would be 
through a ‘land swap’ program for eligible residents in North and South Lismore, whilst house raising 
and other flood protection measures will be encouraged. This paper also recommends the rezoning 
of new flood free industrial land at Goonellabah and that preliminary feasibility and design work is 
undertaken for the creation of a new commercial centre on the golf course land at East Lismore.  All 
of this will require significant and ongoing support from both State and Federal 
Governments. At the time of writing the Northern Rivers Reconstruction Corporation had just been 
announced and Council aims to work collaboratively with this new agency and will also play an 
advocacy role to other levels and sectors of government as required.  
 
The recommendations at Section 7 also include an expansion of the medium density ‘health precinct’ 
around Lismore Base Hospital and a new medium density precinct at East Lismore are also 
proposed, along with potential height increases on land zoned for mixed use development near the 
Northern Rivers Football Academy. The introduction of an Affordable Housing Contribution Scheme 
is also recommended. This is a mechanism in the EP&A Act that allows Council to levy developer 
contributions from landowners who benefit from an ‘upzoning’ of their land that is used to provide 
new affordable housing.  

Council is seeking feedback on the recommendations made in this report from landowners, business 
and industry and the general Lismore community. All feedback received will be considered by 
strategic planning staff and addressed in a report to Council. Once adopted by Council, maps 
identifying future growth areas and any related recommendations will be added as an addendum to 
the Imagine Lismore 2040 Local Strategic Planning Statement (LSPS). 
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1. Background 
1.1 What is the Growth Management Strategy? 
Council adopted the Lismore Growth Management Strategy 2015-2035 in May 2015. The 
Growth Management Strategy (GMS) identifies land that is potentially suitable for future 
housing, commercial and industrial purposes to accommodate future population and 
employment growth until 2035. It is a key strategic document as it ensures development is 
planned and located in areas that have minimal constraints and can be serviced with necessary 
and appropriate infrastructure. It does this by defining the community’s preferred pattern of 
settlement and identifying areas that are constrained for development or are resource areas, 
such as prime agricultural land, and need to be retained for that purpose.  
 
Identification of land in the GMS precedes site or locality specific applications to rezone land, 
often from a rural zone to a residential or other urban zone, but also from one type of urban 
zone to another, for example, a general residential zone to a medium density zone.  
 
1.2 Why review the Growth Management Strategy? 
A periodic review of the GMS is recommended every 5 years with the aim of monitoring the 
requirements for new land and ensuring there will be a sufficient supply to satisfy forecast 
demand. This review timeframe allows for consideration of population change, new land 
constraints mapping and data and new Council strategies (e.g. the Local Strategic Planning 
Statement requires consideration of climate change risks in the review of the GMS). 

In 2020 Council adopted Inspire Lismore 2040, its Local Strategic Planning Statement (LSPS) 
as required by Section 3.9 of the EP&A Act. The LSPS sets out Councils’ 20 year vision for land 
use planning and reflects the community’s priorities in regards to economic, social and 
environmental matters. The LSPS reflects a range of other Council and regional strategies and 
sets out 14 Planning Priorities that will guide the future growth and character of Lismore.  

Upon completion of this review, maps of future growth areas will be incorporated into the LSPS 
which has superseded the GMS as Council’s principal strategic land use planning document. 
Legislation stipulates the LSPS is reviewed every 7 years. 

 
Figure 1: Local Strategic Planning Statement Themes and Planning Priorities. 
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1.3 Post flood considerations 
It has been calculated that 3045 residential, commercial and industrial buildings were directly 
affected by above floor inundation when the catastrophic flood event hit the region on 
February 28, 2022. It caused untold physical, social and emotional damage to communities in 
the affected areas. Lives were lost, hundreds of millions of dollars of critical infrastructure was 
damaged, thousands of people were made homeless and thousands of businesses were 
impacted. There has also been a litany of environmental disasters from landslips to polluted 
waterways and downstream fish kills, to the 70,000 tonnes of waste sent to landfill. Then on 
March 30 another major flood hit the town, compounding and exacerbating these impacts on 
an already traumatised city.   

Lismore was built on the convergence of two rivers in the mid-19th Century as a way of 
transporting the high value timber that was at the heart of its early settlement and development. 
As a consequence, the town centre and adjoining residential areas are susceptible to regular 
flooding as shown in the graph below. The February 28 flood peaked at 14.4m AHD, well above 
previous flood peaks of 12.27m (1954) and 12.15m (1974). The March 30 flood peaked at 11.4m 
AHD. The Probable Maximum Flood (PMF) for Lismore has been modelled at 16 -16.5m AHD. 
As the atmosphere warms it holds more moisture which will significantly increase the likelihood 
of more frequent and heavier rain events leading to more frequent and severe flooding.  

 
Figure 2: Lismore Flood Heights through the years 
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Figure 3: Lismore Urban Inundation Area, February 28, 2022 

 

An earlier version of this discussion paper was scheduled to go out for community consultation 
in early March. But Lismore is not the same place as it was prior to the February and March 
floods. There can no longer be a ‘business as usual’ approach to our planning. It is time for 
big ideas and to rethink how we can adapt, mitigate and live with the flood risk so that we are 
not endlessly repeating the same heartbreaking clean-up processes.  

