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Chapter 1  Introduction 

The purpose of this document is to present a final report into the examination of the 

proposal to merge the City of Botany Bay Council with Rockdale City Council, as 

proposed by the Minister for Local Government, the Hon Paul Toole MP, in January 

2016.  

Under Section 218F of the Local Government Act 1993 (the Act), the Minister for 

Local Government, may refer a proposal to merge two or more Local Government 

Areas (LGAs) to the Chief Executive of the Office of Local Government, or the 

Boundaries Commission for examining and report. Following receipt of a report into 

a merger proposal, under Section 218F(7), the Minister may choose to refer the 

merger to the Governor for proclamation with such modification that may arise out 

of the report by the Boundaries Commission or Chief Executive. 

In January 2016, the Minister referred a proposal to merge the council areas of 

Botany Bay and Rockdale to the Chief Executive of the Office of Local Government 

for examination and report under Section 218F of the Act.  

Section 745 of the Act enables the Chief Executive to delegate to any person any of 

the Chief Executive’s functions under the Act, other than the power of delegation. 

On 6 January 2016, the Acting Chief Executive of the Office of Local Government, 

Mr Tim Hurst, delegated the responsibility of examining and reporting on the 

proposal to me. A copy of the instrument of Delegation is shown in appendix A. This 

report presents the examination, findings and recommendations under the Chief 

Executive’s delegation.  

An examination of a proposed merger or boundary alteration is required to have 

regard to the following list of 11 factors as listed under Section 263(3) of the Act.  

a. The financial advantages or disadvantages (including the economies or 

diseconomies of scale) of any relevant proposal to the residents and 

ratepayers of the areas concerned (Finance), 

b. The community of interest and geographic cohesion in the existing areas and 

in any proposed new area (Communities of Interest),  

c. The existing historical and traditional values in the existing areas and the 

impact of change on them (Historical and Traditional Values), 

d. The attitudes of the residents and ratepayers of the areas concerned 

(Attitudes), 

e. The requirements of the area concerned in relation to elected representation 

for residents and ratepayers at the local level, the desirable and appropriate 

relationship between elected representatives and ratepayers and residents 

and such other matters as it considers relevant in relation to the past and 
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future patterns of elected representation for that area (Elected 

Representation),  

e1. The impact of any relevant proposal on the ability of the councils of the areas 

concerned to provide adequate, equitable and appropriate services and 

facilities (Service Delivery),  

e2. The impact of any relevant proposal on the employment of the staff by the 

councils of the areas concerned (Employment Impacts),  

e3. The impact of any relevant proposal on rural communities in the areas 

concerned (Rural Impacts),  

e4. In the case of a proposal for the amalgamation of two or more areas, the 

desirability (or otherwise) of dividing the resulting area or areas into wards 

(Wards),  

e5. In the case of a proposal for the amalgamation of two or more areas, the 

need to ensure that the opinions of each of the diverse communities of the 

resulting area or areas are effectively represented (Diverse Communities),  

f. Such other factors as it considers relevant to the provision of efficient and 

effective local government in the existing and proposed new areas (Other 

Issues). 

This Report presents a consideration of each of the 11 factors, which reflects 

findings during a public consultation period in accordance with requirements under 

the Act. A chapter is presented for each factor, with subsequent chapters providing 

a brief overview and background of the merger proposal. The methodology used to 

conduct a public consultation period and review submissions received for the 

purposes of examining each factor is also included. A conclusion and list of 

recommendations follows consideration of the 11 factors.  

On completion, this Report will be provided to the Minister for Local Government 

and the Boundaries Commission. The report will be reviewed by the Boundaries 

Commission, which will provide comments to the Minister, who will consider and 

make a decision on whether or not to recommend to the Governor of NSW that a 

merger of the Botany Bay and Rockdale LGAs be implemented. 
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Chapter 2 Overview of Proposal 

On 6 January 2016, the Minister for Local Government, the Hon Paul Toole MP, 

referred to the Chief Executive of the Office of Local Government for examination 

and report, a proposal to merge the Local Government Areas of the City of Botany 

Bay and Rockdale City.  

Background of local government reform 

The proposal submitted by the Minister follows a four year period of review and 

consultation into the structural arrangements of local government in NSW.1 In 

August 2011, representations from councils throughout NSW met for Destination 

2036, a two-day event allowing councils to consider how ‘communities, economies 

and technologies might change over the next 25 years and how the local 

government sector might change to meet these challenges’.2 

Following Destination 2036, the then Local Government and Shires Associations of 

NSW (now Local Government NSW), approached the then Minister for Local 

Government, the Hon Don Page MP and requested the establishment of a panel to 

develop options for improving the structural strength and effectiveness of local 

government in NSW. The Independent Local Government Review Panel (the Panel) 

undertook public consultation and considered options for governance models, 

structural arrangements and boundary changes for councils across NSW, 

presenting a final report and recommendation to the Government in late 2013.3  

Councils were asked to respond to the findings of the Panel by submitting 

proposals to merge or improve to the Independent Pricing and Regulatory Tribunal 

(IPART), which assessed whether each council was ‘fit for the future’ in its final 

report released in October 2015.4 The NSW Government then asked all councils to 

submit merger preferences, identifying which other local government areas could 

be appropriately merged with that council.5  

In submitting a proposal to merge Botany Bay and Rockdale, the Minister 

considered the findings from the Panel and IPART. The merger proposal document 

also states that the Minister considered “the clear need for change…community 

                                                           
1
 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 

Government 2016) 2. 
2
 Office of Local Government, Destination 2036 (2016) <https://www.olg.nsw.gov.au/strengthening-local-

government/local-government-reform/destination-2036> 
3
 Independent Local Government Review Panel, Revitalising Local Government: Final Report of the 

Independent Local Government Review Panel (ILGRP 2015).   
4
 Independent Pricing and Regulatory Tribunal (IPART), Assessment of Council Fit for the Future Proposals 

(IPART 2015). 
5
 Minister for Local Government, Fit for the Future: Councils Lodge Merger Preferences (Media Release 2015).  
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views and the unique needs and characteristics of each area” when putting forward 

the proposal.6 

Proposal to merge City of Botany Bay and Rockdale City Councils 

As outlined in the Minister’s proposal, a primary reason for an intention to create a 

new council is to bring together “communities with similar expectations in terms of 

demands for services, infrastructure and facilities.”7 The proposal document 

explains that these communities share diverse cultural characteristics, a close 

proximity to Sydney Airport, and reside near the natural environment of Botany 

Bay.8 The airport and the foreshore are key themes in the proposal, with the 

document contending that a merged council would be in a better position to work 

with other levels of Government to implement key priorities for the area, which 

include:9  

 protecting Sydney Airport’s function as an international transport gateway 

and the Sydney Airport Precinct major employment hub;  

 protecting the natural environment and the health of waterways and aquatic 

habitats;  

 preserving corridors for further long-term transport needs – including the 

potential F6 corridor; and,  

 identifying suitable locations for housing intensification and urban renewal.  

Furthermore, the Minister’s proposal asserts that a merger has the potential to 

deliver $72 million in savings and benefits to the new council through the removal of 

duplicate back-office and administrative functions, reducing senior management 

roles, gaining efficiencies through increased purchasing power, reductions in the 

number of councillors, and $20 million made available by the NSW Government to 

support a merged council. The saving amounts used in the proposal are supported 

by modelling and analysis by KPMG.10 

As outlined by the proposal, the predicted savings provide an opportunity for a new 

council to reinvest and:11  

                                                           
6
 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 

Government 2016) 2. 
7
 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 

Government 2016) 3. 
8
 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 

Government 2016) 3. 
9
 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 

Government 2016) 6. 
10

 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 
Government 2016) 8. 
11

 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 
Government 2016) 9. 
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 Improve infrastructure – annual savings could be redirected towards 

infrastructure renewal or capital works, including renewing aging assets and 

improving accessibility to community infrastructure for the area’s aging 

population.  

 Enhance service delivery – removal of duplicate back office and 

administration functions and streamlining of senior management roles could 

provide the basis for employing an additional 60 staff for frontline services. 

This could include services such as libraries, youth and community care.  

 Reduce rate pressures – annual savings could be used to reduce Rockdale 

City Council’s dependency on SRVs to fund community infrastructure and/or 

avoid future rate increases. 

A merged entity of the Botany Bay and Rockdale LGAs would create a council 

stretching from Port Botany to the Sandringham/Sans Souci area of the Botany Bay 

foreshore. The northern boundary would largely follow Wolli Creek on the Rockdale 

side, and Gardeners Road north of Mascot. The eastern boundary would run along 

the Eastgardens/Maroubra boundary and the western boundary would stretch to 

Kingsgrove. The following map depicts the proposed new council boundary in 

relation to the surrounding areas.  

 

The current boundary separating the two LGAs of Botany Bay and Rockdale is 

depicted in the above image. This line separates Sydney Airport between the two 

existing LGAs and, as outlined in the Minister’s proposal, a merger between the two 

council areas would place the majority of the airport within the one LGA. 
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The following statistics from the proposal document demonstrate the size of the 

new council and the local economy on both sides of Sydney Airport for which the 

new council would support:12 

 
Population 

Operating 
Revenue 
(2013-14) 

Asset 
Base 

Infrastructure 
Backlog 

Number of 
Businesses 

Local 
Jobs 

Botany 
Bay 44,742 $75.8m $164.5m 7% 4,423 18,397 

Rockdale 108,072 $90.2m $359.7m 3% 8,886 44,953 

Merged 
Council 

 
152,814 

 
$180.4m  

(projected 2019-20) 
$524.2m 

 
4% 

 
13,309 

 
63,350 

 

   

The proposal concludes that the community and stakeholders will be given the 

opportunity to comment on the proposal prior to the Minister taking any further 

steps. Examination of the proposal as part of this review process has included 

formal consultation through a public inquiry and submission process. The following 

chapter outlines how this consultation has occurred and how submissions to this 

process have been analysed to inform this Report and its conclusions.  

 

 

 

 

 

  

                                                           
12

 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 
Government 2016) 7 and 13. 
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Chapter 3 Methodology 

In conducting a formal review under the Local Government Act 1993 for the 

purposes of examining and reporting on the Minister’s Proposal to merge the LGAs 

of Botany Bay and Rockdale, this review was required to have regard to specific 

legislative requirements for conducting public consultation.13 Each submission 

received during the public consultation undertaken during this review was then 

analysed against the 11 factors required under the Act.14 The method in which this 

consultation and analysis occurred is outlined below.  

Public submissions 

Upon release of the Minister’s proposal, residents of the Botany Bay and Rockdale 

LGAs, as well as stakeholders and other interested parties, were invited to make a 

submission to this review. Submissions were open until 28 February 2016 and were 

received through the following methods:15  

 Website: A dedicated webpage for the Botany Bay and Rockdale proposal 

was managed through the Council Boundary Review website.16 

Respondents were able to submit comments about the proposal through the 

website, or upload a formal letter or submission to the review.  

 Postal: Members of the community were able to send a formal postal 

submission to the review, with all mail post-dated prior to 28 February 2016 

accepted and analysed.  

 Email: A delegate email address was published on the Council Boundary 

Review website, allowing members of the community to send an email 

commenting on the proposal, or to attach a letter or submission.  

The consultation received 130 written submissions from members of the public and 

stakeholders. There were 66 submissions received from residents of the Botany 

Bay LGA and 42 submissions from Rockdale, with the remainder of submissions 

received from stakeholders or residents living outside the two LGAs. It is noted that 

many of these residents were from LGAs surrounding Botany Bay, such as 

Maroubra.  

Public inquiries 

Two public inquiry sessions were held at the Georges River 16ft Sailing Club, Sans 

Souci, on 2 February 2016.17 The public inquiries were held to encourage residents 

                                                           
13

 Local Government Act 1993 (NSW), s 218F(3). 
14

 Local Government Act 1993 (NSW), s 263(3). 
15

 NSW Government, Council Boundary Review – City of Botany Bay and Rockdale City council (2016) < 
https://www.councilboundaryreview.nsw.gov.au/proposals/city-of-botany-bay-and-rockdale-city-council/>. 
16

 NSW Government, Council Boundary Review (2015) <https://www.councilboundaryreview.nsw.gov.au>. 
17

 NSW Government, Council Boundary Review – City of Botany Bay and Rockdale City council (2016) < 
https://www.councilboundaryreview.nsw.gov.au/proposals/city-of-botany-bay-and-rockdale-city-council/>. 
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and stakeholders to give a verbal submission to the inquiry. Both written and verbal 

submissions were given equal weight during analysis and when considering the 

factors for this Report.  

The public inquiries were advertised in local media, and through formal letters, both 

the City of Botany Bay and Rockdale City councils were encouraged to invite 

residents to attend. Over the two sessions, 20 verbal submissions were made, 

including one from each council. All submissions taken at the public inquiry were 

recorded and transcribed. 

Meetings with councils 

Over the period of consultation, two meetings were held with the City of Botany Bay 

Council and two meetings were held with Rockdale City Council. These meetings 

occurred as follows:  

Meeting date Council 

15 January 2016 Rockdale City 

15 January 2016 City of Botany Bay 

27 January 2016 Rockdale City 

19 February 2016 City of Botany Bay 

18 March 2016 Rockdale City  

 

Each meeting with the City of Botany Bay included the Deputy Mayor, Clr Stan 

Kondilios and the General Manager, Ms Lara Kirchner. Similarly, each meeting with 

Rockdale City included the Mayor, Clr Bill Saravinovski and the General Manager, 

Ms Meredith Wallace with the exception of the third meeting. The third meeting with 

Rockdale City on 18 March 2016 occurred with Ms Wallace via teleconference for 

the purpose of seeking clarification related to minor boundary adjustments 

proposed in Rockdale City Council’s submission to the review. 

The meetings with each council occurred for this review to understand the 

prospective of representatives from the council regarding the merger proposal. The 

meetings allowed the councils to provide contextual information related to their 

formal verbal and written statements and submissions, and this review has had 

regard to that information as a supplement to those formal submissions. 

Analysis of submissions 

For the purposes of enabling a comprehensive overview of each submission for 

consideration against the legislative factors, a summary of each submission was 

created: 

 each submission was categorised according to the eleven factors based on 

the information provided by the respondent,  

 submissions were then broken down into issues associated with each factor, 

 relevant extracts were taken from the submission for consideration, 
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 each submission was then grouped for analysis according to the issues 

within each factor. 
 

The following chapters in this Report present the substantive themes extracted from 

this analysis, with a consideration of each issue raised. These considerations form 

the conclusions to the report and the recommendations made to the Minister for 

Local Government.  

In the interest of respecting the privacy of individuals who have made a submission, 

all extracts from submissions made by private individuals quoted in this Report are 

referenced by their submission number rather than the name of the individual. 

Submissions received on behalf of entities are referenced by name of the entity.  
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Chapter 4 Finance 

This review is required by section 263(3)(a) of the Local Government Act 1993 to 

examine and report on the financial advantages or disadvantages (including the 

economies or diseconomies of scale) of any relevant proposal to the residents and 

ratepayers of the areas concerned.   

In examining this factor, this review has considered the relative financial positions of 

each council, noting that the overall financial position impacts upon the financial 

burdens placed on residents and ratepayers.   

