Attachments

Planning and Strategy Committee

Notice is hereby given that an Planning and Strategy
Committee of Council will be held at Council Chambers, 1
Belgrave Street, Manly, on:

Monday 2 February 2009

Commencing at 7:30pm for the purpose of considering
items included on the Agenda.

Persons in the gallery are advised that the proceedings of the meeting
are being taped. However, under the Local Government Act 1993, no
other tape recording is permitted without the authority of the Council or
Committee. Tape recording includes a video camera and any electronic
device capable of recording speech.

Copies of business papers are available at the Customer Services
Counter at Manly Council, Manly Library and Seaforth Library and are
avail able on Council s webs
www.manly.nsw.gov.au
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ATTACHMENT 1

Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Summary of draft Backpackers in Global Sydney final report

Backpacker Tourism in Global Sydney (Summary)

On 18/12/2008 the final report Backpacker Tourism in Global Sydneywill be launched at a public forum. The
report is a result from a study undertaken during 2004 -2008 for the Australian Research Council (Linkage).
The project was a partnership between th e Centre for Cultural Research at the University of Western Sydney
and six councils - Sydney, Woollahra, Randwick, Waverley, North Sydney and Manly. This summary outlines
the key elements, findings and recommendations from the report. It includes some exam ples which highlight

interesting facts, key issues, and ideas relevant to Manly LGA.

Background

It is estimated that tourism injects in the order of
2.6 million international visitors spent time in t he Sydney metropolitan area. A significant number of these

visitors are young travellers and backpackers. Backpackers are sometimes living in LGAs for relatively long

periods, frequently staying even longerthanso-cal | ed 61 ocal 6 r esence efnity ®sidentsGi v e n
many backpackers are actually here |l onger than some

Aims

1. To investigate the changing tourism dynamics within six Local Government Areas in Sydney.

2. To identify key characteristics in backpacker tourism and support local councils in the development of

policy, planning, and in the regulatory work associated with backpacker tourism.

3. To investigate the challenges to local governance arising from competing and often conflicting

obligations tso deoth adl coanlmanii ¢ i es and 6gl obal 6

Methodology

The research incorporated a mixed-method approach, including focus groups, interviews, surveys, and

document analysis.

Key Findings

1. Definition issues

e The operational definition of a b ackpacker currently used by Tourism Australia refers to a person who

spends at least one night in either backpacker or hostel accommodation.
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ATTACHMENT 1

Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Summary of draft Backpackers in Global Sydney final report

e The traditional definition of backpackers has negative connotations and has become inadequate and

6ol d fé&swiohéed changing contexts.

e The research confirms the increasingly redundant stereotype of the backpacker as a freeloading

6drifter touristéo;

e Many travellers reject the | abel 6ébackpackerd and p

travedrl edrbsuddget travell erso;

e There is an increasingly blurred line between temporary visitor and permanent resident.

¢ Backpackers and travellers on Working Holiday Maker visas are included in the cohorts of temporary

visitors being targeted to consider more permanent settlement.

e Travellers view their initial Vi sa, whet her it i s a

stoned to more permanent residency.

e With such mobility and transience 8 who i s 6éa touristdé andhwha 6i,s 6dva sli

6residentd and 6 ldohemie ircreasingly hardttoyaécerin. ¢ .

e Backpacker tourism should be seen as an adjunct to a range of other sectors - labour force,

education, rural and regional economies, service industries, health etc.

New trends in the market

¢ Emergence of more upmarket, less budget-conscious backpackers, a group of travellers that have

been termed O6fl ashpackerso.

¢ Significant growth in older travellers, particularly in persons aged 40 -49 years since 2000. This age
group (classified as 6gray nomads6) now represents

visitors, up from 8 percent (38,000) in 2000.