As a regional city with an urban population of 27,650 Lismore plays an important role in the 
Northern Rivers region. It is a centre for jobs and high-level services, particularly in the health 
and education sectors, as well as providing regionally significant sporting and cultural facilities. 
This discussion paper proposes a series of long-term planning strategies that will underpin the 
growth and rebuilding of Lismore into a regional growth centre - the beating heart of the 
Northern Rivers. All of the recommendations in this discussion paper will require significant 
and ongoing support from both State and Federal Governments. Lismore must grow and 
change because the alternative is that it may die, and it is too big to fail. 

1.4 Purpose of this Discussion Paper 
The aim of reviewing our land use planning documents now is to set a strategic direction for 
growth and rebuilding in Lismore and to ensure that in the long-term there is a suitable supply 
of land available for new and existing businesses and a suitable supply of new flood-free 
residential land. 

This discussion paper presents some broad brushstrokes for how Lismore can build back 
better. In recommends that in the short to medium term (0-20 years) we protect and “de-risk” 
our most valuable asset, the CBD, through mitigation measures, and that we “de-populate” 
other more vulnerable areas. New residential land release areas and higher density 
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developments in existing residential areas unconstrained by flooding will need to be 
accelerated, as well as ensuring there are provisions for the delivery of affordable housing. 
New areas of flood-free industrial and commercial land are also required. In the longer term 
(20+ years) the building of a new flood-free commercial centre should be undertaken, with 
planning to commence in the short term. 

This paper also provides information on what has occurred since the GMS was adopted in 2015 
including the amount of land that has been rezoned and the lot yield realised in any subsequent 
DA approvals. It also provides the most recent (pre-flood) population and demographic 
projections and addresses infrastructure delivery and constraints.   

This discussion paper seeks feedback from landowners, business and industry and the general 
Lismore community with regards to the conclusions and recommendations presented. All 
feedback received will be considered and addressed in a report to Council. Once adopted by 
Council, maps identifying future growth areas and any related recommendations will be added 
as an addendum to the Imagine Lismore 2040 LSPS. 

2. Flood Response Strategies 
2.1 Depopulate North and South Lismore 
After the February 28 flood, the damage impact assessment carried out by the SES identified 
the following information for residential dwellings in North and South Lismore: 

North Lismore –Total Residential = 222 South Lismore – Total Residential = 675 
Destroyed = 18    Destroyed = 9 
Severe Impact = 176    Severe Impact = 223 
Major Impact = 26    Major Impact = 369 
Minor Impact = 2    Minor Impact = 74 
 

Flood mitigation measures such as raising of the levee wall to provide greater protection to the 
CBD and land to the east of the Wilsons River would also lead to significant adverse impacts 
upon North and South Lismore. Even without further works to the CBD levee, there are areas 
of North and South Lismore that will continue to be impacted by future flood events and are 
not suitable for ongoing habitation. These areas should be subject to a managed retreat over 
time. 

A detailed cost / benefit analysis would provide a better understanding of the ongoing cost of 
continually rebuilding versus a planned retreat from the most flood impacted areas. This is a 
body of work that Lismore Council will endeavour to undertake to support our advocacy efforts 
to State and Federal Governments for a voluntary buy out and land swap scheme similar to 
that undertaken in Grantham (Queensland) after the 2011 floods. The concept of a land swap 
rather than just a buy out is important to keep people in the area, close to their social networks 
and jobs. 

Lismore’s current Floodplain Risk Management Plan (2014) includes provision for voluntary 
house purchases in areas mapped as being within the ‘floodway’ and ‘high flood risk’ categories. 
A total of 209 properties containing residential dwellings were identified. However, due to lack 
of funding for this program, only a handful of properties were purchased. It is proposed that new 
criteria are developed and suitable areas for relocation are identified to support the staged 
relocation of residents from the most flood-prone areas to higher ground. In some circumstances 
landowners may be able to relocate existing dwellings. Where landowners elect not to relocate, 
voluntary house raising and other flood adaptation work will be encouraged. 
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The long-term use of residential land that is purchased and a strategy for commercial and 
industrial land uses in these areas must be the subject of future strategic planning work by 
Lismore City Council. But in general terms the land should be utilsied for open space, recreation 
and revegetation. This would then allow for the re-purposing of existing open space and 
parklands in areas outside of flood or where additional protection is provided through flood 
mitigation measures. 

2.2 Protect the CBD 
The Lismore CBD is the social, cultural and commercial heart of the town. The Insurance 
Council of Australia has indicated that it is uninsurable unless mitigation measures are 
undertaken to reduce the risk of frequent flood inundation. Business owners need some 
certainty that they can be protected, up to a certain point, from future flood events. Council will 
also advocate for a Federal Government reinsurance guarantee similar to that announced for 
North Queensland in May. 