It is noted that the Independent Pricing and Regulatory Tribunal (IPART) assessed 

both councils as being sustainable on the basis of seven benchmarks submitted by 

council through the Fit for the Future process. The financial projections of each 

council against the seven benchmarks are outlined in the following table:18  

Fit for the Future Benchmarks 

 
 

Operating 
Performance 

Ratio (Greater 
than or equal to 

break-even 
average over 3 

years) 

Own Source 
Revenue Ratio 

(Greater than 
60% average 
over 3 years) 

Building and 
Infrastructure 

Asset Renewal 
Ratio (Greater 

than 100% 
average over 3 

years) 

Infrastructure 
Backlog Ratio 

(Less than 2%) 

2013/14 
Botany 

Bay 

-2.70% 71.80% 62.10% 6.93% 

2016/17 1.40% 71.60% 178.40% 2.80% 

2019/20 4.90% 85.00% 100.00% 1.70% 

2013/14 

Rockdale 

-0.116% 82.90% 32.00% 2.98% 

2016/17 -0.034% 86.30% 107.00% 1.38% 

2019/20 0.019% 86.70% 104.00% 1.35% 

 
 

Asset 
Maintenance 

Ratio (Greater 
than 100% 

average over 3 
years) 

Debt Service 
Ratio (Greater 

than 0% and 
less than or 

equal to 20% 
average over 3 

years) 

Real Operating Expenditure per 
Capita (A decrease in real 

operating expenditure per capita 
over time) 

  

2014/15 
Botany 

Bay 

130.30% 0.00% $1,120  

2016/17 100.00% 0.00% $1,081  

2019/20 100.00% 0.00% $1,090  

2013/14 

Rockdale 

44.00% 2.00% $660  

2016/17 106.00% 1.80% $610  

2019/20 106.00% 1.70% $580  

 

Both councils failed to meet several benchmarks in the 2013/14 financial year. 

However, IPART assessed the sustainability of each council in reference to 

                                                           
18

 The City of Botany Bay Council, Council Improvement Proposal (IPART 2015) sections 2.3 and 4.1; Rockdale 
City Council, Council Improvement Proposal (IPART 2015), sections 2.3 and 4.1. 
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improvement strategies and projections submitted by the council indicating that 

each would improve against the benchmarks by 2019/20.  

On this basis, IPART determined that each council was financially sound.19 

However, IPART also determined that each council was unfit for the future when 

assessed against the criterion of scale and capacity.20 IPART stated that neither 

council demonstrated that their projected performance is at least as good as a 

merger option.21 The proposal to merge the two councils is estimated to produce 

savings that will provide a new council with the capacity to enhance sustainability.22  

Financial modelling 

The merger proposal document as released by the Minister for Local Government 

includes modelling which identifies the financial benefits for a merged council. 

These benefits include:23 

 Analysis by KPMG shows the new council has the potential to generate net 

savings to council operations. The merger is expected to lead to more than 

$52 million in net financial savings over 20 years. 

 Council performance will also be improved, with a projected 22 per cent 

increase in annual operating results within 10 years. This means that there 

will be a payback period of three years after which the merger benefits will 

exceed the expected merger costs.  

 The analysis also shows the proposed merger is expected to generate, on 

average, around $4.3 million in savings every year from 2020 onwards. 

The NSW Government has also committed $20 million to support the cost of a 

merger, increasing the amount of savings available to Botany Bay and Rockdale to 

a projected $72 million.24 

In undertaking the modelling for the savings and costs associated with a merger, 

KPMG used a number of assumptions related to specific savings generated and 

                                                           
19

 Independent Pricing and Regulatory Tribunal, Assessment of Council Fit for the Future Proposals (IPART 
2015), 151 and 333. 
20

 Independent Pricing and Regulatory Tribunal, Assessment of Council Fit for the Future Proposals (IPART 
2015), 45 and 51. 
21

 Independent Pricing and Regulatory Tribunal, Assessment of Council Fit for the Future Proposals (IPART 
2015), 151 and 333. 
22

 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 
Government 2016) 9. 
23

 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 
Government 2016) 3. 
24

 Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 
Government 2016) 2. 
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costs incurred by a merged council. As taken from KPMG’s technical paper to the 

modelling, these assumptions are outlined in the following table.25  

 

Savings/cost Description & Assumptions Data Source(s) 

Savings from 
materials and 
contracts 
expenditure 

 Starting in the first year of a merger, and growing 
gradually over three years, an annual cost saving is 
applied to a council’s budgeted materials and 
contracts expenditure.  

 The assumed value of efficiency savings was up to 
3 per cent of a council’s expenditure on materials 
and contracts.  

 It was assumed that only 80 per cent of items 
reported under ‘materials and contracts’ are subject 
to scale efficiencies.  

Council long term 
financial plans (from 
2013-14; general 
fund where available) 

Savings from 
councillor 
expenditure 

 Councillor fees are reduced as a result of the 
mergers (fewer councillors will exist following 
merger implementation). This will be, in part, offset 
by potential increases in annual fees paid to 
councillors.  

 The number of councillors for a new merged entity 
will mirror the highest number of councillors that 
currently exist in any one of the councils 
participating in the merger.  

 The dollar value of savings is sourced from actual 
2013-14 reported data on councillor fees by 
council. This figure is grown at a standard wage 
growth rate of 2.3 per cent over the period.  

 This savings are offset by the assumption that all 
newly elected councillors will receive a fee of 
$30,000 per annum.  

OLG Annual Data 
Return (2013-14) 

Savings from 
reduced salary and 
wage expenditure 

 Staffing reductions are assumed to occur gradually 
with a modest level of voluntary attrition in the first 
three years of amalgamation.  

 After the three year employment protection period, 
savings are generated by reducing duplication of 
back office, administration and corporate support 
staff functions. This approach assumed council 
mergers would not directly impact staffing 
allocations for council frontline service delivery 
roles.  

 Overall staffing efficiencies were estimated at 7.4 
per cent for metropolitan mergers.  

 Reductions in the cost of Tier 4 salaries (GM) using 
historical salary data reported to the Office of Local 
Government (OLG).  

 Reductions in the costs of Tier 3 (Directors) 
salaries are also assumed on the basis that Tier 3 
salaries are equivalent to approximately 75 per 
cent of the Tier 4 (GM) reported salary.  

 For metropolitan councils it is assumed that a 
merger leads to a loss of four Tier 3 positions. It is 
assumed that 1 General Manager and 4 Directors 

Council long term 
financial plans (from 
2013-14; general 
fund where 
available).  
 
OLG Annual Data 
Return (2013-14) 
 
Comparator and 
jurisdictional 
analysis/merger 
business cases 

                                                           
25

 KPMG, Outline of Financial Modelling Assumptions for Local Government Merger Proposals (KPMG 2016), 
2-7. Minister for Local Government, Merger Proposal: City of Botany Bay-Rockdale City Council (NSW 
Government 2016) 5. 
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continue to operate post-merger.  

ICT Costs  To ensure a merged entity can be operational and 
functional from launch, a number of minimum 
information and communications technology (ICT) 
investments and common applications are 
required:  
o Email systems so that each employer of the 

merged entity has access to, and uses, a 
single common email address and server;  

o Business applications to enable basic 
reporting requirements;  

o Website overlay to create a single online portal 
for the merged entity; and 

o Limited data migration so that, for example, 
current financial year data for the merged 
entity can be accessed from a single ICT 
system.  

 The immediate ICT requirements will therefore be 
focused on enhancing existing ICT systems that 
will continue to operate in the background. This is 
called a ‘veneer’ solution and is based on $3.35m 
in metropolitan clusters.  

 In addition a +30 per cent contingency component 
is added to the above costs as appropriate in early 
planning of ICT projects.  

Selected industry 
consultations 
undertaken by DPC.  
 
Previous KPMG 
analysis undertaken 
for Queensland 
councils involved in 
de-amalgamations.  

Costs from transition  Additional one-off costs, including office relocation, 
staff training and general transition-related 
expenditures are calculated as a percentage of 
operating expenditure based on case study 
examples from regional and metropolitan 
amalgamations.  

 Transition costs are estimated to be 2 per cent of a 
merged entity operating expenditure in the first 
year of operation.  

Council long term 
financial plans (from 
2013-14; general 
fund where 
available).  

Costs from 
redundancies 

 Each council’s costs to make an employee 
redundant are a function of each council’s average 
salary, paid out for a standard number of weeks, 
and accumulated leave paid out in full.  

 The calculation of redundancy payments for 
general staff is based upon:  
o Average salary and average employee 

entitlements per council (as calculated in 
2013-14); and 

o Average tenure of employees (based on 
median turnover results for the sector). This is 
equivalent to a median turnover rate of 
approximately 10 per cent per year in the local 
government sector.  

 Based on established practices and the average 
tenure for the sector, the redundancy payment 
would be provided for sixteen (16) weeks.  

 The first year of redundancies is assumed to 
comprise the council’s General Manager (Tier 4) 
and other Tier 3 equivalent employees (Directors).  

 The calculation of redundancy payments for Tier 
3/4 staff is based upon:  
o Council-reported GM salaries and an 

assumption of four (4) Tier 3 equivalent 
employees being made redundant at 75 per 

OLG Annual Data 
Return 2013-14 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Fair Work 
Ombudsman (2014), 
Redundancy pay and 
entitlements 
schedule 
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cent of the GM wage. (metropolitan councils) 
o Redundancy packages entitling these 

employees to 38 weeks salary and the 
average employee leave entitlement per the 
respective council.  

 

A discount rate of 9.5 per cent was used by KPMG to produce the Net Present 

Value (NPV) cost or benefit to a merged entity.26 The City of Botany Bay Council 

engaged Morrison Low to undertake an analysis of the above assumptions, the 

costs, and the $52 million in savings modelled by KPMG. As included in the 

submission by the City of Botany Bay, Morrison Low outlined these savings and 

costs as follows:27 

KPMG Costs and Benefits as modelled by Morrison Low 

 Nominal Benefit/Cost ($) NPV Benefit/Cost ($) 

Benefit 

Savings from wages 
expenditure and redeployment 
of staff 

132,024 48,355 

Savings from materials and 
contracts 

26,538 9,996 

Savings from councillor fees 1,317 513 

Total benefit $159,879 $58,864 

Cost 

Cost of redundancies & 
harmonisation 

2,357 1,831 

Cost of ICT 4,335 3,632 

Cost of merger transition 2,206 1,840 

Total cost $8,918
28

 $7,303 

Net Benefit - Estimates $150,960 $51,561 
 

In their submissions, both the City of Botany Bay and Rockdale City offered 

commentary and criticism of the modelling undertaken to support the Minister’s 

proposal. As part of this review, each of the matters raised by the two councils has 

been analysed in the following sections to this chapter and in reference to the 

above modelling and assumptions by KPMG and modelling by Morrison Low.  

Modelling of merger costs 

The City of Botany Bay Council asserts that “based upon the comparable costs of 

other mergers and the IPART modelling undertaken by Ernst and Young (EY), the 

                                                           
26

 KPMG, Outline of Financial Modelling Assumptions for Local Government Merger Proposals (KPMG 2016), 
9. 
27

 Morrison Low, City of Botany Bay Review of the Proposed Merger with Rockdale (The City of Botany Bay 
2016) Within Submission 134, The City of Botany Bay Council, 47.  
28

 It is noted that this figure does not equal the sum of the three costs. 



Examination of the Merger Proposal: Botany Bay and Rockdale 17 
Final Report 

cost of a City of Botany Bay and Rockdale merger is estimated to be in the region 

of $35 million. This is significantly higher than the $7 million estimated by KPMG.”29 

Morrison Low does not provide information on the inputs it has used to undertake 

modelling of the potential costs of a merger between Botany Bay and Rockdale. 

However, Ernst & Young (EY) provides the following information about their 

modelling in the IPART report, which Morrison Low has used to estimate costs of 

$35 million:30  

“Due to information and time constraints, our work 

necessarily…primarily involved on a ‘top-down’ review of the 

available evidence in respect of the relative merits of the options. In 

commercial practice the merits of a particular merger would typically 

be assessed by undertaking a detailed deep ‘bottom-up’ review of the 

costs, benefits and risks of a merger in the particular circumstances 

of the parties.”  

The ‘top-down’ review undertaken by EY involved an estimate of costs for the 

merger proposal of the rate of 3 times the annualised expenditure saving. The 

saving was estimated ‘conservatively’ to be 10% to 15% of a “cost base comprising 

the total operating expenditure of the entities merging, less the operating 

expenditure of the entity with the largest cost base.”31 

In March 2015, Morrison Low undertook a more comprehensive ‘bottom-up’ review 

of the costs and benefits of a potential merger between the councils of the City of 

Botany Bay, Marrickville, and Rockdale City.32 Morrison Low calculated costs 

related to redundancies, staff increases, ICT and transition costs. Using a NPV rate 

of 10%, the modelling estimated that net savings over a ten year period for a 

merger involving the three councils would be $67 million.33 

The $52 million in savings over a twenty year period estimated by KPMG is 

considered by this review to be conservative.  

EY also noted the conservative approach taken by KPMG. As part of the IPART 

report, EY undertook recalculations of modelling undertaken by both KPMG and 

Morrison Low for selected merger business cases prepared during 2015 using their 

methodologies, and then compared this to modelling undertaken by EY.34 The 
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recalculations were to ensure that both methodologies were calculated over a 

twenty year period using a nominal 9.5% discount rate.  

The EY recalculation resulted in higher or similar savings when compared to the 

KPMG model. In contrast, EY’s analysis of the Morrison Low methodology 

demonstrates that a far less conservative approach had been taken by Morrison 

Low in its merger business case analysis.35  

Both the KPMG and Morrison Low models suggest that the estimated costs of a 

merger are expected to be absorbed by efficiencies within three years of the 

implementation of a merger.36  

This review is satisfied that the savings identified by KPMG are robust and 

represent a significant benefit arising from the merger proposal to the residents and 

ratepayers of the City of Botany Bay and Rockdale City.  

Economies of Scale 

The proposal will increase the rating base of the area by increasing the number of 

residences and businesses subject to rates. The following table demonstrates the 

increased scale of a merged entity in relation to the rating base.  

Scale of Rating Base 13/14
37

 

 Residential rating 
assessments 

Residential rates 
revenue  

Business rating 
assessments 

Business rates 
revenue  

Botany Bay 14,288 $9,270,000 1,548 $16,072,000 

Rockdale 38,182 $37,068,000 1,775 $4,689,000 

Merged Entity 52,470 $46,338,000 3,323 $20,761,000 

 

A larger rate base will provide council with increased scale in considering financial 

decisions. This chapter considers how this increased financial scale can be used by 

a new council to benefit residents and ratepayers across the region.  

ICT costs  

Both Morrison Low and the City of Botany Bay argue that the costs of ICT are 

significantly understated, neglecting costs following implementation, and are far 

lower than the “documented evidence and research on the cost of other mergers.”38 

As Morrison Low notes, the KPMG model “appears to include limited costs 

associated with only immediate required changes.”39 
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Morrison Low cites the costs for ICT experienced by Queensland councils during 

the 2008 mergers.40 The Queensland Treasury Corporation estimates that ICT 

costs were 43.8 per cent of assessed merger costs for each council.41 Using these 

figures, an analysis has been undertaken of ICT costs related to implementation of 

the Queensland mergers.  