¢ There is now a cohort of younger travellers seeking

significantly different to the traditional backpacker hostel experience.

e Backpackers have now become highly sought after targets for a range of sectors: education, nursing,
agriculture, a host of primary industries such as fishing and pearling, and horticultural industries such

as fruit-picking and harvesting.
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Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Summary of draft Backpackers in Global Sydney final report

e The importance of backpackers as providing a flexible pool of labour at a time of skills and labour
shortages is wel/l recognised by many employers; the

inclined to do.

Working Holiday Makers (WHM

e |n 2006-2007 a total of 136,422 Working Holiday Maker and Work and Holiday Visas were issued.
This is a significant increase, in fact almost a doubling, on the number of visas granted in the 2000 -
2001 period (76,570).

¢ Now WHMs can remain in the same job for twice as long 8 six months rather than three months &

and can stay, potentially, for two years rather than the one year covered by previous visa restrictions.

¢ UK was the main source country for Working Holiday Makers (31,203 visas issued in 2007) followed

second by Korea (28,562).

International students/student backpackers

e I nternational students and O6student backpackersoé re

e International students who combine study andtravel,and i ncl udes O0study abroadd

student so

e Increased marketing from Australian universities, which now promote Study Programmes with

elements of tourism typically found in the backpacker industry.

Overall, the study identified a number of emergin g niche markets, including:

1. Working backpackers

2. Student backpackers/International students

3. Volunteering Backpackers

4. Flashpackers

5. Adventure Travellers

6. Grey Nomads

~

Gap-packers
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Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Summary of draft Backpackers in Global Sydney final report

2. Accommodation issues

The lack of supply of affordable accommodation for residents and budget accommodation for tourists
emerged in the research as a major theme across all LGAs. Demand appears to be well exceeding supply,
indicating an urgent need for more diverse types of accommodation (low -cost budget, boutique hotels etc) in

more diverse locations.

Outside of the rental market there is little alternative accommodation available. Short -let and serviced
apartments tend to be expensive and targeted at higher spending visitors, whereas the research suggests the

growing demand is for budget medium -term accommodation.

AThere are people éwho stay extremely [ ong ter mé wh

they canét fiad the alternative

The research also found that, while in Australia, backpackers spent only 37 percent of their nights in
backpacker or hostel accommodation (2007 International Visitor Survey). For international students, only 1

percent use backpacker accommodation and 62 percent rented houses (Tourism Research Australia 2008a).

Backpackeroperda or s reported a substant-salyl sehi Atcammpdht omnoddoc
rooms and better amenities. Yet hostel accommodation was also primarily chosen not only because it was
inexpensive but also because of the sociality it offered and the chance to meet and socialise with other

backpackers.

Other accommodation issues included:

¢ loss of low-cost accommodation and the loss of community diversity as a consequence.

¢ lack of support for low -income elderly residents and the number of premises that had been converted

into luxury accommodation.

3. Regulation and compliance issues

Planning controls

Development of Backpacker accommodation requires DA consent. The City of Sydney DCP explicitly states
that O&épremi ses appr oopret(suah as seneced apagments aand /or cesiderdial units
and the like) are not to be used for backpacker accommodation, or for any other use without development

consentdé (City of Sydney 2006) .

Health regulations

Planning and Strategy Committee Agenda Page 5
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Summary of draft Backpackers in Global Sydney final report

The Public Health (General) Regulatiaon 2002 stipulates the minimum room requirements for sleeping rooms.
Clause 22 of the Regulation requires a sleeping room or cubicle to have a minimum floor area of 5.5 square
metres or more for each person accommodated in the room and staying 28 consecutive days or more. It
requires 2 square metres or more for each person accommodated in the room and staying under 28
consecutive days. The City of Sydney has adopted 10.5 square meters per person with an additional 5.5

square metres for each additional person in the room for backpacker accommodation.

At present, low-cost shared accommodation can generally be divided into two categories, long term (more
than 28 days) and short-term (less than 28 days). One of the major limitations of backpacker hostels is that
they are licensed to provide accommodation for a maximum of 28 days. The demand for a longer stay,

therefore, is frequently overriding the technical requirements of compliance.