Details of future flood mitigation measures will be determined in a new Floodplain Risk 
Management Plan and the CSIRO flood mitigation study for the Richmond and Wilsons 
catchments. But in general terms, the principal that we protect the CBD and land on the eastern 
side of the Wilsons River is a key strategic planning objective that should be identified and 
imbedded in all of Council’s planning documents.  

Once future flood mitigation measures are determined and delivered, there may be 
opportunities for future residential and commercial developments to be undertaken where the 
floor level is above the 1:500 AEP or PMF flood level. Further investigation into sewage capacity 
constraints will also be required to support any future development in this area. 

 

2.3 New flood-free industrial land 
Even prior to the February and March floods, feedback from industry was that although Lismore 
has large areas of undeveloped industrial land, the size of lots, the location and/or flood 
considerations meant there was a shortage of suitable land for mid-sized businesses looking to 
establish or grow.  

The $14 million Lismore Employment Lands project that includes construction of the Oliver 
Avenue link to the Bruxner Highway and associated upgrades is under way and designed to 
facilitate an expansion of the Goonellabah Industrial Precinct. Further investigation into the 
rezoning of land for industrial use in this precinct (approximately 60ha - subject to site 
constraints and servicing) is recommended as shown in Figure 4. It is noted that this land is 
identified as State Significant Farmland and will likely require the support of the NSW 
Department of Primary Industries. Future realignment of the Bruxner Highway in this vicinity 
may also be required to support additional truck movements. 

Lismore City Council will consider submissions for other areas to be considered for future 
employment lands where it can be demonstrated there is appropriate infrastructure servicing 
available; the land is not otherwise constrained and the location is consistent with the Planning 
Priorities in the LSPS and the GMS Growth Principles in Appendix 2 of this discussion paper.   
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Figure 4: Potential new industrial land at Goonellabah 

 

2.4 New Commercial Centre 
In the short to medium term (0-20 years) protection and adaptation of the existing CBD will be 
supported and encouraged. But if Lismore is to grow and function as a truly regional city for 
the Northern Rivers then the long-term development of an alternative, flood-free another 
commercial centre is recommended. Figure 3 shows the inundation of the Lismore urban area 
in the February 28 flood. 

This discussion paper recommends that preliminary feasibility, design and planning work is 
undertaken to determine whether the site of the Lismore Golf Course could be utilised as a 
future mixed-use commercial and residential hub. The site is outside of the flood impact area 
and strategically located close to existing residential and commercial land uses, as well as St 
Vincent’s private hospital and Southern Cross University.   

This initiative will take years of careful planning and design to come up with a masterplan for 
the site, but the recommendation acknowledges that Lismore will continue to experience 
flooding and that no amount of mitigation measures will ever keep extreme events out and 
that we must plan to adapt for future generations. 

It is envisaged that a new golf course could be created on residential land that is 
recommended for a planned retreat and conversion to open space in North and South 
Lismore. 
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Figure 5: Location of the Lismore Golf Course 

3. What level of growth are we planning for? 
3.1 Population growth and projections 
Based on data at the time, the GMS forecast a population increase for the Lismore LGA from 
44,350 (2011) to 50,200 (2031) and that an additional 3,600 dwellings would be required to 
house the increase in residents. These projections anticipated an annual growth of 0.7% to 
2021 and then a slightly lower level of growth to 2031. Since 2011 Lismore’s population has 
experienced a slight decline, with the Estimated Resident Population (ERP) in 2016 being 
44,122 and in 2020 it was 43,667.  

The North Coast Regional Plan prepared by DPE set a minimum target of 3350 new dwellings 
for Lismore for the period 2016-2036. For the period 2015-2021, a total of 796 new residential 
development DAs were approved, including 10 ‘multi-dwelling housing’ developments and two 
‘residential flat buildings’.  

Population projections undertaken in 2021 by .id (Informed Decisions) found that Lismore’s ERP 
was 44,926 and projected to increase to 47,616 by 2031 and to 51,023 by 2041. This is a net 
increase of 13.6% over 20 years with an additional 3,105 dwellings anticipated to be required 
in that time.  

However, all of these projections were based upon a set of pre-flood assumptions. The impact 
of the floods on anticipated inward and outward migration of residents is simply unknown at this 
time. 

It is assumed that there will continue to be a high level of demand for residential dwellings 
outside of the flood impact areas and that this will be exacerbated by any program to relocate 
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residents out of North and South Lismore. Council’s aim is that there is sufficient residential, 
commercial and industrial land zoned and able to be serviced for a high growth scenario.  

Residential growth is closely aligned to jobs growth so Lismore’s population growth (or decline) 
will be closely linked to post-flood business and economic development. A new strategy for 
economic recovery and growth will be required and a separate body of work is to be undertaken 
by Lismore City Council.  

The demographic and population projections undertaken in 2021 indicate that the largest 
increases in age cohorts for Lismore will be in the 70-84 age brackets, with an additional 2,573 
people forecast in these age groups by 2031. Lone person households will continue to be the 
largest type of household and will continue to grow, (from 5,218 in 2016 to 6,022 households 
by 2031), which would be 30.3% of all households. The average household size will continue 
to decline over time. This will require changes to the types of housing that is currently built which 
is overwhelmingly dominated by 3-4 bedroom stand alone dwellings. A separate Affordable and 
Diverse Housing Strategy has been developed to stimulate additional affordable and medium 
density housing in Lismore’s urban area. 