ICT Costs related to the 2008 Queensland Mergers ($) 

 

Assessed 
Total Cost 

Estimated 
ICT cost 

 

Assessed 
Total Cost 

Estimated 
ICT cost 

Bundaberg 1,553,372 680,377 North Burnett 348,524 152,654 

Cairns -2,500,036 N/A Rockhampton 3,223,674 1,411,969 

Central 
Highlands 3,318,350 1,453,437 Scenic Rim 2,791,897 1,222,851 

Charters 
Towers 656,552 287,570 Somerset 434,375 190,256 

Gladstone 3,113,985 1,363,925 South Burnett 1,127,810 493,981 

Goondiwindi 415,473 181,977 
Southern 

Downs 2,388,700 1,046,251 

Gympie 149,438 65,454 
Sunshine 

Coast 4,142,960 1,814,616 

Isaac 4,063,212 1,779,687 Tablelands 1,621,707 710,308 

Lockyer 1,035,672 453,624 Toowoomba 3,663,656 1,604,681 

Logan 4,274,076 1,872,045 Townsville 2,979,759 1,305,134 

Mackay 3,605,489 1,579,204 
Western 

Downs  1,740,618 762,391 

Maranoa 1,597,396 699,659 Whitsunday 1,464,352 641,386 

 

KPMG has modelled short-term ICT enhancements enabling new entities to 

operate with, for example, access to key financial accounts and a single web portal 

and email domain for the new merged entity.42 It is arguable that costs beyond the 

immediate transition costs for a new council are ordinary expenses and would need 

to be absorbed within the normal budget process. In this sense, these costs are not 

related to the merger but more properly related to ongoing council operations. It is 

reasonable to assume over the coming decade expenditures associated with ICT 

upgrades would be incurred in the ongoing operations of either a newly merged 

entity or by the existing LGAs, and when considered in that context the savings 

estimates identified by KPMG in relation to ICT merger costs are reasonable.  
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KPMG has estimated ICT costs of approximately $3.35million for Botany Bay and 

Rockdale.43 As demonstrated by the above table, this is higher than the 

approximate assessed ICT costs of all of the 2008 mergers in Queensland.  

The KPMG modelling, as analysed by Morrison Low, has allocated 48.7 per cent of 

total costs to ICT. While specific costs for ICT will be a matter for council during 

implementation, there is no evidence that the cost will be significantly higher than 

that modelled by KPMG.  

Other costs  

The City of Botany Bay has argued other costs such as ”transitional planning and 

implementation, resourcing, branding and publicity, and human resources’ have not 

been included in the KPMG modelling.”44 KPMG have however modelled transition 

costs to be an estimated 2 per cent of a merged entity’s operating expenditure in its 

first year of operation.45 It is reasonable to assume that many of the aforementioned 

costs in Botany Bay’s submission are included in this 2 per cent. Other costs such 

as publicity and human resources would likely fall within the ordinary operations of 

council and could be considered unrelated to implementation.  

Procurement savings 

Morrison Low states in its analysis undertaken for the City of Botany Bay that46:  

“The stated savings from purchasing power do not take into 

consideration that the largest purchases are currently made using 

SSROC (Southern Sydney Regional Organisation of Councils) and 

other large panel contracts and thus a significant portion of the 

benefits from procurement consolidation is already being realised. 

Any further gains will be minor.  

Additionally, the savings projected are based on an assumed saving 

of 2% on published materials and contract costs. In the case of the 

City of Botany Bay and Rockdale, this generic assumption is wrongly 

applied as almost 50% of the Rockdale materials and contracts cost 

is made up of the shared waste collection contract between 

Rockdale, Hurstville and Kogarah. In contrast City of Botany Bay 

undertakes waste collection in-house.” 

The merger proposal estimates $10 million will be saved through increased 

purchasing power for materials and contracts.47 KPMG has assumed efficiency 
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savings of 3 per cent of council’s expenditure on materials and contracts, as applied 

to 80 per cent of items reported under ‘materials and contracts’ in each council’s 

financial statements, assuming that 20 per cent would not be subject to scale 

efficiencies.48 

Three per cent efficiencies on 80 per cent of materials and contracts is a modest 

saving that could be achieved through efficiencies of scale in purchasing materials 

for a larger council. For example, an extension of the shared waste collection in 

Rockdale to Botany Bay has the potential to create efficiencies. The arguments by 

Morrison Low and Botany Bay are unconvincing. As Rockdale City notes in their 

submission:49  

“The (procurement savings) target is supported by our past 

experience on procurement savings with Local Government 

Procurement and Southern Sydney Regional Organisation of 

Councils. Deeper collaboration and leverage would bring in these 

savings (extending further the new group supplier contracts).” 

With relation to Rockdale’s submission that Rockdale City Council was unable to 

reconcile the $10 million savings figure for procurement within the merger proposal 

document, the amount was calculated by assuming that scale efficiencies can be 

achieved on 80 per cent of council’s expenditure on materials and contracts, and 

that 3 per cent of that amount can be saved. The $10 million figure is consistent 

with that modelled by Morrison Low using this methodology ($9,996,000).50  

Savings in staffing costs 

The City of Botany Bay’s submission asserts that a merger would result in an 

increase in staff and thereby increase council costs.51 As stated in the Morrison Low 

analysis52: “The assumption that long term staff reductions will be achieved is 

inconsistent with evidence from recent mergers.  

 Research conducted for the Independent Review Panel 

noted that each of the councils involved in the 2004 NSW 

mergers had more staff after the merger than the combined 

councils together. The average increase over the period 

2002/3 to 2010/11 was 11.7% 
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 Evidence from 9 Queensland councils subject to mergers in 

2009 shows staff growth post-merger with the average 

increase (9 councils) from 2008-09 to 2013-14 being 9.3% 

The KPMG modelling ignores this observed trend and assumes staff 

costs will reduce when in reality they will rise over time. The financial 

impact on the organisation of having 9-10% more staff…is significant 

being almost $10m per annum.” 

An analysis of 19 of the 2008 merged councils in Queensland where consistent 

data is available from 2009-10 to 2013-14 demonstrates that most councils did 

experience staff increases. However, 6 of these councils experienced decreases in 

staff.53 

Full Time Staff Equivalent 

Council 2009/10 2013/14 
Increase / 

(Decrease) Council 2009/10 2013/14 
Increase / 

(Decrease) 

Bundaberg 804 853 49 Maranoa 369 402 33 

Central 
Highlands 388 495 107 Scenic Rim 408 355 -53 

Charters 
Towers 268 246 -22 Somerset 178 179 1 

Gladstone 616 653 37 

South 
Burnett 331 308 -23 

Goondiwindi 178 152 -26 

Southern 
Downs 373 364 -9 

Gympie 400 447 47 Toowoomba 1,302 1,499 197 

Isaac 284 359 75 Townsville 1,536 1,686 150 

Lockyer 281 335 54 

Western 
Downs  538 690 152 

Logan 1,212 1,400 188 Whitsunday 361 356 -5 

Mackay 939 983 44     

 

The merger proposal notes that savings are found in the removal of duplicate back 

office and administrative functions and streamlining of senior management roles. 

According to the proposal document, this “could provide the basis for employing an 

additional 60 staff for frontline services. This could include services such as 

libraries, youth and community care.”54 If this were to occur, increased staff would 

incur a cost to Council, but would also be evidence of the new council’s increased 

capacity to deliver services to the community following the achievement of savings 

from the reduction of back-office staff.  
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This analysis is supported by the Jeff Tate Consulting report used by Morrison Low 

to demonstrate job increases in merged NSW councils.55 According to the Jeff Tate 

report, staff increases are:56 

“Not surprising as an observation of a number of commentators on 

Local Government amalgamations is that typically savings are put 

back into providing new or improved services. In amalgamating 

councils, some duplicated roles will be lost and others will be 

created.”  

The potential for new jobs is not considered in analysis undertaken by Morrison 

Low, who argue that a reduction of 60 staff in a new council will have a negative 

flow-on effect to the local and state economy of $81.2 million over 20 years.57 This 

Report has not been able to analyse the modelling used to produce this assertion. 

As outlined above, the new council has the opportunity to create positions while 

increasing scale and providing more services and infrastructure to the local 

community. Improved scale will also allow the council to work more effectively with 

State and Federal agencies to improve economic links to the region and further 

encourage job growth and economic activity.  

Opportunities presented by savings  

The KPMG modelling presented in the merger proposal estimates that the merged 

entity will have $4.3 million in savings each year from 2020.58 This amount in 

savings will greatly assist a new council with funding infrastructure and services to 

the community and represents a significant proportion of current costs. These 

savings may be used by the new council to improve or contribute to the funding of 

infrastructure maintenance or specific services.  

For example, the combined required asset maintenance expenditure for the two 

councils in 2013/14 was $8.3 million. The $4.3 million in savings would fund half of 

this maintenance work. Alternatively, the combined cost of providing library services 

in 2013/14 across the two LGAs was $5.02 million and could almost be funded 

entirely by the $4.3 million.59 
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Number of directors 

KPMG has based their savings modelling on each metropolitan council having 4 

directors.60 Both the City of Botany Bay and Rockdale City operate with 3 

directors.61 Savings will not be realised from 2 director positions as modelled. 

However, given that the quantum of savings modelled is conservative, the impact 

on savings is not substantial and does not materially impact the savings associated 

with the merger.  

Debt and depreciation 

The City of Botany Bay Council carries no debt and has not received any Special 

Rate Variations (SRVs). In contrast Rockdale City Council caries debt and has 

made use of SRVs. As submitted by the City of Botany Bay:62 

“Our community highly values its debt free status. A new council 

created by the merging of Botany Bay and Rockdale would result in 

the Botany Bay community being disadvantaged immediately by 

assuming responsibility for Rockdale’s loan borrowings, exceeding 

$7 Million. This is seen as an unfair impost on our residents.” 

The issue of a new council taking Rockdale’s debt was raised several times by 

submissions received. As a resident of Botany Bay states:63  

“I am also deeply concerned by reports that Rockdale Council has 

more than $7 million in debt. I don’t understand why the State 

Government would want to amalgamate the Botany Bay Council 

which is debt free and has considerable surplus and savings, with a 

debt-laden Rockdale. I don’t want my rates to be used to pay for 

Rockdale’s debt and financial mismanagement.”  

However, the different approach to debt and debt-management between the two 

councils is also reflected in the use of different depreciation rates and treatment of 

asset renewal. Rockdale Council has a 3% infrastructure backlog ratio as at 

2013/2014,64 whereas Botany Bay has a higher infrastructure backlog of 7% at 

2013/14.65 

Both councils have also chosen to use different depreciation methods for 

calculating deprecation of assets. When compared to Rockdale, Botany Bay uses a 
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longer-life time period to determine when assets require renewal. Rockdale City 

submits that:66 

“If we took the City of Botany Bay Council’s calculation method and 

their longer life assumption on assets, our depreciation charge 

would decrease from $16.5 million to $12.3 million. This would 

represent a financial (on the books only) saving of $4.175 million. 

Using Rockdale City Council’s calculation method and our shorter 

life assumption on assets, the City of Botany Bay Council’s 

depreciation charge would increase from $5.564 million to $7.552 

million. This would represent a financial (on the books only) 

increase of $1.988 million.” 

Morrison Low estimated that an increase in depreciation of approximately $4 million 

could arise for a merged council. The City of Botany Bay state in their submission:67  

“The KPMG modelling does not take into account the impact of a 

change in the approach to depreciation that will occur under a 

merged council. This oversight equates to approximately $4 million 

per annum or almost 5% of operating expenditure and far outweighs 

any projected savings in the proposal. This increase will have an 

immediate and negative impact on a number of key sustainability 

indicators of the merged council including operating performance, 

renewal ratio and projected infrastructure backlog.” 

However, the analysis undertaken by Morrison Low is “based on applying a 

common depreciation approach across all the merged council assets using the 

highest depreciation rates for each asset class.”68 There is nothing to suggest that a 

new council would choose the highest depreciation rates available. Should the 

depreciation rate used between the councils harmonise, the financial ‘on the books’ 

cost of Rockdale will decrease, while it will increase in Botany Bay.  

The longer period for the useful life of an asset taken in the City of Botany Bay 

diminishes to some extent their argument on debt. Rockdale City Council have 

adopted an alternative approach and have used debt-funding to lower their 

infrastructure backlog at a faster rate and to improve the quality of infrastructure 

available to residents.   

It is further noted that the City of Botany Bay proposed in its Fit for the Future 

submission to re-align its funding and surplus towards renewing infrastructure, with 
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the intention of reducing its infrastructure backlog to 1.7 per cent in 2019-20.69 

IPART commented on Botany Bay’s debt free policy as follows:70  

“The council’s ‘no debt’ policy inequitably burdens current 

ratepayers. We note the council’s debt position presents an 

opportunity to leverage its balance sheet for future growth by 

reconsidering its ‘no debt’ policy stance.”  

It is appropriate for a new council to consider how it uses debt. Botany Bay 

residents would benefit from a focus on addressing the infrastructure backlog, and 

a manageable amount of debt is a legitimate means for council to do so.  

Commercial contracts 

It is noted that the City of Botany Bay currently operates commercial contracts with 

Sydney Airport. Botany Bay submits that:71 

“The City of Botany Bay provides a full range of maintenance 

services to the Sydney Airport and has done so for almost 17 years. 

The Council successfully tendered for this work on the open market, 

winning against competition from established commercial service 

providers. The terms of the contract…do not guarantee that the 

contract can be passed through to a merged council. The contract 

provides employment for 65 staff, a large number of which are local 

residents.” 

This review recognises these concerns. However, a larger council will be in a 

stronger position to enter into negotiations with stakeholders such as Sydney 

Airport and secure contracts for the benefit of residents and ratepayers. For 

example, increased financial scale and workforce will provide council with a 

stronger capacity to enter into larger contracts. With respect to Sydney Airport, 

council’s position will be improved by having a greater proportion of the airport in 

one LGA and ensuring that communities affected by the airport can benefit 

economically by its proximity. As stated elsewhere in this document, this is a 

primary reason why a merger between Botany Bay and Rockdale is recommended.  

It should also be noted that in their submission to this inquiry, Sydney Airport 

Corporation Limited expressed a desire to see the airport in its entirety placed in the 

boundaries of a single LGA.72 While future commercial contracts will be a matter for 

negotiation between interested parties it is not unreasonable to conclude that a 

merged entity will be in no worse position to secure contracts for work of this kind.  
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Rates 

Submissions have asserted that should harmonisation of rates occur between 

Botany Bay and Rockdale through averaging residential rates in the two areas, this 

could produce an increase in rates for Botany Bay residents. The following table 

demonstrates that residential rates in Botany Bay are lower when compared to 

Rockdale, whereas business assessments are significantly higher in Botany Bay:73  

Council   
Average Residential 

Rate 2013/14 ($) 
Average Ordinary Business 
Assessment   2013/14 ($) 

City of Botany Bay Council 648.80 10,382.43 

Rockdale City Council 970.82 2,641.69 

 

The following submission from a resident of Botany Bay reflects concern about rate 

increases and the campaign undertaken in Botany Bay in opposition to the 

proposed merger with Rockdale:74  

“As a ratepayer I strenuously object to the proposed merger of the 

City of Botany Bay with Rockdale City Council. I struggle enough as 

it is with Rate payments, the projected 25% increase will put me on 

the poverty line.” 

The NSW Government has placed a freeze on rate increases under merged 

councils for a period of four years.75 During 2016, the Independent Pricing and 

Regulatory Tribunal will also conduct a comprehensive review of the rating system. 

Following this review and during the four year freeze, a new council has an 

opportunity to consider and implement a rating structure that would minimise the 

impact on Botany Bay residents and on businesses in Rockdale.  