Role of Local Government

e Councils need to ensure that operators have a full management plan/council application, and must

enforce fire safety guidelines.

e Residents who currently have concerns about backpacker tourism in residential areas support a

requirement that all sites o f backpacker accommodation should have a 24-hour on-site manager.

e Stakeholder groups, including council staff, recommended that premises should be listed on a

backpacker accommodation register or licensing system.

e The study confirmed that Councils have limited resources and budgets. Residents and backpacker

hostel operators may not always be aware of the legal and financial constraints bearing on councils.

e When residential premises are used as commercial backpacker accommodation there is a significah
loss of compliance, rates and stamp duty revenue for local government. There is also significant loss

of GST revenue for the Commonwealth Government (an estimated $14 million in 2003, Aegis 2005).

Unauthorised accommodation

The study found that majority of s oci al tensions and amenity i mpacts we
premises operating in residential areas. lllegitimate use generally refers to residential dwellings (houses,
apartments, units, flats) used for backpacker accommodation on a commercial basis. These premises are

often located in residential areas rather than commercial precincts or zones.

e Il legal/unauthorised accommodation is often associ a
leases in these blocks is common, andthec o mpani es and individuals that o

|l easesd and subletting have been dubbed d6career sub

Planning and Strategy Committee Agenda Page 6
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Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Summary of draft Backpackers in Global Sydney final report

e Sublet apartments are frequently rented to international students and people of non -English speaking

backgrounds who can be very vulnerable to exploitation.

e There is lack of sufficient regulation of real estate leasing practices. Real estate agents often fail to
respond sufficiently or adequately to tenants that break the terms and conditions of the lease. This is

due to transient staff(bei ng fAéyoung, a bit lazy, édon6t do insp

e There is evidence of 0r e aléttingarangementsargbehalfofowcersgraini si ng
landlords, arrangements that contravene zoning restrictions, bylawsand St r at a Ti tl e requir
in order to rent apartments on a short -term or commercial basis, and to also provide tourist

accommodati ono.

¢ In some instances, the owners of a dwelling have sold the building management rights to a real
estate agent who then r ents out apartments on a commercial basis. This seems to be a widespread

practice in apartment blocks across the CBD.

¢ |n other instances, however, such as when the owner resides overseas or is a property investor
rather than an owner occupier, real estate agents and building managers provide apartments to

tourists on a commercial without the knowledge of the owner.

Strata Title legisiation

Current strata title legislation is inadequate for dealing with the complaints of residents impacted by
illegal/unauthorised backpacker accommodation and overcrowding. When impacted residents are in the

minority within the body corporate, there appears to be no avenue for recourse.

In some cases, the members of the body corporate, such as the Executive Committee, are working in concert
with real estate agents and building managers to let apartments on a commercial basis, leaving the impacted

residents unable to mount any successful opposition to the use of the building on such terms.

Boarding houses

The research suggeds that boarding houses are being used by backpackers for short, medium and longer-

term accommodation.

e This study found that more than one third of the boarding house residents in North Sydney were
overseas visitors. Most of these visitors were young, English-speaking backpackers visiting Australia

as short-term tourists or as part of an extended working holiday.
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Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Summary of draft Backpackers in Global Sydney final report

e Boarding houses are an important source of low cost housing, yet boarding house numbers have
decreased steadily over the last few decades. Many are converted to other uses, including budget-

style backpacker accommodation, or demolished to make way for other uses.

Further, the report calls for clarification of the definitions of boarding houses, conventional hostels and hotels
used by travellers. Other issues around boarding houses that need to be examined include approved changes

of use and incentives for the development of affordable housing.

Serviced apartments

The proliferation of serviced apartments in residential zones is a growing concern. The short-term letting and
tourist use of residential apartments is a widespread practice that has rec ently received considerable media

attention.

For example, in 2003 the NSW Land and Environment Court upheld a decision made by Sutherland Shire

Council that short-term holiday accommodation was not permissible in a residential zone.