 

 
Figure 6: Population age structure forecasts 
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3.2 Urban residential  
At the time the GMS was adopted in 2015, there were significant areas of land zoned for 
residential use that were considered adequate to meet the 20 year dwelling projections provided 
by the DPE at that time. This included the North Lismore Plateau area which is anticipated to 
provide at least 1200 new lots. 

Of the 3600 dwellings projected to be required in 2015, it was estimated that 2270 of these 
would be in the urban area. The GMS identified three new greenfield urban release areas known 
as Pineapple Road, Trinity Drive and Lagoon Grass that were estimated to provide 975 lots / 
dwellings. In addition, a number of smaller infill and urban fringe development sites were 
identified. Table 1 at Appendix 1 provides an overview of what has occurred with all of these 
sites since the GMS was adopted. 

An analysis undertaken by strategic planning staff in early 2022 indicates that Lismore has a 
significant amount of urban residential land either in the development pipeline or identified for 
potential future residential subdivision, as shown in the map at Figure 7.  

Areas identified in blue are sites that have DA approval and sites in yellow have had DAs lodged 
for new subdivisions. The estimated yield from these developments is 2444 residential lots 
which includes 222 Strata Units and 24 units in a multi-dwelling housing development. The 
areas shown in orange are sites that are either zoned for residential use or identified in the GMS 
for potential residential rezoning. The estimated lot yield from all of these areas is 1616 
residential lots. The timelines for infrastructure delivery is the key constraint to accelerating the 
delivery of new housing in these areas.  

Additionally, there are small pockets of undeveloped residential zoned land not shown on the 
map at Figure 7 and there is potential for increased density on existing residential lots that are 
outside of high flood risk areas that will contribute to an increase in the overall housing supply 
for Lismore.   

Submissions for further new urban residential land areas will be considered by Council where it 
can be demonstrated appropriate infrastructure servicing can be provided; the land is not 
otherwise constrained and the location is consistent with the Planning Priorities in the LSPS and 
the GMS Growth Principles provided at Appendix 2 of this discussion paper.   
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Figure 7: Lismore Residential Development Map 

3.2.1 Medium density residential growth 
The GMS nominated an area for medium density housing around the Lismore Base Hospital 
and Lismore Square Shopping Centre. This area is known as the ‘Health Precinct’ and was 
intended to signal to the development industry the preferred area for medium density 
development. An area of 51.4 hectares was rezoned to R3 Medium Density in 2017, allowing 
for a maximum building height of 16m. However, the market has not responded with an influx 
of medium density developments, with only one DA approved seeking to take advantage of the 
increased density provisions. A market analysis was undertaken in 2018 by AEC Group on 
behalf of the DPE that looked at the feasibility of high-density housing in the North Coast 
Regional Cities (Tweed Heads, Lismore, Coffs Harbour and Port Macquarie). The AEC report 
concluded that: 

Higher-density development in Lismore is not feasible and is a direct function of existing housing 
options that are available and the comparatively high construction costs of higher density 
typologies. Across the Lismore Study Area, detached housing priced from $250,000 to 
$450,000. This effectively places a price ceiling on the potential prices paid for new apartments. 

Like many regional areas, Lismore has experienced a significant shift in the demand and price 
of housing as a result of Covid-19 migration and other factors, with a median sale price of 
$560,000 for dwellings in the 12 months to December 2021. Given the change to market 
conditions and a desire to facilitate higher density residential living in this area, Council is 
seeking feedback with regards to expanding areas zoned R3 Medium Density. The proposed 
expansion areas are on the eastern side of Lismore Base Hospital as shown in Figure 8 and an 
area of East Lismore adjacent to St Vincent’s Hospital and the golf course as shown in Figure 
9. It is proposed these area and would be rezoned from R1 (General Residential) to R3 (Medium 
Density Residential). 
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Figure 8: Potential R3 Medium Density Health Precinct Expansion Area (Hatched) 

 
Figure 9: Potential New East Lismore R3 Medium Density Area. 



15 
 

In addition to these areas, Council will consider an increase in the maximum Height of Building 
(HOB) controls for the mixed use (B4) zoned land along Crawford Road (East Lismore) that 
leads to the Northern Rivers Football Academy (Figure 10). This land is owned by Southern 
Cross University, is predominantly flood-free and has been identified as potentially suitable for 
a range of future commercial and/or residential development options.  

As identified at Section 2.4, the land currently occupied by the Lismore Golf Club will be subject 
to preliminary feasibility and design to work to determine its suitability for a future commercial 
or mixed used precinct that could accommodate some medium density housing. This land is 
predominantly Crown Land managed by Lismore City Council. 

 
Figure 10: Potential increased height limit for B4 zoned land at Crawford Rd. 