This review recognises that rate increases are a concern to residents and 

businesses within each LGA and must be addressed by a merged council and the 

State Government. Given that these concerns can be addressed during the first 

four years of a merger, they do not outweigh the benefits of the two councils 

merging. Indeed, the increased scale of the council and the savings to be 

generated can be said to place downward pressure on rates. However, the NSW 

Government-imposed four year freeze on rate increases allows the Council a 

lengthy period to consider community views and implement a rating structure that 

minimises disruptions or unreasonable increases. 
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Conclusion 

This review recognises that both the City of Botany Bay and Rockdale City councils 

were assessed by the Independent Pricing and Regulatory Tribunal to be financial 

sustainable but without the scale and capacity to partner with government agencies 

for significantly improved services and infrastructure.  

The modelling undertaken by KPMG, Morrison Low and EY demonstrates there are 

significant savings to be realised by a merged council. This review has considered 

how each of the savings and costs have been modelled, and has concluded that 

KPMG has taken a conservative approach in estimating $52 million in savings over 

a 20 year period. Furthermore, the NSW Government payment of $20 million to a 

merged entity will support funding implementation costs.  

It is recognised that both Rockdale City and the City of Botany Bay will bring 

separate finances to a merged entity. For example, Rockdale has a higher level of 

debt, whereas Botany Bay has a higher infrastructure backlog. It is the conclusion 

of this review that a larger entity will provide better scale to manage council 

finances for the benefit of the community.  

This review also acknowledges concerns in the community about rates and how a 

new council will implement a new rating structure. These concerns are valid. 

However, the NSW Government imposed four year freeze on rate increases allows 

the Council a lengthy period to consider community views and implement a rating 

structure that minimises disruptions or unreasonable increases.  

Given the quantum of savings to be achieved by a merged entity and the additional 

scale in managing council finances, a consideration of the financial advantages or 

disadvantages gives weight to the view that the proposal be supported.   
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Chapter 5  Communities of Interest 

This review is required by section 263(3)(b) of the Local Government Act 1993 to 

examine and report on “the community of interest and geographic cohesion in the 

existing areas and in any proposed new area.”   

Broadly, this factor relates to the ability of council to reflect the interests of 

communities in their LGA and the geographic cohesion of those communities. The 

merger proposal by the Minister for Local Government contends that the proposed 

merger will build on the ‘shared communities of interest and strong local identity 

across the area.’76 In particular, the proposal states:77 

“The creation of this new council will bring together communities 

with similar expectations in terms of demands for services, 

infrastructure and facilities. These communities have many shared 

interests including the diverse cultural characteristics of the area 

and the close proximity to Sydney’s major international gateway at 

Sydney Airport, and the natural environment of Botany Bay.” 

The impact of the airport is a common feature in submissions related to 

communities of interest and geographic cohesion, with some arguing that the 

airport acts as a barrier between the communities, whilst some argue that the 

communities are connected through their proximity to the airport and the need for 

economic and environmental planning in relation to the presence of the airport and 

Port Botany. Through consideration of the issues below, this review gives weight to 

both views.  

Proximity of Sydney Airport and Port Botany 

As acknowledged, Sydney Airport was an important area of focus for a significant 

number of submissions. Many of these submissions highlighted the airport as a 

barrier. The following submission from a resident of Botany Bay summarises this 

position:78 

“The main reason I disagree with the merger is because the two 

councils are completely separated by Kingsford Smith International 

Airport, the Cooks River, and Alexandra Canal. To put the amount 

of physical separation the airport causes into perspective, there is 

only a single road directly connecting the two council areas 

(General Holmes Drive), which only allows motor vehicle traffic.” 
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This is a view strongly supported by the City of Botany Bay Council which submits 

that the airport creates “a distinct lack of geographic cohesion between the City of 

Botany Bay and Rockdale City…there are no pedestrian access points or 

cycleways linking the proposed merged area. The road infrastructure and car 

centric gateway acts as a physical and social barrier for community interaction and 

the formation of communities of interest.”79 

This geographic barrier will present challenges for a merged council. However, the 

airport can also be said to connect the two communities, each which must exist 

within close proximity to airport operations and its impact upon the area. As 

Rockdale City highlights in their submission, the current LGA boundaries “shows a 

clear case of two, distinct Local Government Areas connected by key infrastructure, 

namely Sydney Airport and Botany Bay.”80  

There is a case to be made that this broad community of interest should be placed 

in a better position through a merged council to manage the social and economic 

impacts from the airport and Port Botany, as well as benefit economically from its 

proximity. This is a key aspect of the merger proposal, which states that increased 

scale of a new council will allow “coordinated planning for communities on both 

sides of Sydney Airport, managing efficient freight transport around Sydney Airport 

and Port Botany.”81 This was also a view shared by many residents, with the 

following being submitted by a resident of Rockdale:82  

“Both those industries have had a huge impact on the lifestyle of the 

people that live in Rockdale Council as well as the other council 

areas. It’s had a huge impact on our infrastructure, our roads, the 

traffic, the noise that we tolerate with the airport and a huge impact 

on our natural reserves. The money that is spent on replenishing 

sand is huge. The impact of the traffic and the pollution is huge on 

our natural environment. No matter what model is finally adopted, 

the residents of Rockdale deserve income to cover the costs that 

those two industries have on our lives.” 

This review recognises that there is a clear community of interest between the City 

of Botany Bay and Rockdale City with regard to those residents and ratepayers 

impacted by the Airport and Port Botany. However, it is also acknowledged that 

current transport links through the airport create a barrier between the two 

communities. A merged council would provide the opportunity to improve those 

transport links and to implement policies bringing the two communities closer 

together. Given the shared impact that the airport and port have on residents of 
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both council areas, it is appropriate that both communities receive shared 

representation committed to improving transport, community connections, 

infrastructure, the environment and services to this community of interest.  

The opportunity of bringing together communities surrounding the airport for the 

benefits of residents has been considered by Rockdale City, which submitted that:83  

“Acknowledging the communities of interest and establishing 

connectivity with the airport through the release of accurate 

information, engagement and consultation across areas such as 

employment, physical presence, surrounding infrastructure and the 

significance that the airport has to local business, will work toward 

unification of the communities of interest.” 

Recognising these challenges for a merged council, this review acknowledges the 

community of interest connected by Sydney Airport and Port Botany. A merger 

between the two councils presents the opportunity for significant improvements in 

linkages between the two areas while more equitably spreading the economic 

benefits generated by the airport and Port Botany to residents impacted by their 

operations.  

Further considerations in relation to locating Sydney Airport and Port Botany within 

one LGA are examined in detail in  Chapter 14: Other Issues.   

Strategic planning  

Both the City of Botany Bay and Rockdale City recognised in their submissions that 

the two LGAs are placed in separate strategic planning areas by the NSW 

Government. For instance, the Greater Sydney Commission (GSC) places the City 

of Botany Bay in the Central District, with Rockdale City being placed in the South 

District.84 As Rockdale Council submitted:85 

“This splitting of the new Council area undermines any opportunity 

for efficiency gains in planning as the new Council would be 

preparing and dealing with two planning panels, two local 

environment planning panels and two sets of district plans. The 

proposed new Council faces similar development pressures for 

urban infill/densification, and the infrastructure demands that the 

pressures will generate.” 

These are relevant points and the current GSC boundaries could create planning 

inefficiencies if those boundaries remain following a merger between the two 

councils. Given that the Minister for Local Government has released numerous 
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council merger proposals across Sydney, this Report recommends that the Minister 

for Planning place the new council under the same planning district in accordance 

with the Enviornmental Planning and Assessment Act 1979.86  

It would be prudent for the GSC to have regard for harmonisation of strategic 

planning areas after council mergers in Sydney. Not only would a merged council 

have a stronger voice in liaising and negotiating with the GSC, but it presents an 

opportunity to link Sydney Airport and Port Botany with central Sydney Councils, 

further presenting opportunities to harmonise planning for links to the airport across 

central Sydney.  

Transport linkages 

The City of Botany Bay submitted that public transport planning has emphasised a 

separation between the two LGAs and that public transport links between the two 

communities are limited. The Council states87:  

“The lack of geographic cohesion is also demonstrated by the 

marked absence of public transport connections. There is a strong 

connection between the St George councils as demonstrated by the 

population movement (migration) between the St George regions: 

Hurstville, Kogarah and Rockdale. The City of Botany Bay’s single 

suburban Railway Station at Mascot connects primarily to the airport 

and the Sydney CBD. Transport for NSW place Botany Bay in the 

“Eastern Region” of their bus service network.” 

As evidenced by submissions, it is clear that train and bus links between the two 

LGAs are limited when compared to connections to other regions as outlined by the 

city of Botany Bay. However, residents travelling to the airport from the south must 

travel through Rockdale to Wolli Creek train station,88 which also connects with 

Mascot and which offers a frequent service with up to 8 trains an hour on 

weekdays.89 

Transport links between the two LGAs are not as effective as they could be. 

However, as Rockdale City notes in their submission “Communities of interest 

based on the common relationship of having part of Sydney Airport within their 

boundaries gives commonality around transport corridors.”90 A merged council will 

be in a position to provide stronger advocacy for the community on improved 

transport links both between the current LGAs and across the broader Sydney 
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region. This point was recognised during the public consultation for this review, with 

a resident of Rockdale suggesting:91  

”Both (airport and port) are money producing areas and to me it 

seems fitting that you would have one Council covering those two 

very important businesses in one area. Yes, it’s difficult, the 

transportation between the two is not very practical at this stage, but 

I am sure in time that will be looked at and attended to and it 

probably shouldn’t take too much of a problem to do that.” 

Improved transport links can be pursued as an advocacy priority for a newly 

merged entity to the NSW Government, Roads and Maritime Services and directly 

with transport providers. The transport issues raised by the City of Botany Bay give 

weight to the benefits of the merger proposal by demonstrating that a merged 

council covering both areas would be better placed to work with residents on both 

sides of General Holmes Drive to improve transport and infrastructure linkages 

between the communities. 

Community links and demographics 

Many submissions argued that there were limited community links between Botany 

Bay and Rockdale residents in relation to social connections and demographics. 

The following submission from a Rockdale resident demonstrates the views 

expressed:92  

“Our situation in our area is entirely different to that of Botany. Our 

commercial areas, our sporting fields and clubs, our beaches and 

our solid homely residential areas are family friendly. The people of 

our area scarcely travel within the Botany area and vice versa. 

There is no reason to in either resident’s eyes. The Botany area is 

more an industrial area which the locals inhabited many generations 

ago for the purposes of work.” 

This view was supported by the Deputy Mayor of the City of Botany Bay, Clr Stan 

Kondilios in his verbal submission on behalf of Council:93  

“There is a distinct lack of geographical connection. We are 

connected only be a tunnel under the airport runway. The two areas 

have little in common in terms of where their residents shop, the 

cafes and restaurants that they frequent and the beaches and parks 

that they use.” 
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This review recognises that residents of Botany Bay attend geographically different 

schools and religious institutions when compared to residents of Rockdale. It is 

important to recognise that the community will continue to shop, attend institutions, 

and use recreational facilities in different areas of Sydney after a merger. Residents 

of Botany Bay will still travel to the Eastern Suburbs and residents of Rockdale will 

still travel throughout the St George region. This is true of residents across Sydney, 

who travel daily throughout different LGAs for recreation, work and shopping.  

For the purpose of reviewing the merger proposal, there are commonalities shared 

in demographics and interests across the Botany Bay and Rockdale areas. These 

commonalities are listed in Rockdale City’s submission and include:94  

o Employment and associated industries;  

o Housing stock; 

o Income and family composition;  

o The Socio-Economic Indexes for Areas (SEIFA) rating;  

o Unemployment levels;  

o Ageing population;  

o Emerging communities; and, 

o Culturally and linguistically diverse communities.  

The following table using 2011 ABS Census data demonstrates similar 

demographics between the two LGAs95:  

  

Median weekly 
household 
income ($) 

Median 
Mortgage 

Repayments 
($) 

Population 
aged over 

65 (%) 

Population 
aged under 

20 (%) 
Parents born 
overseas (%) 

Botany 
Bay 1,245 2,500 14.4 23.8 60.7 

Rockdale 1,276 2,167 15.1 22.6 66.8 

  
Full time 

employed (%) 
Families with 
children (%) 

Mortgagees 
(%) 

Renters 
(%) SEIFA Index 

Botany 
Bay 62.9 48.2 30.8 37.6 985* 

Rockdale 61.6 46.6 30.5 31.4 1001 

  
*As noted by the merger proposal, both LGAs are slightly disadvantaged under 

SEIFA when compared to the average across Sydney.  

 

Statistical similarities are detailed in further chapters to this Report. It is a 

compelling argument that two communities with such evident similarities and 

residing in close proximity to Sydney Airport and Port Botany comprise a strong 

community of interest. It is recognised that the communities travel to different areas 

of Sydney, but this will not prevent a merged council from representing their 
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interests, and indeed improving links between communities within a larger LGA. As 

the Mayor of Rockdale City, Clr Bill Saravinovski argued at the public inquiry:96   

“The airport can be seen as a barrier to unification or a common 

core that brings us all together. This positive approach would be 

examined by the communities across employment, physical 

presence, surrounding infrastructure and the significance to local 

businesses. The airport provides employment to over 28,000 people 

and has around 800 businesses. A large number of these workers 

are residents of the communities surrounding the airport.”  

A merged council will have the opportunity to use these connections in 

infrastructure and employment to support the shared demographics between the 

communities and advocate strongly on their behalf. Whilst this review recognises 

the concerns raised by residents relating to community links, it also recognises that 

a new council can work to improve those connections and that this will be of long-

term benefit to all residents in the area.  

Employment connections  

The submission received by the City of Botany Bay argues that there is a lack of 

employment connections between the City of Botany Bay and Rockdale City. 

Botany Bay’s submission highlights that 331 (1.8%) Botany Bay residents travel to 

work in the Rockdale LGA.97  

The small number of employees travelling from Botany Bay to Rockdale is noted. 

However the City of Botany Bay’s submission also notes that the area receives a 

daily population of between 250,000 and 310,000 people.98 Given the LGA’s 

population of some 45,000 residents, there are approximately 205,000 to 265,000 

workers and visitors travelling through the LGA each day. However, a significant 

number of the daily population travelling to the Botany Bay LGA pass through the 

Rockdale LGA. As Rockdale City states, many of the 28,000 people employed 

directly by the Airport reside in the surrounding suburbs and the broader St George 

region.99 

Given the number of workers and visitors travelling through the LGAs each day, the 

merger proposal provides an opportunity for a larger council to prioritise improved 

transport linkages to major centres of employment such as the airport and stronger 

advocacy to NSW and Federal agencies concerning the transport needs of workers 

residing outside the current Botany Bay LGA.  
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Conclusion 

The communities in the City of Botany Bay and Rockdale City LGAs can be partly 

defined by their proximity to Sydney Airport. This review has recognised that the 

airport and the limited roads connecting the existing LGAs could be considered a 

geographic barrier that has prevented a close relationship between the two 

communities. In part due to this barrier, the submissions received suggest that 

residents of Botany Bay typically travel throughout the Eastern Suburbs, whereas 

residents of Rockdale feel a stronger connection to the St George area including 

the Kogarah and Hurstville LGAs.  

However, the proximity of Sydney Airport and Port Botany creates a clear 

community of interest that will benefit from this proposal. As considered through an 

analysis of submission received, a new council will be in a position to leverage 

connections and relationships with these two nationally-important pieces of 

infrastructure to support the economic development of the communities and 

mitigate against environmental impacts created by their operation.  