4. Costs and benefits 0  f Backpacker tourism

The community responses to backpacker tourism were highly polarized on the topics 6 Bac kpac ker touri
an aswéBackpacker t ou Manyregam backpacker camtmuritiestapd@ultures as a

6probl emd, dhletsacial,gulturad @and lifesgtyet differences. Residents are explicitly concerned about

the 6touristificationd of | ocal areas, many Vview tour.i s
a much broader set of demographic changes adversely afecting communities and leading to a loss of

community diversity.

Adverse social impacts

Negative impacts of the displacement of backpackers into residential areas as a result of a shortfall of

legitimate, appropriate accommodation include:

e loss of a 6family feel 6, a decline in the number of

character geared to young, affluent tourists.

¢ intimidation of non -backpacker residents such as the elderly, children and families.

e impacts ranging from fire safety issues to anti-social behaviour and vandalism.

¢ sleep deprivation and the impacts associated with both indoor and outdoor cigarette smoking were

common complaints among affected residents, including dope and cigarette smoke.

Planning and Strategy Committee Agenda Page 8
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Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Summary of draft Backpackers in Global Sydney final report

e Whenthepubsc !/ ose, people come home and it just becomes
not just from musical instruments. /'t és noise fron
tal king, and theydére scoh.eaming and theydbre shouting

e |tis unclear to ma ny residents who should be responsible for handling noise complaints and what

course of action should be taken when noise issues are a concern.

Amenity impacts

Backpackersareoc part of the [ ocal community and tlhley 6srce ipfartth eo
staying for six months or a year and, consequently, this requires recognition of the services and amenities

they r.equireéd

e Backpackers tend to stay longer than other tourists, often living in places for extended periods of

ti meo éist i mpacts on the council, it impacts on the |

e Loss of services such as the butchers shop, the local hardware stores, and a generaldecrease in the

diversity of the social fabric.

¢ Impacts associated with rubbish dumped in the street, dumped cars, mattresses, and household

appliances.

Positive impacts

Among all six councils, Manly returned the most positive responses from the surveys. Although a number of
residents held a negative image of backpackers in general, others could make a crucial distinction between

the backpackers themselves and the problems inevitably caused by unauthorised accommodation.

¢ In Manly, a significantnumber of r esi dents c¢cl ai med that backpackers

acknowledging their contribution 6to the | ocal econ

e 6They bring in income to the |l ocal economy. Backpac
pensions. Trhge yi d omedal tbr icare costs from when theyor
spending money in the | ocal economy ¢€é2b

e Manly residents were the least likely to form a resident action group, contact the local MP, or lodge a

complaint with council. Manly residents were also among those least likely to call police.

e The backpacker survey responses indicated that in Manly, backpackers were more conscious of

resident opinion.
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Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Summary of draft Backpackers in Global Sydney final report

More than just tourists

Backpackers must be recognised not only as the suppliers of labou and services but also as the users and
consumers of local activities and amenities. In the context of high property prices and housing affordability
problems in Sydney, key service providers such as teachers, cleaners and nurses are often in short supplyin a

number of Local Government Areas. Backpackers and working holiday makers often fill this shortfall.

e Backpackers provide a 6l ocal pool of potent icad

and health-care that are currently sufferi ng from serious staff shortages

¢ The exploitation of WHMSs is a serious issue, and its prevalence has been confirmed by this research.

¢ lllegal work has also emerged as a significant issue.

Health, safety and risk

This research found that backpackers tend to engage in risk-taking behaviour, including a very high

consumption of drugs and alcohol, as well as practicing unsafe sex.

Backpackers are also at considerable risk of being victims of exploitation, abuse, and poor health and

safety standards.

e A number of the backpackers complained about dirty, unhygienic and unsafe accommodation, and

mentioned the difficulties of finding affordable and suitable premises in which to live.

e There is high rate of violence directed at backpackers.