 

3.3 Village & Rural Residential 
The GMS recognises that Lismore’s villages provide a lifestyle and housing choice for residents 
and that some limited level of expansion will continue to support our villages whilst maintaining 
their unique character. Detailed constraints mapping was undertaken to protect important areas 
of farmland and biodiversity and to exclude land impacted by physical constraints such as 
flooding and steep slopes etc. 

In order to meet contemporary on-site wastewater management requirements, an LEP 
amendment requiring a minimum lot size of 2500m2 for new RU5 village lots where there is no 
reticulated sewer was introduced in 2014. This has resulted in there being less of a distinction 
between new ‘village’ lots and ‘large lot residential’ lots adjacent to a village. 

The GMS included maps identifying areas for future growth adjacent to Lismore’s existing 
villages as well as four areas for rural residential development that were outside of the existing 
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villages. Tables 2 & 3 at Appendix 1 outline what has occurred in those areas since the GMS 
was adopted. In addition to these areas, two planning proposals were received and supported 
for separate properties on Dunoon Road Tullera to amend the minimum lot size which has 
resulted in DA approvals for three additional Large Lot Residential lots.  

Other future village and large lot residential development in the pipeline includes: 

• further stages of the Perradenya estate at Caniaba (15+ lots) 
• further stages of the Alternative Way estate in Nimbin (approximately 45 lots) 
• Sibley Street and Gungas Road subdivisions in Nimbin (41 lots) 
• Dunromin Drive in Modanville (9 lots)  

There are also small pockets of undeveloped village and large lot residential zoned land at 
Clunes, Richmond Hill, McLeans Ridges and Tullera.  

The GMS identifies a further 170 hectares (approximately) of land for potential rezoning around 
the villages. This is excluding the Gungas Rd / Tuntable Falls Rd land that Council resolved to 
remove after feedback from the Nimbin community in 2021. 

Based upon demand for village and large lot residential housing in recent years, there appears 
to be sufficient land identified to support anticipated growth.    

Submissions for further new village and rural residential land release will be considered by 
Council where it can be demonstrated the land can be adequately serviced; the land is not 
otherwise constrained and the location is consistent with the Planning Priorities in the LSPS and 
the GMS Growth Principles provided at Appendix 2 of this discussion paper.   

 

3.4  Other rural housing 
There is a very limited number of “existing holdings” that may be eligible for dwellings and a 
limited number of rural properties that may be capable of further subdivision. The main source 
of new dwellings in the rural areas will be from additional dwellings on existing lots (‘dual 
occupancies’). Since the GMS was adopted, an additional 114 rural dual occupancies have 
been approved and it is anticipated that this form of housing will continue to be relatively popular 
for expanded families or as a source of rental income on existing rural lots. A further amendment 
to the LEP to allow for a third dwelling on rural land will be considered as part of the Affordable 
and Diverse Housing Strategy. 

The GMS and the Lismore LEP also identify areas that are potentially suitable for new Rural 
Land Sharing Communities (Multiple Occupancies). However, since the GMS was adopted, no 
DAs for Rural Land Sharing Communities (RLSC) have been approved. This is largely due to 
financial institutions being unwilling to lend money for this type of land tenure. Contemporary 
bushfire and other environmental planning requirements have also increased the cost and 
complexity of this type of development that was a popular and affordable form of rural housing 
from the 1970s-90s. An amendment to the Lismore LEP in 2018 allowed previously approved 
RLSC to be approved for subdivision under the Community Land Development Act 1989. The 
clause does allow for additional housing and does not apply to any RLSC approved after the 
introduction of the clause. To date four RLSC have been converted to Community Title. 

 

3.5 Employment land 
A commercial and industrial land needs analysis was undertaken by Hill PDA in 2013 that 
examined the existing and proposed supply of employment lands in the Lismore LGA and the 
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extent to which additional land should be zoned for such purposes for the period up to 2036. A 
total of 516 hectares of zoned business and industrial land was identified as shown in Figure 11 
below and identified in blue in the map at Figure 12. 

 

Figure 11: Employment land and localities 

 

 
Figure 12: Employment land areas (shown in blue). 
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provision of new roads to meet the 
growth of the city.     

in 2022 to ensure money 
collected from development 
contributions is adequate to meet 
new road infrastructure 
demands. 

Rural Road Network Due to competing priorities, Council’s 
allocated maintenance and renewal 
funding for the rural road network is 
restricted. It is therefore important to 
contain rural growth.   

Planning Priority 1 in the LSPS 
states growth is consolidated 
around Lismore City, the CBD 
and villages. 
 
Rural roads are included in the 
existing roads strategy which is 
to be updated in 2022.  

Public Transport Public transport options are limited. The 
GMS does not provide a public transport 
strategy but consideration of the 
suitability of land for new housing has 
included access to bus routes and 
proposed new development areas will be 
located close to existing services.  

No change. 

Bulk Water Supply Rous Water’s Future Water Strategy 
guides long term planning for water 
infrastructure development in the 
Northern Rivers. 

No change. 