This review has noted concerns raised by submissions relating to inadequate 

transport links between the two LGAs. It is considered that a new council will have 

the opportunity to improve these links and to work with other levels of Government 

to support State and National planning related to Sydney Airport and Port Botany. A 

consideration of communities of interest impacted by this proposal offers these 

compelling reasons for why the merger proposal should be supported.  

The review also notes that the existing Botany Bay LGA is currently with the central 

planning district100 and that the Rockdale LGA is currently within the southern 

region. It is recommended that the NSW Government include the boundary of a 

merged LGA within the central planning region of Greater Sydney.  
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Chapter 6  Historical and Traditional Values 

This review is required by section 263(3)(c) of the Local Government Act 1993 to 

examine and report on “the existing historical and traditional values in the existing 

areas and the impact of change on them.”  

Both areas have a rich and valuable history. The councils as entities have history 

dating back to the Municipalities Act of 1867 and the growth of the broader Botany 

area. The views expressed during the consultation regarding history were 

passionate and demonstrate how deeply connected members of the community feel 

about the history of the region.  

History of the St George and Botany Bay regions 

The submissions received from the City of Botany Bay Council and Rockdale City 

Council recognises the traditional relationship that the Rockdale area has with the 

surrounding ‘St George Region’, which includes the surrounding LGAs of Kogarah 

and Hurstville. The City of Botany Bay strongly refutes any connection between the 

Rockdale and Botany Bay areas:101  

“The St George Brand has a long and proud tradition, which has 

never included the City of Botany Bay. This merger proposal would 

distort community identity with potential for a negative impact of 

change.” 

The historical community connections throughout the St George area are important 

to the social fabric of those living in the Rockdale area. As Rockdale City notes 

“sporting associations, non-government organisations and the like have, in the past, 

combined Rockdale City with our neighbours at Kogarah City and Hurstville City to 

form the St George region.”102 This view was shared by a number of submissions 

from residents in both Rockdale and Botany Bay, for example:  

“I would prefer to see Rockdale City merged with Kogarah and 

Hurstville City Councils. My property deeds list it as part of the 

parish of St George. I shop in Kogarah and Hurstville far more than I 

do in other districts. I relate to the region of St. George I do not feel 

any particular affinity with Botany Bay Council.”103 

However, the Rockdale and Botany Bay LGAs do have historical connections as 

part of the history of the Botany area. For instance, the area of Botany Bay was 

initially split between three council boundaries by the Municipalities Act of 1867. 

The three municipalities were Botany, North Botany and West Botany. In 1888 

Botany and North Botany merged to become Botany Council, whereas West 
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Botany, headquartered in Arncliffe, changed its name to Rockdale Council, noting 

that the suburb of Rockdale was named in 1871.104  

Over the 20th century the connections between Rockdale and the St George area 

developed. However, both the Rockdale and Botany Bay LGAs retained a 

relationship with the Bay and with industries surrounding the airport area. As 

Rockdale City notes in their submission105:  

“Rockdale…historically had stronger relationships with St George 

Councils however a merge with the City of Botany Bay Council 

would not erode the historic cooperation between the regions. The 

new Council will retain and enhance the historical relationship that 

Local Government has had with the Bay/Airport area.” 

It is clear that there exists a traditional connection between Rockdale and St 

George both historically and geographically. However, this should not disrupt a 

merger between the Botany Bay and Rockdale LGAs. A merger between the two 

council areas will allow the new council to enhance their cooperation while 

continuing to support the cultural connections that communities in the area have 

with both the St George and Eastern Suburbs areas. With regard to Rockdale’s 

submission, a new council’s mindset will need to focus on working collaboratively 

with all neighbouring councils, but a merger presents the opportunity to further grow 

the relationship between Rockdale and Botany Bay while strengthening the new 

council’s future advocacy role within the Bay and airport area.  

Sporting clubs 

The Submission from the City of Botany Bay notes its connections to sporting clubs 

and in particular the National Rugby League (NRL) teams representing the South 

Sydney and St George area. As the Council’s submission notes:106  

“A key demonstration of the different cultures of the City of Botany 

Bay and Rockdale City is in their different NRL loyalties. The City of 

Botany Bay is unified in its support for the South Sydney Rabbitohs. 

Council expresses this support each year by flying Rabbitohs flags 

along Botany Road. Our community’s love of Souths is an important 

part of our local culture.” 

This point is supported by the following submission received from a Botany Bay 

resident:107 
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“Like many residents of Botany, I am a South Sydney Rabbitohs 

supporter. I believe our community’s love of Souths is an important 

part of our local culture. Botany residents from all walks of life and 

all cultural backgrounds are united by our support for Souths. This 

has been a core part of our local, working class identity.” 

Similarly, the Rockdale region typically supports the St George-Illawarra Dragons in 

the NRL. This review acknowledges the historical, cultural and community 

importance of these sporting affiliations. However, there is no reason why this 

sporting culture will be disrupted by a new council. A newly-formed council would 

be reflective of the sporting traditions within the broader region, for instance, with 

councillors from both sides of the airport representing their particular NRL team.  

It is also noted that junior, amateur and grass-roots sporting clubs in Rockdale 

predominately practice their sport in the St George region, while sporting clubs in 

Botany Bay typically practice in the South Sydney region. As a resident of Rockdale 

submitted:108 

My son played junior cricket for nine years with the Kingsgrove 

Cricket Club (KCC), where I also helped with coaching and scoring. 

KCC play in the St George District Cricket Association. He also 

played four years of junior football with Bexley North Bombers in the 

St George Football Association. Both teams had friendly rivalries with 

teams from across the St George area. Both clubs used (and 

continue to use) facilities maintained by the three councils across the 

St George area.  

It is appreciated that many grass-roots sporting organisations in Botany Bay and 

Rockdale will have relationships with the existing councils. However, this does not 

suggest that they would not have the same relationship with a merged entity and 

there is no reason why a strong relationship cannot be fostered and maintained.  

It is also acknowledged that the relationship between grass-roots sports and 

community clubs with local government is often very important and contributes to 

the richness, diversity, health and wellbeing of communities across NSW. However, 

there is nothing to suggest that these important relationships would not continue to 

exist in a newly merged entity. 
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The environment and foreshore assets 

Both regions are strongly connected by the Bay area and the impact the Airport has 

on the surrounding environment. This is a major factor in the Minister’s proposal, 

which states:109  

“These communities have many shared interests including the 

diverse cultural characteristics of the area and the close proximity to 

Sydney’s major international gateway at Sydney Airport, and the 

natural environment of Botany Bay…The proposed merger will 

reduce the number of councils around the foreshores of Botany Bay 

and help strengthen coordination of foreshore management.” 

Rockdale City’s submission notes under the proposed merger, “environmental 

management of the combined Local Governments, will also enjoy the stronger 

voice of one council. Both existing councils have similar wetland habitats and 

therefore both councils face similar opportunities and challenges for managing the 

environment.”110 

In contrast, the City of Botany Bay strongly rejects the proposition that it has 

responsibility for foreshore assets as stated in the Minister’s proposal. The 

Council’s submission notes:111 

“The Minister’s Proposal assumes that the City of Botany Bay has 

access to and care and control of foreshore assets. This is factually 

incorrect. The City of Botany Bay does not have access to the 

Botany Bay foreshore and does not have management or care or 

control of any land fronting the Bay.” 

However, this review notes the enormous environmental impact that Sydney Airport 

and Port Botany have on the broader Botany Bay foreshore. Many submissions in 

support of the merger discussed this impact. For example a resident of Rockdale 

submitted:112 

“Merging Rockdale and Botany Councils into a Bayside Council is a 

good idea from an environmental view. The industrial Port Botany 

side of the bay contains significant impacts for the less developed 

Rockdale side of the bay from effluent discharges, to changes to the 

foreshore altering the deposition of beach sand, noise, light 

pollution.  A single council has the potential to present a unified 

stance to other key players controlling the port and waterways.” 
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As Rockdale City notes:113  

“Botany Bay and the foreshore obligations will be better managed 

under one Council. Its capacity to cover the full region of the 

foreshore is enhanced by Council’s size, scale and capacity.” 

There is a compelling argument for placing Sydney Airport, Port Botany under the 

management of one council with responsibility from Port Botany through to the 

Sandringham area of Rockdale, including the foreshore area in the current 

Rockdale LGA. This is the population centre most impacted by the Airport and 

which deserves consistent management of environmental areas also impacted by 

the airport, including the Botany Bay foreshore.114  

The City of Botany Bay also submits that a merger would “potentially dilute the 

strong policy position adopted by Council (regarding environmental management), 

result in a loss of the specialist skills, expertise and knowledge required to manage 

this environmental legacy and reduce existing local priority to address these 

significant environmental impacts.”115 

No compelling evidence has been advanced to sustain the proposition that the 

current expertise at the City of Botany Bay would be lost to a new council. In 

contrast, Rockdale City submitted that its current expertise in foreshore 

management and regulations will be an asset to the new council:116  

“Environmentally, we have made a heavy investment in the natural 

environment in this area and have achieved a positive impact. 

Rockdale City Council’s strong expertise in managing this type of 

ecosystem and the wetlands corridor will also be an asset to the 

new Council.” 

A new council area presents the opportunity for a merger of the environmental 

management skills currently within each council. As a resident from Rockdale 

submitted “I think this amalgamation should happen because Botany Council are 

very aware of the environment.”117 

In observing the strategies for environmental management between both, these 

skills strongly relate to management of the industrial interface in Botany Bay and 

the foreshore area in Rockdale, which is impacted by industrial infrastructure 

currently within the Botany Bay LGA. These skillsets will be invaluable to a newly 

merged LGA.  
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The chance to merge these skills should be a primary focus of a new council and 

presents a compelling argument as to why the two LGAs should merge. 

Conclusion 

This review has noted submissions received which suggest that the existing LGAs 

share historical and traditional values with other areas of Sydney. These values 

were expressed in submissions detailing historical connections to sporting clubs 

and the environment, as well as the broader communities of interest discussed in 

the preceding chapter. However, no evidence was presented during this review to 

suggest that a merged LGA would be disruptive to these connections or value.  

Moreover, the historical connection between the two LGAs associated with their 

shared location proximate to Sydney Airport and Botany Bay does provide a basis 

for a newly merged entity to build on historical and traditional values for the benefit 

of the community.  
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Chapter 7  Attitudes 

This review is required by section 263(3)(d) of the Local Government Act 1993 to 

examine and report on “the attitude of residents and ratepayers of the areas 

concerned.”  

This review gave regard to the number of submissions received during the 

consultation period which clearly expressed a view regarding the merger proposal. 

Many of these submissions simply expressed a view without providing substantive 

information related to the other 10 factors considered in this Report. This review 

has considered each submission received. Broader issues of community polls and 

community consultation were raised and are considered below.  

Community polls 

It is noted that the City of Botany Bay conducted a community poll to support their 

submission, particularly regarding the attitudes of residents and ratepayers within 

the Botany Bay LGA. As submitted by Botany Bay Council:118  

“The Poll provided an opportunity for electors to vote and record 

their position on the merger proposal. The Poll asked the simple 

question: ‘Do you agree that the City of Botany Bay should merge 

with Rockdale City Council?” 

The poll was held on Saturday 27 February 2016 with approximately 8,000 

residents voting, representing approximately 18 per cent of residents within the 

LGA. It is noted that 98 per cent of residents participating voted against the merger 

proposal.  

While this review recognises those that voted in the poll and their opposition to a 

merger between the Botany Bay and Rockdale LGAs, the Poll was not a formal part 

of the process for this review. The poll was included as an addendum to the 

submission provided by the Council of the City of Botany Bay.  

The Council of the City of Botany Bay campaigned vigorously against the proposal 

through its ‘Hands off Botany Bay’ campaign, and framed the poll as an opportunity 

for residents to voice their opposition rather than consider both the benefits and 

disadvantages of the proposal. Council were at liberty to campaign against the 

proposal, but to do so while conducting a poll and failing to provide a balanced 

treatment of the merits or defects of that proposal limits the value of that poll in the 

context of this public inquiry process. The results cannot be given full weight 

because there was not a proper campaign of communication and advocacy both in 

favour and in opposition to the proposal. 
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Residents of both LGAs were provided a number of options to make a submission 

to this independent review and this Report has focused on these submissions.  

Consultation on proposal 

The consultation period included two public inquiry hearings, as well as a period 

inviting written submissions. This process was supported by Rockdale City, which 

noted in its submission that the proposal allows for “a public consultation process 

which includes a public inquiry allowing for the views of residents and ratepayers to 

be considered.”119 

It is appropriate and consistent with the Act that this review considers the opinions 

generated during that consultation and the proportion of submissions received 

when compared to the population of each LGA.  

Through the consultation period, 66 written and verbal submissions were received 

from residents of Botany Bay, with a further 22 received from outside both LGAs, 

many from adjacent suburbs such as Maroubra. The views within these 

submissions are important and have been carefully considered as a critical aspect 

of this review.  

The review recognises that there are a substantial number of residents in the 

Botany Bay LGA that are opposed to the Minister’s proposal. Indeed, this 

opposition is considered throughout this Report. However, there is no evidence that 

these submissions represent the weight of opinion, or the majority of views within 

the LGA. It is appropriate that the Minister and a new council gives regard to these 

opinions and recognises specific concerns. However, the weight of consideration 

needs to be tempered by the limitations of the public poll conducted by the City of 

Botany Bay and more broadly by the benefits inherent in the merger proposal.  

As part of their submission Rockdale Council also presented 103 comments from 

residents in favour of fostering closer links with the airport through a potential 

merger with Botany Bay Council. For example, one resident submitted to the 

Council:120  

I think that it is very important to keep the airport together and the 

Port Botany, Rockdale (Brighton), Cook Park, Grand Parade, West 

Botany Street and more have a direct connection to people arriving 

from the airport. We get the traffic, the noise and are one of the first 

points of call for people leaving the airport. 

Similar to the treatment of the poll undertaken by the City of Botany Bay, this review 

has considered these comments by Rockdale residents as part of the submission 

received by Rockdale Council rather than individual submissions to the review.  
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Attitudes within submissions 

The consultation to this review received 150 verbal and written submissions. From 

these submissions, 118 were clearly opposed to a merger, with 94 providing 

substantive reasons against the criteria, of which have been examined throughout 

this Report. There were 24 submissions received that did not provide a substantive 

argument but expressed an opinion in opposition to the proposal. 

This review acknowledges those residents and ratepayers that expressed their 

opposition.  

Conclusion 

The community poll undertaken by the City of Botany Bay has been noted by this 

review. However, it is noted that there was not a proper campaign of 

communication and advocacy both for and against the proposal. 

The opposing views received in submissions to this review also express important 

attitudes for the Minister for Local Government to consider..  
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Chapter 8  Elected Representation 

This review is required by section 263(3)(e) of the Local Government Act 1993 to 

examine and report on “the requirements of the area concerned in relation to 

elected representation for residents and ratepayers at the local level, the desirable 

and appropriate relationship between elected representatives and ratepayers and 

residents and such other matters as considered relevant in relation to the past and 

future patterns of elected representation for that area.”  