5. Lack of coo rdination between tiers of government

e State government (Tourism NSW) and the Commonwealth government (Tourism Australia) appear to

not work closely or collaboratively on promoting, educating and managing tourist destinations.

e Tourism Australia designed and disseminated campaigns about destinations without consulting the

Local Government, and without obtaining local knowledge and information.

e The lack of communication resulted in an unnecessary and wasteful duplication of material, especially

in relation to drug, alcohol and safe sex messages.

Planning and Strategy Committee Agenda Page 10
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Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Summary of draft Backpackers in Global Sydney final report

6. Governance and regulation

It is clearly apparent that councils lack sufficient resources and capacity to effectively investigate and identify
alleged illegitimate/unauthorised premises. Councils are also perceived by residents to have a lack of

resources to adequately manage the situation.

e Local government is seen to be not responding adequately to the problems associated with

unauthorised backpacker accommodation.

e Councils are also perceived to be not managing or regulating backpacker tourism sufficiently. They
are seen to be not implementing effective enough measures to stop and prevent the illegitimate use

of boarding houses or other accommodation by backpackers.

e Some residents feel that their complaints are not taken seriously or handled properly or adequately.

¢ There is currently a large disincentive for councils to investigate and prosecute illegitimate premises

due to the lack of resources and capacity to obtain sufficient/adequate evidence to pr osecute.

RECOMMENDATIONS

1. BACKPACKER LABEL/DEFINITION

Tourism NSW together with Tourism Australia and industry bodies are requested to consider alternative
terminology to édbackpacker 6. Such c¢chanNS&®epartmentod al so
Pl anning in the LEP templates and definitions which

local council codes.

2. ACCOMMODATION

Strategies be formulated to facilitate the development of an adequate supply of budget short i medium
stay accommodation as a sustainable, low impact product with niche market appeal. NSW Department of
Planning in conjunction with local government should review planning strategies regarding the supply of
budget tourist accommodation in LGAs.

3. COMMUNITY AND VISITOR PLANNING

A set of actions be developed to address the different pressures and issues identified within each local

area. This should be achieved through a local Planning Group that engages the various stakeholders:
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Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Summary of draft Backpackers in Global Sydney final report

council staff and elected representatives, chambers of commerce; special interest groups; residents;
police and others.
4. GREATER CO-ORDINATION BETWEEN TIERS OF GOVERNMENT

Actions are needed to ensure a consistent, informed and proactive approach which is resource efficient
across gate and local government to support this important area and at the same time reduce the

undesirable impacts on local amenity and safety.

4 i. Working with the Tourism Sector

a) Education - Develop three Information Kits i Visitor Information Pack; Resident Information Pack; and
a Tourism Businesses Information Pack to educate locals, visitors, and businesses about their rights and

responsibilities.

b) Support for Local Government - Review the resources and support provided to councils burdened

withthe management of touri st oOohot spotso

¢) Increasing diversity of the market - Vary the marketing approach to attract broader source markets

of budget travelers.

4.ii. Working with other State bodies

a) Planning issues - NSW Department of Planning with input from local government, should review the
planning instruments including the new Local Environmental Plans (LEP) Standard Instrument templates
I' relating to definitions and permissible uses in zones, and the codes most commonly involved in

regulating backpacker accommodation.

b) Enforcement issues - Local Government and Shires Association, Tourism NSW, Backpacker Operators
Association, NSW Police, NSW Fire Brigade should collaborate to ensure greater coordination between

enforcement agencies.

¢) Anti -social behaviour - NSW Office of Liquor, Gaming and Racing, the NSW Police, theAustralian
Hotels Association and NSW local Government & Shires Association should consolidate and monitor the
numerous local strategies addressing antisocial behaviour linked to excessive alcohol consumption in

public places.
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Liquor Licensing is not a tourism issue and is not managed by local government, but the negative effects are
experienced at the local level with concentrations of late night closing establishments in tourism pr ecincts.