Reticulated Water 
and Sewerage 

Council’s Strategic Business Plan for 
Water Supply and Wastewater Services 
(2014) is a 30-year operational and 
financial plan to ensure long term 
financial sustainability of water and 
wastewater services. This plan was 
developed in conjunction with the GMS. 
There are also policies in place for the 
use of private sewage pump stations and 
pressure sewer systems that cannot be 
economically serviced by gravity sewer 
infrastructure. 

The Strategic Business Plan for 
Water Supply and Wastewater 
Services is periodically reviewed 
to ensure water and sewer 
infrastructure delivery is aligned 
with new land release areas. 
 
An Infrastructure Delivery 
Strategy is currently underway. 
 
Water and sewer infrastructure 
delivery will need to be 
accelerated to meet anticipated 
demand for new land releases 
outside of flood affected areas.  

Rural and Village 
Water supply 

Lismore City Council is responsible for 
the bulk water supply to Nimbin. Rous 
Water is responsible for bulk supplies to 
Caniaba, Clunes, Dunoon, The 
Channon, Modanville, Tullera and North 
Woodburn with Council responsible for 
the local network.   
Bexhill and Wyrallah have bulk water and 
reticulation supplied by Rous. 
Rural housing and most rural residential 
areas are required to supply their own 
water storage in rainwater tanks. 

No change. 
Infrastructure upgrades to the 
Nimbin water supply are in the 
process of being delivered. 
Capacity limitations will continue 
to be a constraint on future 
growth in Nimbin.  

Rural and Village 
Sewerage 

All rural areas and villages except 
Caniaba, Nimbin and North Woodburn 
are reliant upon on-site sewerage 
disposal. 

No change. 
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5. Affordable Housing Contributions Scheme 
An Affordable Housing Contributions Scheme (AHCS) is a mechanism enabled by the EP&A 
Act  that allows Councils to levy developer contributions from landowners who benefit from an 
‘upzoning’ of their land. The contribution may be in the form of land, housing or a monetary 
contribution made to Council that is to be utilised for the purpose of providing affordable housing 
by a registered Community Housing Provider.   

If land is considered suitable for ‘upzoning’ and is identified in a housing strategy, Council may 
then apply to the State Government to amend its LEP to include a clause to levy a contribution 
that is considered ‘viable’. This means the landowner can still achieve a suitable investment 
return and housing supply will not be negatively impacted. 

Lismore City Council is seeking to implement an AHCS for all land that is identified for future 
residential rezoning or where increased density may be achieved by changes to zoning and 
height controls.  

Land that is identified in the revised LSPS will then be subject to a process of determining a 
viable affordable housing contribution rate. Different rates may be applied to different areas. 

 

6. Conclusions 
Urban Residential 
Prior to the floods, there was sufficient land zoned for residential use, or identified for potential 
residential rezoning within the GMS, to meet anticipated population growth. However Council’s 
desire for a planned retreat away from the most flood affected areas of North and South Lismore 
will require a similar amount of housing to be established in areas outside of flooding, on top of 
the forecast growth. 
 
Increased density in existing residential areas outside of high flood risk areas will be 
encouraged. The expansion of the medium density ‘Health Precinct’ and a new medium density 
precinct at East Lismore have the potential to provide increased housing choice and density in 
strategically important locations. New greenfield areas will be considered where it can be 
demonstrated that they can be adequately serviced, are not otherwise constrained and are 
consistent with the Planning Priorities in the LSPS and the GMS Growth Principles provided at 
Appendix 2 of this discussion paper. 
 
To ensure new affordable housing is delivered as part of Lismore’s growth, all future urban 
residential growth areas will be identified as part of the proposed Affordable Housing 
Contributions Scheme and subject to viability testing to determine an appropriate affordable 
housing contribution rate. 
 
Village and Rural Residential Housing 
Prior to the floods, there was sufficient land zoned or identified within the GMS for village and 
rural residential housing to support anticipated growth. The land identified in the GMS at Gungas 
Rd / Tuntable Falls Rd, Nimbin will be removed in accordance with the Council resolution of 
July 2021.  
 
Additional areas of village or large lot residential land may be considered if it can be 
demonstrated that it is consistent with the Planning Priorities in the LSPS and the GMS Growth 
Principles at Appendix 2 of this discussion paper.  All future village and rural residential growth 
areas will be identified as part of the proposed Affordable Housing Contributions Scheme and 
subject to viability testing to determine an appropriate affordable housing contribution rate. 
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Employment Lands 
New areas of flood free industrial and commercial land are a priority to ensure that there are 
jobs to support Lismore’s future growth. Investigations into the expansion of the Goonellabah 
Industrial Precinct along Oliver Avenue as shown in Figure 4 will be undertaken, along with 
preliminary design and feasibility work to establish whether a new commercial or mixed-use 
centre could be established in the location of the golf course at East Lismore in the longer term 
(20+ years). 
 
 
Lismore City Council will consider submissions for other areas to be considered for future 
employment lands where it can be demonstrated that they can be adequately serviced; the land 
is not otherwise constrained and the location is consistent with the Planning Priorities in the 
LSPS and the GMS Growth Principles at Appendix 2 of this discussion paper.   