Number of councillors and representation 

The Minister’s proposal recognises that the ratio of elected councillors to residents 

will increase under the proposal. The following table was presented in the proposal 

document:121 

Council Councillors Residents (2014) 
Residents per 

councillor 

City of Botany Bay  7 44,742 6,392 

Rockdale City  15 108,072 7,205 

Merged Council 15* 152,814 10,188 

Blacktown City (For 

comparison purposes) 15 325,139 21,676 
*Botany Bay and Rockdale communities will have an opportunity to shape how a new merged council will be structured, 
including the appropriate number of elected councillors.  
Fifteen elected councillors is the maximum number currently permitted under the NSW Local Government Act (1993). 
Source: Australian Bureau of Statistics, Estimates Resident Population 2013; and NSW Office of Local Government, Council 
Annual Data Returns (2013-14) 

 

This scenario would occur should a newly merged council adopt the maximum 

number of councillors available under the legislation, which is 15 councillors. In its 

submission, Botany Bay Council argues that the increase to the ratio will create a 

substantive decrease in local representation of approximately 60% and that “this 

local representation will be further diluted as population densities increase and is 

likely to lead to an unsustainable workload for councillors and negatively impact on 

good decision making.”122 

However, many councils in Sydney currently operate with a higher ratio than that 

proposed for the new council area. Blacktown City Council, as noted in the 

Minister’s proposal, currently operates with a ratio of 21,676 residents per elected 

councillor.123 Furthermore, the reduction of 22 councillors across the two LGAs to 

15 councillors presents the opportunity to reduce costs rather than increasing them 

because the Council will have fewer councillors to financially support than currently.  
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Rockdale City submits that because the “amalgamated Council includes two 

existing LGAs, it is recommended that the maximum number of elected members, 

that is 15 Councillors, is appropriate.”124 

As discussed in Chapter 12: Wards, a  new council could implement two wards in 

Botany Bay be as appropriate structure to address concerns about the ratio of 

councillors to residents in Botany Bay.  

This review also notes the recognition from the Minister’s proposal that “Botany Bay 

and Rockdale communities will have an opportunity to shape how a new merged 

council will be structured, including the appropriate number of elected 

councillors.”125 

An important aspect of the proposal is that a larger council will have increased 

scale and capacity to advocate more effectively for the needs of the Botany Bay 

and Rockdale communities, particularly to other levels of Government. This 

includes representation on major infrastructure initiatives, community services and 

urban planning and development. This argument suggests that the strength of 

representation on behalf of residents could significantly increase following a 

merger.  

A popularly-elected Mayor 

Each council currently elects its Mayor using a different method. The City of Botany 

Bay has a popularly elected Mayor, whereas Rockdale City operates with a mayor 

elected each year from amongst the councillors.  

The City of Botany Bay submits that a popularly elected mayor results in “mutual 

trust with the community and the elected representative, and stable democratic 

elected leadership”.126 This view is supported by a resident of Botany Bay, which 

submitted:127  

“Only 14 out of 41 Councils in the greater Sydney area allow their 

residents to choose the Mayor. The election of Mayor by the people, 

for the people, ensures that the Mayor has a strong mandate to 

govern their Council.” 

In contrast, Rockdale City submits that Council has worked very effectively with the 

alternative arrangement. This review recognises both views, as well as the 

submissions received from the Botany Bay community supportive of a popularly 

elected Mayor.  
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Ultimately, the method of choosing a Mayor will be a matter for the proposed 

merged council through a referendum with the community as required. Under 

section 16 of the Local Government Act 1993, a council may not “change the basis 

on which the mayor attains office (that is, by election by the councillors or by 

election by the electors) (unless) approval to do so has been given at a 

constitutional referendum.”  

There are arguments for and against a popularly elected Mayor and the literature 

on the subject is divided. While an important consideration, the decision of whether 

a mayor is popularly elected or not does not have a direct bearing on the merits or 

otherwise of the proposal. This review does not find any compelling arguments that 

either approach is especially meritorious or a barrier to adequate representation.  

Conclusion 

The proposed increase in the ratio of residents to councillors creates a ratio of one 

councillor per 10,188 residents. This review has recognised the submissions 

received expressing concerns about the impacts of the increase on elected 

representation.  Given that many current councils in Sydney such as Blacktown City 

Council have a higher ratio, this review does not consider the proposed increase in 

the ratio of residents to councillors in the merger proposal to be unreasonably high. 

Should a warded structure be adopted by the new council as recommended in this 

Report, the actual number of residents to councillors in Botany Bay could remain at 

a similar level to the current ratio.  

It has been noted that the City of Botany Bay currently operates with a popularly 

elected Mayor and that Rockdale City elects its Mayor annually through a councillor 

vote. This review has recognised the benefits of each model as expressed through 

submissions. It is suggested by this review that a new council consult with the 

community on the preferred method of residents and ratepayers and undertake a 

referendum in accordance with section 16 of the Local Government Act 1993.  
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Chapter 9  Service Delivery 

This review is required by section 263(3)(e1) of the Local Government Act 1993 to 

examine and report on “the impact of the proposal “on the ability of the Council to 

provide adequate, equitable and appropriate services and facilities.” 

As stated in the Minister’s Proposal, the efficiencies and savings generated by the 

merger presents the opportunity for a new council to invest in improved service 

levels and address the infrastructure backlog across the two councils. Examples 

are given in the proposal such as:128  

 Improving pedestrian facilities and road safety on local roads; 

 Managing the Botany Bay Foreshore to repair significant erosion and 

improve the coordination of planning and response mechanisms to storm 

events and sand drift;  

 Improving accessibility to community infrastructure for the area’s ageing 

population;  

 Ensuring the environmental sustainability of the region’s natural assets, 

including Botany Bay, and implementing policies to reduce energy 

consumption and address climate change; and 

 Delivering local infrastructure to support urban renewal in Arncliffe and 

Banksia and around Mascot and Wolli Creek train stations. 

There is no reason to suggest that these improvements cannot be fully realised if 

both councils work together during implementation to harmonise philosophies in 

service delivery and review how services are provided to ensure that residents are 

receiving the best possible service with value for ratepayers’ money. This review 

has considered these matters by examining the following issues.   

Philosophy in service delivery 

It is noted that each council has a different philosophy in providing services and 

facilities to the local community and in exercising service obligations under the 

Local Government Act 1993. Rockdale City submits that:129 

 “an important consideration for the new Council is that the City of 

Botany Bay Council has a direct service provision approach (keep 

direct control over service provision) such as in childcare services, 

while Rockdale City Council has a history of providing indirect 

support for community services through external service providers 

(which generates and promotes local business and employment.” 
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The City of Botany Bay also recognises this difference in philosophy and has 

submitted that it presents a barrier for a merged council. The Council states that it 

provides services such as a variety of day care, school care and senior services, as 

well as city-wide verge mowing. In its submission, the Council argues:130  

“Given such a significant difference in the philosophy of service 

delivery, it is unlikely that the current level and type of services 

provided to our residents will be considered financially viable or 

practical to deliver in a City comprising 130,000 residents. This will 

result in a substantial decline in the current level of services 

afforded to the residents of the City of Botany Bay. In addition to 

community services, Council provides a range of other day labour 

services including the collection of waste and other city 

maintenance.” 

The different models for service delivery are important and will need to be resolved 

in a new council should improvements in service levels as suggested in the 

Minister’s proposal come to fruition. A new council presents an opportunity for a 

service review and a consideration of which services are appropriate to be 

undertaken by council and which services could be undertaken by external service 

providers. By undertaking such a review, council has the opportunity to identify 

areas in which residents can receive improved value for money.  

There would need to be harmonisation of the philosophy of service delivery 

between the two councils. Whilst this is not a barrier to a merger, it should be 

considered as an area that will need careful consideration during implementation of 

a merger to ensure that the services provided to both communities are in a position 

to be improved rather than reduced.  

In their submission, Rockdale City has also recognised the need to undertake a 

service review during implementation of a merged council to determine the best 

method of delivery for each service. As stated by Rockdale City, options include:131  

 In-house direct delivery of services;  

 Contracting out service delivery;  

 Internal or external management of facilities; and 

 Public-private partnerships in the development and/or delivery of facilities.  

Rockdale City further states that “this stage of the process would require the 

evaluation of existing service and facilities models and the market testing of other 

ways of providing equivalent services and facilities. This process would need to be 

carried out over a period of time, as existing contracts will need to be honoured.”132 
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While this is a matter for the new council, this review believes an examination of 

services and facilities provided as outlined in the Rockdale City’s council 

submission is necessary and should be undertaken with the objective of ensuring 

ratepayers receive an improvement in services and available facilities for the best 

value for money. This review presents the opportunity for a new council to consider 

whether current and future services and facilities are adequate, equitable and 

appropriate to the community across the region.  

This review believes that the adequacy, equity and appropriateness of services and 

facilities provided can only be enhanced by the increased financial scale of the 

Council, and a service review provides an opportunity to use this scale for real 

improvements to the services and facilities provided to residents.133  

Commercial contracts 

The City of Botany Bay undertakes commercial contract work that supports 

significant infrastructure and commercial operations within the LGA. For example, 

the Council has contracts to provide a range of maintenance services to Sydney 

Airport, which it holds after winning competitive tenders. The Council submits:134  

“The terms of the contract are commercially sensitive but, 

importantly for the merger process, they do not guarantee that the 

contract can be passed through to a merged council. The contract 

provides employment for 65 staff, a large number of which are local 

residents. In addition to providing services to the Airport, the 

revenue from these contracts funds core services to the community 

to a high level of standard. We also provide similar services to a 

range of private and state agencies. This would be at risk if a 

merger proceeds.” 

In contrast, Rockdale City has submitted that its community deserves an equitable 

return from the impact that the airport has on their local area, and that:135 

“the new Council proclamation should ensure the establishment of 

an equitable contract with Sydney Airport Corporation Limited 

(SACL). Rockdale City Council is unable to comment further on this 

matter, due to confidentiality surrounding the City of Botany Bay 

Council’s existing contract.” 

A key aspect of the Minister’s proposal is that the Rockdale community should 

receive more benefit from the locality of the Airport and that a merged council would 
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be able to better plan and deliver on services and infrastructure related to the 

airport and for the communities residing nearby. 

As previously outlined, a merged council will likely be in a stronger position to 

negotiate and enter into contractual arrangements with SACL and other entities, 

spreading the savings and benefits across the broader community of interest that is 

impacted by the airport. Whilst a decision for the new council, this opportunity has 

the potential to provide further employment benefits to local residents and enhance 

the services that could be funded from proceeds.  

Inter-agency service delivery 

Councils must liaise with other government agencies and entities for the provision 

of services and facilities to their communities. The City of Botany Bay council has 

submitted that the regions in which other agencies operate is a barrier towards the 

effective implementation of a merger. The Council states in their submission:136  

“The City of Botany Bay is positioned in the Central Subregion, 

whilst Rockdale is in the South Subregion under the NSW 

Metropolitan Strategy…The City of Botany Bay and Rockdale City 

are fragmented across separate Medicare Local Districts…(and) are 

also located in different Business Enterprise Centre regions, Local 

Police Area Commands and Local Emergency Management 

Districts.” 

This argument also relates to the different regions of the Greater Sydney 

Commission as analysed in Chapter 5 – Communities of Interest. It is important to 

note that the proposal by the Minister demonstrates that there are other examples 

of agencies that provide services across both areas, or provide a forum for both 

councils to discuss the shared delivery of services. For instance, both councils:137  

 Are members of the Southern Sydney Regional Organisation of Councils 

(SSROC), SSROC is an association of 16 councils, which helps to support 

councils by undertaking regional projects and offering advice, training and 

advocacy;  

 Participate in SSROC’s Street Lighting Improvement Program to reduce the 

cost and increase the energy efficiency of street lights;  

 Are members of the Sydney Coastal Councils Group, which coordinates on 

environmental issues relating to the coast and waterways of Sydney; and 

 Participate in ‘Underwater Sydney’ – a project of Underwater Earth, a not-for-

profit organisation based in Sydney.  
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This review considers that a newly merged entity would be in a stronger position to 

advocate for greater harmonisation around service delivery and work with other 

agencies to provide those services and facilities. In particular, the merged council 

will be in a greater position to provide consistent emergency services across the 

region given its close geographical proximity as a metropolitan area, and through 

working with other councils and agencies to protect the safety of residents.  

Furthermore, a merger has the potential to increase efficiencies for other agencies, 

which would be able to liaise with fewer councils in ensuring consistency of service 

delivery.  

Conclusion 

In considering submissions received, it is clear that both councils have differing 

philosophies in delivering services to residents. The City of Botany Bay provides 

more services ‘in-house’ and derives income from commercial contracts. In 

contrast, evidence was presented that Rockdale City outsources many of the 

services it provides to its community.  

This review considers it important that services and the provision of facilities are not 

disrupted by the implementation of a new council. As outlined above, the new entity 

has the opportunity to review the methods used by both the City of Botany Bay and 

Rockdale City in delivering services, and ascertain whether residents and 

ratepayers are receiving the best possible service for the best value. Given the 

different approach to service delivery, it is suggested that such a review could 

identify savings by considering the appropriateness of both models for delivering 

each particular service. It has been noted that Rockdale City has submitted their 

desire to undertake such a service review.  

This review has also noted that the adequacy, equity and appropriateness of 

services and facilities provided can only be enhanced by the increased financial 

scale of the Council, and a service review will allow council to use this scale for real 

improvements to the services and facilities provided to residents. 

The need to harmonise services to residents across two geographically-close LGAs 

is not in itself an argument against a merger. As has been noted, the harmonisation 

of service delivery philosophy is an important consideration for a newly merged 

entity. A well-managed service review gives the council an opportunity to explore 

the most efficient and effective means of delivering existing and new services to the 

community.   
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Chapter 10  Employment Impacts 

This review is required by section 263(3)(e2) of the Local Government Act 1993 

(the Act) to examine and report on the impact of the proposal on “the employment 

of the staff by the councils of the areas concerned.” 

Reductions in staff 

Submissions received from the councils and residents considered the impact of 

potential reductions in council staff. It should be noted that the Act contains 

protection for staff against redundancy in the first three years following a merger. 

Section 354F of the Act states:  

“No forced redundancy of non-senior staff members for 3 years after 

transfer 

If a staff transfer occurs, the employment of:  

(a) A transferred staff member, and 

(b) In the case of a boundary alteration:  

i. a remaining staff member of the transferor council, and  

ii. an existing staff member of the transferee council,  

Other than a senior staff member, must not be terminated, without 

the staff member’s agreement, within 3 years after the transfer day 

on the ground of redundancy arising from the staff transfer.”138  

The issue of job reductions has arisen due to the inclusion of staff reductions in the 

savings as modelled by KPMG. As KPMG state in their technical paper to the 

merger:139  

“After the three year employment protection period, savings are 

generated by reducing duplication of back office, administration and 

corporate support staff functions. This approach assumed council 

mergers would not directly impact staff allocations for council 

frontline service delivery roles.” 

Modelling undertaken by Morrison Low on behalf of the City of Botany Bay 

estimates 60 positions would be lost from Botany Bay Council for the purposes of 

achieving the savings projected by KPMG.140 It is important to note that this number 

is not within the KPMG modelling itself but appears to have been extracted by the 

proposal’s claim that back-office staffing reductions could create 60 new positions 

in front line services.141 The City of Botany Bay argues the loss of these positions 
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would have ‘significant flow-on’ economic effects on the local, regional and state 

economy and produce a loss of $81.2 million to the local economy over 20 years.142 

Concern about job losses was also mentioned in a number of submissions received 

during the consultation period. For example a resident of Botany Bay made the 

following submission:143  

“If this amalgamation goes ahead, there will be job losses in Botany. 

The State Government have said that this will save $52 million over 

twenty years. For this to happen, it will either involve selling of local 

assets or the loss of local jobs. It would be unfair for local workers 

who keep our streets clean and fix up our parks and gardens to lose 

their jobs.” 