While it is recognized that the issue is not confined to visitors, it gives tourism and backpackers a bad

reputation, so is deserving of separate mention and attention.

ookt
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Planning And Strategy Division Report No. 3- UWS Backpackers in Global Sydney project
Backpacker Tourism in Global Sydney FINAL 2008

Backpachers in Global Sydnay

Final Report

Dr Fiona Allon, Australian Postdoctoral Industry Fellow, Centre for Cultural Research
With Associate Professor Robyn Bushelt and Professor Kay Anderson, Centre for Culfural Research

And assistanee from Dr Nathalie Apouchiine

Centre for Cultural Research, Univarsity of Westarn Sydney, 2008
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Planning And Strategy Division Report No. 3 UWS Backpackers in Global Sydney project
Backpacker Tourism in Global Sydney FINAL 2008

Ahout the Basearch Team

Fiona Alion is Research Fellow at the Centre for Cultural Research, University of Western Sydnay.
She has published extensively in the field of Cultural Studies, and her work on backpacker tourism is
wall known and cited internationally, She also specialises in the analysis of contemporary Australian
cutture and politics, and is the author of Renovation Nation. Our Obsession vith Home (2008}, She
researches and writes on a broad range of subjects including urban culture, suburbs, mobiity and

globatisation.

Kay Anderson is Professor of Cultural Research at the Centre for Cultural Research, University of
Western Sydney. She has a long history of intellectual engagement with issues of race and space, as
signalied by her (award-winning books) Vancouwvers Chinstown (1991, 2008) and Race and e
Crisis of Humanism {2007, as well as publications on Aboriginal Redfern in Sydney. She has co-
edited texis on the cuiture concept in Human Geography (Fnventing Flaces 199171999, Handbook of
Cultural Geography 2003), is an elected Academician of the Academy of Leamed Societies for the
Souial Sciences [, and etectad Fellow of the Academy of the Sodal Sclences in Australia.

Nathalie Apouchitine is a freelance journalist and academic researcher, Her production cradits include
numerous news and current® affairs spedials for SBS Television, the documentary Reporting ihe
Nation: 50 vears of ABC Television News and Curent Affalrs {2006) and the educational CD-ROM
sertes Making Multicuftural Ausiraliz (19993, Her main research interests are media past and present,
immigration history, and inter-cultural exchange. She has travelled the world as a backpacker, and
was for a long time a resident in an area of Sydney that is a backpacker hub, She is currently
researching the ABC's engagement with Asia since 1956.

Robyn Bushell Is Assoclate Professor at the School of Social Sciences and Centre for Cultural
Research, UWS, Her research axamines the relationship between tourtsm, health, wellbeing/quality
of life and focal communily; protection and conservation of cultural and natural heritage; the values
of placeto people and theinterprefation of these values into planning processes and
visitor education. She is ackively involved in research and policy making with a range of local,
national and internationat bodies related to tourism planning, heritage conservation and community

development,
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Backpacker Tourism in Global Sydney FINAL 2008
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Exscptive Summary

This report is based on the research undertaken for the Austrafian Research Coundl Linkage Scheme
project Backpacker Tourfsm i Global Sydney. This project was 3 partnership between the Centre for
Cultural Research at the University of Western Sydney and six Sydney councils: the City of Sydney,
Manly, North Sydrney, Randwick, Waverley and Woollahra (see Appendix 1 for Councit Profiles,
pp.87-973.

Backpacker tourism s a global phenomenon. It involves the movement of millions of travellers
around the world, and refers to a diverse range of experiences and activities that can include work,
volunteering, education, leisure and holidaying. Australia has a recogrised highly developed tourism
infrastructure and Is a favourite destination for international backpackers, There has been strong
and rapid expansion of the backpacker industry over the past decade. The backpacker market is
widely regarded as especially beneficial because backpackers tend to spend more, travel further and
stay fonger than other tourists. But backpackers are also highly valued not just because they
consume A range of experiences across & wide spectrum of places and settings, from cities to the
outhack, from the coast o the desert, but also because they supply a range of services. The youth
traveller frequently fils labour shortages in urban and rural areas.