7. Recommendations 
 
Recommendation 1: A planned retreat of residential dwellings from the most high flood risk 
areas of North and South Lismore  is identified as a strategic objective. Lismore City Council 
will advocate for a State and Federal Government funded land swap arrangement to allow 
residents to move to higher ground but remain close to existing social networks and jobs. Where 
landowners elect not to relocate, voluntary house raising and other flood adaptation work will 
be encouraged. 
 
Recommendation 2: Protection of the CBD and land on the eastern side of the Wilsons River 
is identified as a strategic objective. Details of future flood mitigation measures will be 
determined in a new Floodplain Risk Management Plan and the CSIRO flood mitigation study 
for the Richmond and Wilsons catchments. Lismore City Council will advocate for a Federally 
funded reinsurance guarantee similar to that announced for North Queensland to provide 
additional certainty to CBD businesses. 
 
Recommendation 3: Investigations into the expansion of the Goonellabah Industrial Precinct 
along Oliver Avenue as shown in Figure 4 will be undertaken. A new strategy for economic 
recovery and growth will be undertaken by Lismore City Council, along with a cost / benefit 
analysis for the relocation of existing industrial land. 
 
Recommendation 4:  Preliminary design and feasibility work is undertaken to establish whether 
a new commercial or mixed-use centre could be established in the location of the golf course at 
East Lismore in the longer term (20+-years). 
 
Recommendation 5: New areas are zoned R3 for medium density residential use as shown in 
Figures 8 & 9, along with consideration for increased height limits for existing mixed use (B4) 
zoned land on Crawford Rd adjacent to the Northern Rivers Football Academy (Figure 10). 
 
Recommendation 6: To ensure affordable housing is included as part of Lismore’s growth, all 
land identified for future residential rezoning, (including village and large lot residential zoning) 
or a change in LEP controls to allow for greater density, will be included in Lismore’s Affordable 
Housing Contribution Scheme and subject to a process of determining a viable rate.  
 
Recommendation 7: In recognition that the delivery of water and sewer infrastructure is the 
key constraint to accelerating the delivery of new housing, Lismore City Council will undertake 
a review of the Infrastructure Delivery program to identify measures to fast-track infrastructure 
to new land releases outside of flood affected areas. 
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8. Providing Feedback & Next Steps 
Thankyou for taking an interest in the future growth and development of Lismore. You can 
provide feedback via Council’s Your Say website. 
 
Or you can make a written submission by emailing council@lismore.nsw.gov.au 
Or writing to PO Box 23A, Lismore NSW 2480. 
Please include the subject ‘Land Use Management Strategy Review’ if submitting via email or 
post.   
 
The closing date for submissions will be June 10, 2022. 
 
All submission will be considered by our strategic planning staff and presented at a workshop 
to the elected councillors. A report will then be prepared with final recommendations to Council 
for adoption.   
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Richmond 
Hill 

407 Richmond Hill Rd. This land has been 
rezoned.  

No DA received. It is 
expected to yield 
approximately 30 lots, 
adjacent to Stage 1 of 
the Pineapple Rd 
development. 

 

 

Appendix 2- Principles for Managing Growth Areas 
The principles for managing growth are included in Chapter 4 of the GMS. These principles are 
presented below and will continue to guide Council in its consideration of potential locations for 
new development. These principles broadly align with the 14 Planning Priorities in the LSPS. 

Growth and Sustainable Development - Population growth is supported and encouraged to ensure that 

the services, facilities, social cohesion and diversity that the community values remain viable and 

sustainable. Sustainable development and growth that supports the existing urban centre, villages and 

other settlements and makes the provision of services and infrastructure more efficient and viable will 

be encouraged. This means a greater emphasis will be placed on concentrating new housing in and 

around existing population centres. Development will not be supported where servicing is not feasible 

and will place an unreasonable economic burden on future generations. The delivery of infrastructure 

will be planned to coincide with preferred future growth areas including rural residential and village 

development. 

Regional Centre - Emphasise the importance of Lismore as a major regional centre in the Northern Rivers 

and promote Lismore’s commercial, cultural and community infrastructure as an asset to the Northern 

Rivers. 

Commerce, industry and economy - Support the expansion of the Lismore Base Hospital and any future 

expansion of St Vincent’s Private Hospital. Confirm and support the retail and commercial hierarchy that 

promotes the CBD as the commercial, cultural and entertainment heart of Lismore. Goonellabah and 

Wyrallah commercial centres will not compete with the CBD but will support the economic growth of 

Lismore and the needs of the local communities they serve. A more than adequate supply of industrial 

land in suitable locations that respond to market demand will be maintained. 

Housing - The majority of new housing will be located within or immediately adjacent to the Lismore 

urban area and villages that offer a range of community and commercial facilities. The provision of a 

diversity (in location and form) of affordable and suitable housing options will be facilitated and 

promoted. Opportunities for well-designed medium density and infill housing close to the CBD and the 

Base and St Vincent Hospitals will be promoted and facilitated. 

Movement - Council will advocate for better public and/or community transport within and between 

Lismore urban centre and villages. Future release areas will be located close to the Lismore urban area 

and villages to help reduce the number of vehicle trips. 