However, as outlined in the finance section to this Report, a study by Jeff Tate 

Consulting144 demonstrates that across NSW councils merged in 2004, 487 

positions were created between 2002-3 and 2010-11, resulting in employment 

growth of 11.7%.145 As concluded by the study:146  

“These results are not surprising as an observation of a number of 

commentators on Local Government amalgamations is that typically 

savings are put back into providing new or improved services. In 

amalgamating Councils, some duplicated roles will be lost and 

others will be created.” 

The savings modelled by KPMG did not include staff in front-line roles and instead 

focused on back-office and duplicated administrative positions. The opportunity to 

create economic growth and employment as a result of a merger was considered in 

some submissions received. A speaker at the Public Inquiry sessions stated that: 147  

“I think if we can blend all of the different things…merging the 

Councils it would probably produce a bigger workload, more 

employment, etc. which is very essential for the shrinking of jobs in 

today’s world with technology and internet and everything else. So 

yes, I am very in favour of merging the two and I think it’s a very 

good fit.”  
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The security of jobs is addressed in this reform process by the three year protection 

within the Act.  The savings that arise from the newly merged entity will be available 

to provide new and or enhanced services for the community. It should therefore not 

be assumed that a newly merged entity will lead to a reduction of overall job 

numbers. 

Through their submissions, it is obvious both councils highly value their employees. 

Rockdale state that its staff are their most important asset in delivering quality 

services, and have outlined important factors that should be considered by a 

merged council. These factors for a new council are to: 148 

 develop a staff retention strategy to navigate the merger transition period;  

 address  challenges to harmonise staff conditions, both policy and practice 

(e.g. different salary structures); 

 understanding the potential impact on services and service levels; 

 take the opportunity to invest in specialists (utilising the enlarged capacity of 

the new Council); 

 create a positive culture; 

 build staff skills in ‘change management’; 

 implement a Talent Development Program and Sponsoring Leadership 

Development Programs; and  

 undertake a skills assessment to ensure aligning of key tasks to competent 

individuals. 

Should the new council consider these issues, undertake a service review, and 

utilise its increased scale to promote services, savings could be generated from the 

reduction of back-office staff, while reassigning positions to front-line services, 

whether these opportunities are employed directly by council or through contractual 

arrangements. The three year employment protection within the Act provides the 

new Council with a reasonable time-period to undertake these tasks.  

Other matters 

The following other issues were raised in submissions received by the inquiry and 

which noted matters related to employment. 

 Travel burdens: One submission received raised the matter of burdens on 

staff travelling across the merged Council. The submission notes that: 

“a further point of concern is distance between buildings, depots 

and other facilities which would exist if the planned merger 

proceeds. Business life in the new entity would entail frequent 

journeys by council officers between locations in the new entity for 
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attendance at meetings, to maintain infrastructure or to provide 

services to the community.”149 

Travel will produce a small cost to the new council. However, the distance 

between Mascot and Rockdale is approximately 7 km150 and should not 

represent a significant burden on council staff travelling between the two.  

 Savings: Both Rockdale City and the City of Botany Bay commented on the 

method used by KPMG to model the savings to be produced by potential 

staff reductions. These comments are addressed in Chapter 4 - Finance of 

this Report. 

Conclusion  

This review has noted concerns expressed by the City of Botany Bay and public 

submissions regarding the impact that a new council could have on jobs and the 

potential for job losses. It was also noted that the protection of jobs is addressed in 

this reform process through the three year protection period in the Local 

Government Act 1993.  

As outlined in the proposal document, savings generated by a merged entity can be 

made available to provide new and improved services to residents. Evidence 

considered during this review suggests that merged councils often increase 

employment numbers to provide more front-line staff to deliver increased service 

levels. This review does not consider that a merger will necessarily lead to a 

reduction of overall job numbers.  

In considering the impact of the proposal on the employment of staff by the 

Councils, this review concludes that the protection of staff has been addressed 

under the Act, and that this factor does not present a barrier to the merger 

proceeding.   
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Chapter 11  Rural Impacts 

The impact of the proposal on any rural communities in the areas concerned needs 

to be considered as part of this review under Section 263(3)(e3) of the Local 

Government Act 1993. However, given that the proposal relates to a metropolitan 

area of Sydney, there are no rural communities within the current council areas. As 

such, just two submissions mentioned rural impacts.  

Submissions received 

The United Services Union submitted that it has concerns regarding the protection 

of small rural communities affected by merger proposals and that the review 

considers this impact.151 However, as noted by the Deputy Mayor of Botany Bay, 

Clr Stan Kondilios, in his verbal submission to the inquiry, the issue of rural impacts 

relates to regional councils, and should be irrelevant to this review.152  

Given the proposal relates to a metropolitan area of Sydney, this review does not 

consider there to be any rural impacts that could prevent the merger proposal from 

being implemented.  
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Chapter 12  Wards 

This review is required by section 263(3)(e4) of the Local Government Act 1993 to 

examine and report on the desirability of dividing the resulting area or areas into 

wards.  

Both the City of Botany Bay and Rockdale City currently operate under a warded 

structure. Botany Bay has six wards across its LGA, each with a single councillor, 

giving Council 7 councillors with one councillor representing each ward and a 

popularly elected mayor.153 In comparison, Rockdale City has 5 wards, each with 3 

councillors, providing Council with 15 Councillors, the maximum number of 

councillors permitted under the Act.154 

It is also noted that Section 16 of the Local Government Act 1993 provides that a 

Council must not “divide its area into wards or abolish all wards in its area unless 

approval to do so has been given at a constitutional referendum.” 

The submissions received to this review included information about the benefits of 

the current ward system in each area, as well as suggestions regarding how a 

warded structure could be implemented under a merged entity.  

Benefits of a warded system 

In considering the desirability of wards in a merged council, Rockdale City submits 

that the absence of wards could support a more strategic approach under the Office 

of Local Government’s Integrated Planning and Reporting Framework. However, 

the Council concludes that wards are desirable for the following reason:  

“Residents of the existing Councils are familiar with the concept of 

wards, and the accompanying benefits of the ‘local voice’. Wards 

enhance local representation and closer contact between elected 

members and constituents – a particular benefit in the larger 

amalgamated Council.”155 

This perspective is supported by the City of Botany Bay in their submission, which 

states that:156  

“A ward system provides more direct representation for those 

communities and their individual character. It is recommended that 

local government reform includes the retention of the ward system. 

Wards provide a mechanism for ensuring that the composition of 

elected councils reflects community diversity, however they work 

better when there is communities of interest.” 
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However, the City of Botany Bay considers the single-member ward model superior 

to a multi-councillor model of Rockdale and notes “…the division of the proposed 

new area into wards may result in challenges which diminish community 

participation in council decision making.”157 Council’s submission highlighted issues 

with multi-councillor systems considered by a discussion paper prepared by the 

Victorian Electoral Commission (VEC) during its 2014 review on Local Government 

Electoral Review.” Issues in that discussion paper included such issues as158:  

 Groups may form within the council based on multi-councillor wards leading 

to possible division between councillors;  

 In very large wards, councillors may not be accessible for residents in parts 

of the ward; and,  

 It may be easier for candidates to be elected as part of a voting ticket than as 

individuals.  

For the purposes of this review, it is important to note that the final report of the 

VEC Local Government Electoral Review Panel following this discussion paper 

supported the continuation of multi-councillor wards and highlighted the benefits 

provided by multi-councillor wards. According to the Panel, multi-councillor 

wards:159 

 Support the accommodation of a whole community of interest within a ward;  

 Focus on issues may be broader than for single-member wards; 

 Councillors may be more accessible than in an un-subdivided council;  

 Voters have a choice of councillors to approach; and 

 Ward boundaries are likely to be easy to identify and less susceptible to 

change as a result of population growth or decline than single-member 

wards.  

Submissions to this merger proposal review indicated both support for the model in 

Rockdale and the model in Botany Bay. As submitted by a resident in Rockdale:  

“I suggest that the new Council area be divided into five (5) 

Divisions (Wards), with three (3) Councillors elected for each 

Division. This allows residents to know their local Councillors.”160 

In contrast, the following view was submitted by two residents of Botany Bay: 

“In the City of Botany Bay, residents are divided into six wards with 

each ward represented by a single Councillor. This prevents the 

undemocratic situation of plural voting such as in the City of Sydney 

where minority groupings can hold the entire Council captive. To be 
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elected in the City of Botany Bay, a Councillor must have the 

mandate of the majority of their ward. This also means that each 

Councillor is held accountable by the residents and ratepayers that 

elected them.” 

In considering how wards have been operating in each area, it is important to note 

that two wards within Botany Bay held uncontested elections during the 2012 

council elections, where the candidate was elected without the need for residents to 

vote.161 Reform of the ward structure as part of a merged council will provide the 

opportunity to increase the candidates standing across the area and ensure the 

voting system through council elections provides an effective means of holding 

councillors accountable.  

Given that both councils are currently warded, there is merit in considering the 

maintenance of wards across the new LGA. As evidenced by the submissions, the 

community is more familiar with a warded structure. Separate wards in the Botany 

Bay and Rockdale areas would allow elected councillors to focus on the 

communities of interest within those areas and reflect the broader interests and 

needs of their particular residents to the new council as a whole.  

Conclusion 

Recognising concerns regarding the level of representation in Botany Bay, this 

review considers that a multi-councillor ward system may deliver the best system to 

provide representation across the new council, with the potential for two three-

councillor wards in the existing Botany Bay LGA and three wards in the existing 

Rockdale LGA.  

While this review considers a warded structure to provide both benefits and 

familiarities to a new council, ultimately the structure of wards will be a matter for 

the council in consultation with their community and in compliance with obligations 

under the LGA requiring a council to undertake a referendum to “divide its area into 

wards or abolish all wards in its area.”162  

In any event, the question of wards does not present a barrier to the merger 

proceeding.  
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Chapter 13 Diverse Communities 

This review is required by section 263(3)(e5) of the Local Government Act 1993 to 

examine and report on “the need to ensure that the opinions of each of the diverse 

communities of the resulting area or areas are effectively represented.”   

Shared diversity 

The merger proposal as submitted by the Minister for Local Government noted that 

both the Botany Bay and Rockdale community’s shared diverse cultural 

characteristics and this was included as a reason for why a merger between the two 

councils is appropriate.  

This claim is supported by statistics from 2011 census data, which demonstrate 

similar percentages for diverse ethnicities and religious affiliations across the two 

LGAs, as demonstrated by the following table: 163 

  
Parents born 

overseas 
Australian 
Ancestry 

English 
Ancestry 

Chinese 
Ancestry 

Greek 
Ancestry 

Botany Bay 60.7 16.7 14.5 8.0 5.6 

Rockdale 66.8 12.4 12.2 10.0 9.2 

  Catholic  
Eastern 

Orthodox Anglican 
No 

religion Islam 

Botany Bay 32.9 9.5 10.8 13.0 8.1 

Rockdale 23.3 18.3 8.6 13.7 10.6 

 

Evidence that the two LGAs have shared diverse communities was supported by a 

Botany Bay resident opposed to the merger proposition:164 

“Botany Bay and Rockdale Council are very different communities. 

However, one thing they have in common is that both are diverse 

municipalities which have benefited from Australia’s embrace of 

multiculturalism.” 

This review acknowledges there are a number of shared diverse communities 

within the proposed new LGA boundaries, and this is evident in the above statistics. 

It is with an understanding and acceptance of this diversity that this review has 

considered submissions received on the merger proposal.  

Representation  

In the context of representing the needs of diverse communities, the City of Botany 

Bay submitted that it operates within an effective governance structure and that the 
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community “has benefited from a stable, experienced, progressive civic leadership 

team to deliver community outcomes.”165 This statement is supported by one 

submission to the review, which listed the events and activities held by the Council 

in support of its multicultural community, including the City’s multicultural fair and 

Chinese New Year celebrations.166 

Rockdale City also holds numerous multicultural events throughout each year. As 

detailed on Rockdale City’s website:167 

“Rockdale Council embraces multiculturalism through support and 

provision of multicultural celebratory festivals. Throughout the year 

many local organisations are supported by Council to celebrate their 

culture and engage the community. These festivals are a way for 

the diverse cultures to showcase their traditions as well as assisting 

the community in becoming harmonious in a multicultural society.” 

The City of Botany Bay submits that its economy is “…already significant and 

provides the strategic capacity to offer an effective voice for the area having the 

right balance and composition of elected representation.”168 While Botany Bay 

claims they are already in a good position, the newly merged council will be in a far 

stronger position to support diverse communities, particularly by spreading the 

economic benefits of Sydney Airport to all adjacent communities. The benefits to 

diverse communities across the region were explained by the Mayor of Rockdale, 

Clr Bill Saravinovski in his submission to the public inquiry:169  

“We know that Rockdale and Botany share diverse and vibrant 

communities. More than one-third of our residents in both areas 

were born in countries where English is not the first language. We 

have a fast and emerging community from Bangladesh and Nepal. 

23 per cent of the working residents in the combined 

Rockdale/Botany Council area would be employed in the new 

Council boundary. That is, they would live and work in a new 

Council area, with many employed in key industries such as 

transport, postal and warehouses.” 

A newly merged council has the opportunity to bring together such events and to 

use its improved scale to advocate and provide more effective representation on 

behalf of the larger diverse groups that would be created as a result of the 

amalgamation. There is no evidence presented that a merged entity would create 

any adverse impacts on those communities. The rich diversity of the two areas and 
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their representation would not be diminished. Indeed, given the shared diversity 

across the two LGAs, the proposal offers the opportunity for their representation to 

be enhanced. 

Consultation  

The City of Botany Bay submits that the Minister’s merger proposal “was not 

previously canvassed by either community and as such the attitude of the residents 

and ratepayers of the areas concerned was not considered.”170 

As outlined in previous chapters, this review of the Minister’s proposal has involved 

a comprehensive period of public consultation, including the opportunity for 

residents of both LGAs to make written submissions and attend one of two public 

inquiry sessions. Views of the diverse communities across the City of Botany Bay 

and Rockdale City were sought during this process and all submissions received 

have been carefully analysed and considered. This review considers that all 

residents of both LGAs have had the opportunity to submit to this review.  

Conclusion 

It is clear from submissions received to this review and statistical trends in the two 

LGAs, that both the City of Botany Bay and Rockdale City have similar 

demographics, each with diverse multicultural communities. It has been noted that 

each council celebrates these communities each year through a variety of functions 

and events.  

In considering the impact of a merged council on diverse communities, there is no 

reason for this review to conclude that support for diverse communities would 

cease under a merged council. Indeed a new entity has the opportunity to improve 

connections between similar communities across the region and to strongly support 

and celebrate the region’s shared diversity and multiculturalism.  
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Chapter 14  Other Issues 

This review is required by section 263(3)(f) of the Local Government Act 1993 to 

examine other factors relevant to the provision of efficient and effective local 

government in the existing and proposed new areas.  

A number of matters have been raised throughout the consultation period that are 

important when considering the merger proposal and the implementation of a 

potential new council area encompassing the current Botany Bay and Rockdale 

LGAs. Each of these issues is considered as follows:  

Sydney Airport and LGA boundaries 

Sydney Airport currently operates within three local government boundaries and 

must liaise with three councils with regard to its operations. The position of Sydney 

Airport as a key infrastructure asset to the broader Sydney and Australian economy 

is noted by the Sydney Airport Corporation Limited (SACL) submission received to 

this review. This submission states that the Airport directly and indirectly 

generates:171  

 Economic activity equivalent to $30.8 billion, growing to more than $54 billion 

by 2034 (or 6.4% of the NSW economy); and 

 More than 306,000 jobs, growing to more than 500,000 by 2034. Of these, 

around 29,000 people work on the airport site itself across 800 businesses.  