Community - Facilitate the achievement of the desired identity, character and amenity of Lismore and 

its communities. Facilitate the provision of affordable health care to the Lismore community. Planning 

for growth shall occur with the participation of the community, with intelligence and transparency. 

Environment, natural resources, hazard - Agriculture will be supported by locating future development 

on the least productive farmland and ensuring that potential land use conflict between agricultural and 

non-agricultural uses is minimised. The variety and quality of Lismore’s significant and distinctive urban 
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and rural green spaces that are greatly valued by the community will not be compromised. The character 

of the rural landscape will be maintained and the visual impact of expansion along ridgelines minimised. 

Future development will avoid areas of high flood risk, bushfire hazard and steep and unstable land. 

Development will be located away from ecologically important areas. 

In addition the North Coast Settlement Planning Guidelines 2019 prepared by the Department 
of Planning, Industry and Environment (DPIE) contains four growth management principals and 
additional land release criteria that must be applied in the preparation or amendment of any 
GMS, LSPS or housing strategy.  

• Principle 1: Avoid new urban growth areas in coastal areas. 
• Principle 2: Consider a regional approach to land supply 
• Principle 3: Prioritise increased housing diversity and choice in existing urban growth 

areas 
• Principle 4: Planning for future growth shall reflect different urban contexts 

 

 



 
 

Appendix 4 - Mayor’s Submission 

 

 



 

2022 NSW Flood Inquiry submission 
 

1. Whilst our local SES did an amazing job during the rescue and recovery stage of the disaster, 
they are a volunteer organisation with a headquarters in Wollongong. Given the unprecedented 
scale and size of the emergency, I feel it would have been better to have professional 
emergency services as the lead agency, ie the Police in this instance. This is a model that can 
be applied statewide, with Police taking command during an emergency. An organised service 
with a designated command structure and the authority to task jobs is logical, sensible and 
responsible. 

 
2. Coordination of disaster evacuations needs work. Again, in my opinion, this should be led by 

the Police, as trained professionals to coordinate the establishment of emergency 
accommodation within the crucial first few hours of recognising a need. It is then up to 
Resilience NSW to take charge. This organisation, although very well-funded and resourced, 
has not produced one positive outcome throughout this flood crisis. If this organisation is to 
survive, it needs clear definitions of its role and must action these immediately, not weeks after 
the event. 

 
3. Through the lead agency (preferably the Police) access to the help of the ADF resources needs 

to be streamlined. This is a unique, and hopefully isolated situation, and our local ADF battalion 
were the first on the ground to assist, however more resources were needed in a much timelier 
manner. This should not mean that the ADF are called “on a whim” and there were factors, 
such as road blockages which prevented a quicker arrival, but a lead agency should have the 
authority to call for help without going through the different tiers of government for that help to 
arrive.  

 
4. Given the statistics around the Northern Rivers, our rainfall, and our propensity to flood, there 

are a few issues around information gathering and sharing. It is clearly obvious that the rainfall, 
river and flood monitoring equipment is inadequate. It appears that no level of government, 
and no organisation within any level of government want to take any form of responsibility for 
any of the above. If it is the Bureau of Meteorology (BOM) whose task it is to monitor rainfall 
and river heights, and then send out alerts, is it not its responsibility to ensure the equipment 
used is adequate and accurate? There are too many organisations arguing, all denying any 
form of responsibility, and nobody wants to fund the infrastructure that is so desperately 
needed for early accurate warnings to occur. The same applies to the Lismore levee and pump 
stations. This serious issue needs to be rectified if we are to move forward. 

 
5. Timely government support is critical in the wake of a natural disaster. The politicians, at every 

level have done an exceptional job of realising the need and addressing those needs. 
However, from the time of announcement to the distribution of funds is far too long. Support 
needs to be streamlined and simplified to make it easier for people to access the help required. 

 
  



 

6. Following on from point five, the overwhelming response that has to be considered in any 
disaster is the humanity factor! People, regardless of position, wealth, or other standing in life 
are at their most vulnerable when faced with a natural disaster. The wellbeing and basic needs 
of humans must to be at the forefront of any decision-making process. To be a little Lismore 
centric, the flood literally washed away peoples lives and livelihoods.  The trauma and loss 
will remain long after infrastructure is repaired. The emotions are very much like losing a loved 
one. The seven stages of grief come to mind when dealing with what we have lived through.  

 
7. Now for some good news. The clean-up response has been amazing. The immediate actioning 

of Public Works Advisory to not only coordinate the clean-up, but also pay for the waste 
removal has eased a possible insurmountable burden from Lismore City Council. It must be 
remembered that in the aftermath of any natural disaster, councils simply don’t have the funds, 
manpower or resources to carry out these works by themselves. The level of support from the 
NSW Government in particular has been very reassuring. There is still so much work to do, 
and I will continue to lobby for my city until all of the works are complete, but it is important to 
highlight what has worked effectively so far.  

 
Thank you for your time and efforts in helping our community rebuild. 
 
 
Steve Krieg 
Mayor 
 