The site of Sydney Airport represents 907 hectares and is located across the 

boundaries of three LGAs. Currently, 65 per cent of the airport is located in the City 

of Botany Bay, with 29 per cent in Rockdale City and a further 6 per cent in 

Marrickville.172 SACL note that aircraft taking off from certain runways pass through 

all three council areas prior to becoming airborne.  

SACL submits that the airport should be located within the one local government 

area. The current position of the council boundaries increases compliance and 

regulatory burdens on the airport and those aviation and other businesses 

operating from the airport and its surrounds. SACL provide two primary examples 

being off-airport planning and in the payment of rates.  

As stated by SACL, the airport has a “vital interest in off-airport planning, as 

developments that take place in the vicinity of the airport may impact upon 

aviation…the National Airports Safeguarding Framework sets out guidance on 

these planning issues, including for example:  

 Ensuring that developments don’t compromise the airport’s protected 

airspace;  
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 Avoiding any potential risks to aircraft created by building-induced turbulence 

or windshear or by increasing the risk of wildlife strike to aircraft;  

 Managing any lighting issues that may affect or distract pilots; and 

 Ensuring that inappropriate development does not occur in areas 

significantly affected by aircraft noise.” 173 

With regard to financial obligations to councils, Sydney Airport does not pay rates 

as it operates on Commonwealth land. However, the airport is obliged to make ex-

gratia payments in lieu of rates to each council. As explained by SACL’s 

submission, payments relate to only those parts of the airport which are sub-leased 

to tenants and not on areas involving core aviation activities. SACL states:174  

“History shows that each council has a very different view on what 

that payment should be and applies vastly different rates in the 

dollar to airport land within its area. It would be a far simpler 

proposition to make these quarterly ex-gratia payments to a single 

council rather than contributing across three different councils, each 

with differing proportions of land, different rates in the dollar, and 

different land uses for that part of the airport falling within the 

respective council areas.” 

Both the City of Botany Bay and Rockdale City councils have made submissions to 

the review supportive of the airport being placed in one LGA. Rockdale City submits 

that placing the airport under the one LGA would “ensure consistent land use 

planning in and around the airport and a stronger united voice to advocate on 

behalf of impacted communities.”175 

The City of Botany Bay argues the airport should be located entirely within the 

current or expanded Botany Bay boundary rather than through a merger with 

Rockdale.176 In making this case, the City of Botany Bay contends that the majority 

of Airport facilities currently reside within the City of Botany Bay, and that the 

Council has a long-term commercial relationship with the airport, providing 

maintenance and ancillary services.  

The reasoning in favour of the merger proposal as a means of supporting the 

community of interest that surrounds both sides of the airport has been provided in 

this Report in previous chapters. As are the potential benefits of a larger council 

entering into any future contracts with SACL. However, these sections of the report 

have not considered the remaining 6 per cent of the airport, which is currently 

located in the LGA of Marrickville.  
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Arguments supporting 100% of the airport being placed in the one LGA are 

compelling, and this review agrees with the submission of the City of Botany Bay 

that “keeping Sydney Airport divided would continue to result in:177 

 Dealing with separate authorities with differing requirements, particularly in 

relation to ex gratia payments in lieu of rates;  

 Complications concerning the management of commercial sub-leases in 

different locations, particularly those that traverse existing local government 

boundaries; and 

 The split of Sydney Airport between different NSW planning districts – 

Central and South.  

Each of these points made by the City of Botany Bay not only provides weight to 

the Minister’s merger proposal, but also a potential boundary change that would 

place 100% of the airport under the merged council area.  

This review recommends that the Minister consider a boundary adjustment to 

include the 6 per cent of Sydney Airport currently in the Marrickville LGA within the 

newly merged entity encompassing the City of Botany Bay and Rockdale City. 

Should this adjustment be considered out of scope of this review, then it is 

recommended that this proposal be considered as a future boundary adjustment 

following implementation of the merger between the two LGAs.  

Port Botany and LGA boundaries 

Similar to Sydney Airport, Port Botany is a significant economic asset to Sydney 

and NSW, and is also split between local government boundaries, with half of the 

port operating within the Randwick LGA, and the remaining half in the Botany Bay 

LGA. Furthermore, an inland extension to Port Botany (the Cooks River Intermodal 

Terminal) is located eight kilometres by rail from Port Botany in the Marrickville 

LGA.178 

As submitted by NSW Ports to this review, Port Botany “is a state significant 

economic asset, critical to supporting the economic growth of Sydney and NSW. 

Port Botany’s operations contribute more than $3.2 billion annually to NSW Gross 

State Product and provide jobs for more than 21,000 people.”179 

NSW Ports submits that the following land and infrastructure should be contained 

within a single LGA:180  

 Port Botany land and Port Botany road and rail connections; 
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 Industrial lands surrounding Port Botany and which support the Port and 

provide long-term buffering of potential Port impacts; 

 Non-industrial lands surrounding Port Botany, that have the potential to be 

impacted by Port operations; and 

 Sydney Airport, as proximate state significant economic infrastructure.  

The rationale submitted by NSW Ports for including the above areas within the 

same LGA are related to removing inefficiencies in the port supply chain and 

inconsistencies in the planning, funding and management of infrastructure 

supporting Port operations as a result of liaison and land-management with multiple 

councils. For example, the following elements support the submission from Port 

NSW:181 

 The efficiency of road and rail connections to and from Port Botany require 

consistency in the management of key road and rail infrastructure 

connections to the Port.  

 Industrial lands extending from the Port precinct require consistent zoning 

under the same planning regime and the application of current planning 

polices under the State Environment Planning Policy (Three Ports) 2013 is 

implemented inconsistently between the Botany and Randwick LGAs.  

 The residential zoning in lands adjoining the Port requires consistent zoning 

in relation to the generation of traffic, noise, light and aesthetic impacts 

generated by industrial activity.  

 

In relation to the inclusion of Sydney Airport and Port Botany in the same LGA, 

NSW Ports submits that the two pieces of economically significant infrastructure 

should be in a position to advocate for “similar issues within all levels of government 

such as preservation of industrial land, noise management and transport 

connections. Sydney Airport also relies on a suitable supply of industrial lands in 

close proximity to the Airport. Incorporating all of Sydney Airport and supporting 

operational lands with Port Botany would further reinforce the synergies between 

these assets.”182 

The arguments in favour of locating the Port in the one LGA and in placing both the 

Port and the Airport in the same LGA are supported by both the City of Botany Bay 

and Rockdale City Councils, as well as by SACL. As the City of Botany Bay notes, 

all rail to and from the Port traverses the City of Botany Bay, and future 

infrastructure planning to meet increasing capacity requirements by the Port will 

primarily be within the City of Botany Bay.183 Rockdale City state in their 

submission:184  
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“This core port area should be within one Local Government Area 

and should the planning regime change in the future, the character 

of this part of the port will always warrant special recognition and 

single oversight. Including the Port Botany precinct, along with the 

Sydney Airport precinct, under one Council area also allows for 

integrated transport planning with Roads and Maritime Services and 

Transport for NSW that considers, holistically, the effects of freight 

movement, land use changes and environmental impacts. There are 

also synergies with maintaining direct links through one Local 

Government Area with the Port Botany and Sydney Airport 

precincts.” 

While the current Rockdale LGA does not include any aspect of Port Botany, the 

area is environmentally impacted by its proximity. The benefits of consistent 

environmental management of Botany Bay and impacts of the Port and Airport add 

weight to arguments for including both areas within the single LGA area. As noted 

by a Rockdale resident in a submission received during consultation:185  

“The industrial Port Botany side of the Bay contains significant 

impacts for the less developed Rockdale side of the Bay from 

effluent discharges, to changes to the foreshore altering the 

disposition of beach sand, noise, light pollution. A single council has 

the potential to present a unified stance to other key players 

controlling the port and waterways.” 

These are convincing arguments for including both Port Botany and the Airport in 

the single LGA, and for including the areas of Botany Bay and Rockdale within that 

LGA. However, this would likely require a significant boundary adjustment outside 

the scope of this review. This review also recognises that placing the entirety of 

Port Botany within the one LGA without including the surrounding residential areas 

to the east will split the port access routes between the newly merged LGA and the 

existing Randwick LGA. Should inclusion of the Port without the surrounding 

residential areas be considered desirable, it is suggested that the NSW 

Government facilitate more consistent and effective controls on the Port’s 

operations through a State Environmental Planning Policy to protect the interests of 

residents in different LGAs surrounding Port Botany, and to support the following 

points as articulated in the NSW Ports Master Plan:186  

 Preservation of industrial lands around the ports and intermodal terminals for 

port-related uses;  

 Controls on sensitive use developments in proximity to ports, intermodal 

terminals, port-related infrastructure and port-related uses;  

 Creation of Protection Zones that prohibit incompatible uses;  
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 Retention of large parcels of industrial lands in proximity to the Ports.  

Similar to the airport, it is recommended that the Minister give consideration to 

implementing a boundary adjustment to include the entirety of Port Botany in the 

same LGA as Sydney Airport during consideration of this Report and the merger 

proposal.  

Boundary realignments 

Rockdale City Council has included three further potential boundary realignments in 

its submission as part of this review.187 Each of these realignments has been 

considered as follows:  

Hartill-Law Avenue: The boundary between Rockdale City Council and Canterbury 

City Council in the location of Bardwell Park and Turella generally follows Wolli 

Creek. However, there is a small area near Hartill-Law Avenue where Wolli Creek 

flows into Canterbury. Rockdale City submits that it is appropriate for this boundary 

to be realigned to remain consistent with the Wolli Creek boundary so that 

management of the creek embankment can be kept consistent. This is a 

reasonable request and it is recommended that the Minister consider a boundary 

adjustment in the context of the merger proposal and consult with both Canterbury 

and Rockdale City Councils regarding the boundary.  

Kingsgrove Avenue Reserve: The boundary between Canterbury City Council and 

Rockdale City Council also follows Wolli Creek through the Kingsgrove Avenue 

Reserve. However, the M5 Motorway is now the most significant feature separating 

the two LGAs. Due to restricted access for Canterbury City Council in crossing the 

Motorway and gaining access to the reserve, it is recommended that the LGA 

boundary at Kingsgrove Avenue Reserve be realigned to the M5 Motorway. This 

request is also reasonable, and it is recommended that the Minister consider the 

realignment in the context of the proposal, with due consultation with Canterbury 

and Rockdale City Councils.  

Kingsgrove Town Centre: as stated by Rockdale City:188  

“Part of the western Local Government boundary between Hurstville 

City Council and Rockdale City Council follows Kingsgrove Road, 

resulting in the split town centre of Kingsgrove. In order to improve 

the place management of this retail precinct, it is appropriate that 

there be one Local Government jurisdiction for the town centre. The 

proposed adjustment re-draws the boundary so that all retail 

properties are in the Rockdale City Council LGA.”  
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Given the impact of this proposal on commercial rating revenue received by 

Hurstville City Council as well as the commercial operators in the area, this review 

considers this proposed adjustment to be out of scope due to the need for 

consultation with those that would be impacted by the proposal. However, such an 

adjustment could be subject to a boundary adjustment proposal by a merged 

council.  

Alternative proposal – City of Botany Bay Council 

This review notes an alternative proposal made by the City of Botany Bay in its 

submission. This alternative proposal would involve a boundary change expanding 

the boundaries of the current Botany Bay LGA to cover 100 per cent of Port Botany 

and Sydney Airport, as well as residential areas up to and including South Coogee 

and Green Square. This area is shown in the following image as taken from the 

Submission from Botany Bay Council:189  
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As stated by the City of Botany Bay regarding its alternative proposal: 190  

“…(it) would cover the Southern and South Eastern Suburbs (of 

Sydney) and include the Port and Airport and the economic activity 

along Botany Rd, O’Riordan St and Anzac Parade.” 

In its submission,191 the City of Botany Bay described its alternative proposal as 

producing “a City of significant scale and capacity, yet with a clear, shared 

community of interest”. The proposed City would be one of two cities resulting from 

consolidating the five councils covering the City, the Eastern suburbs and the South 

Eastern suburbs; the other city would comprise the remaining parts of the City of 

Sydney and Randwick City and all of Waverley and Woollahra.  The City of Botany 

Bay submitted that both cities “would have their own clear identity and community 

of interest and each would have strong internal economic and social linkages.” 

Full consideration of the alternative proposal put forward by the City of Botany Bay 

is outside the scope of this review, which is legislatively required to examine and 

report on the proposal to merge the Botany Bay and Rockdale LGAs as proposed 

by the Minister for Local Government. However, this review notes the alternative 

proposal would bring Sydney Airport and Port Botany within the one LGA, which is 

an outcome this review supports and has recommended through future boundary 

adjustments to the Minister’s proposal should it proceed. On this basis there is 

some merit to the proposal.  

The review also notes that the City of Botany’s alternative proposal does not 

include the residential areas within the Rockdale LGA, which have a significant 

interest in how council undertakes planning and development regarding the 

economic and environmental impacts of Sydney Airport and Port Botany. 

Other matters considered 

This review notes the following matters that have been raised through submissions 

including the public inquiry process:  

 Council name: It is noted that Rockdale Council has resolved to indicate its 

preference that a newly merged council be given the name Bayside (City) 

Council, with other options including Southern Sydney Council and Botany 

Bay Council.192  

 Planning for change: In its submission, Rockdale Council has included 

options and risks for implementing the new council and for harmonising 

planning instruments and the delivery of statutory services.193 Submissions 

were also received from the community regarding governance structures. 
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This level of implementation is outside the scope of this review. However, 

this information and the views of residents are important information for a 

new council to consider.  
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Chapter 15  List of Findings and Recommendations  

Major Findings 

This review presents the following major findings in support of its recommendation 

to the Minister for Local Government:  

1. That a merger between the Local Government Areas of Botany Bay and 

Rockdale would be of significant benefit to residents and ratepayers of the 

two existing LGAs primarily due to the ability of a new council to use linkages 

to Sydney Airport and Port Botany for the economic and social benefit of the 

region.  

 

2. That residents of Botany Bay have a historical and traditional connection with 

the Eastern Sydney region and that residents of Rockdale have a historical 

and traditional connections with the St George region, creating two distinct 

communities of interest. This review does not believe a new council will 

diminish these connections.  

Recommendation to Minister 

1. That the proposed merger of the City of Botany Bay Council and Rockdale 

City Council proceed subject to consideration by the Boundaries 

Commission and approval by the Minister for Local Government. 

Other Matters for Attention and Consideration 

Should the merger proposal proceed, this review provides the following matters for 

attention and consideration by the Minister, the Boundaries Commission and the 

new council. It is noted that the above recommendation to the Minister is supported 

by this review’s consideration that implementation of the following matters will 

significantly improve the success of the new council.    

a. That the NSW Government includes the boundary of the new LGA within the 

central planning region of the Greater Sydney Commission. 

 

b. Recognising that the City of Botany Bay operates with a popularly elected 

mayor and single-councillor wards, and that Rockdale City operates with a 

mayor elected by councillors and multi-councillor wards, that a new council 

consults with its community regarding the most appropriate structure of 

wards and format for electing a Mayor, and holds referendums in accordance 

with section 16 of the Local Government Act 1993. 

 

c. That this review considers a warded structure to offer the most appropriate 

form of representation for the area, with three councillors per ward and the  
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