From data generated by Tourism Research Australia’s, International Visitor Survey (to March 2008;
see Tourism Research Australia 2008a, 2008b), it can be seen that of the 557,724 traveilers
designated as backpackers visiting Australia in 2007, some 440,446 or 79 percent visiled NSW,
contributing 16 percent of all infernational visitors to NSW. OFf these visiting NSW, 419,817 or 95.3
percent, visited Sydney, The number of visitor arrivals in this category has increased 100 percent in
the past decade from around 248,000 in 1996.

The average duration of stay in Australia in 2007 for backpacker visitors was 72 nights compared to
76 pights for other internationat visitors. Internaticnal backpackers spent an average of $5,555 per
trip, compared to $2,347 average expenditure for ail other visitors. Backpackers contribute 19

percent of tourist expanditure in Australia,

Of those designated as backpackers, the breakdown of visitor nights in Sydney by country of origin
were 4s follows: 22 percent from UK, 34 percent from the rest of Europs, 9 percent USA, 7 percent
New Zealand, & percent Japan and 6 percent Korea. The accommodation preferences for
hackpackers recorded 3% percent in backpacker accommedation, and 30 percent in rented housas. A
similar pattern of varied accommedation choice existed for other categories of budget travelier in

the 2007 Survey. For the group categorised as independent raveller, 9 percent used backpacker
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accommodation, 35 percent rented houses; for adventure travelfers, 10 percent used backpacker
accommodation, 33 percent ranted houses; for experience segkers, 11 percent used backpacker
accommodation, 21 percent rented houses; for surfing tourists, 23 percent used backpacker
accommodation, 34 percent rented houses. Not swprisingly, for international students, oniy 1
parcent used backpacker accommodation and 62 percent rented houses {Tourism Research Australia
2008a).

These figures alone indicate that ‘activity’ rather than accommodation type influences how travellers
are categerised, and despite the official definition. From our research alt the categories above could
be deemed ‘backpackers’ from a local commupity perspective. And note the very high
dependence/preference  for rented accommodation, pointing to the significant definitional
complexities surrounding the sector. The sheer diversity of the experiences and aclivitles that
‘hackpacking’ may invelve, makes it exceptionally difficult to define a backpacker. Backpacker
tourism has clearly morphad, with numerous related typologies varously described as budgst,
ndependent, adventure, youth, student, working holidaymaker, seff drive, sutfing, and even
flashpacker’, The confusion and ambiguity around definitions ajso extends to refated tarms such as
‘commenity’, 'visitor’, “resident’ and “local’. In a globatised world characterised by Increasing favel
and movemnent, there is often littde consensus about what such terms mean, Indeed, the Bureau of
Tourism Reseaich Australia’s International Visifor Survey and National Visitor Survey 1999 - 2003
show comparable numbers of domestic backpackers as an important and growing segment
{Ipaiawatte 2004). This complexity presents considerable challenges for the collection and

interpretation of data and statistics, and local governance and regulation.

This project’s principal aim therefore was to significantly increase our understanding of the soodf
and cuffiral impacts of the backpacker phenomenon, focusing in particular on areas that attract
targe numbers of backpackers and budgst travellers in Sydney, More specifically the project aimed
o

1. investigate the changing tourism dynamics within six Local Government Areas (LGAS) in
Sydney.

2. identify key characteristics in backpacker tourism ard support local coundls in the
development of policy, planning, and in the regulatory work associated with backpacker
tourism,

3. investigate the chalienges to local governance arising from competing and often conflicting
obligations to both 'lecal’ residential communities and ‘global” agendas (tourism).

The research incorporated a mixed-method approach, including both quafitative and guantilative

research techniques and methods, Research data was collected from a range of sources, including

bl
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focus groups, interviews, surveys, and document analysis. Major stakeholder consultations were
held in each LGA. The stakeholders included residents; resident precinct committeas; backpackers;
chambers of commerce and business representatives, incuding backpacker-related businesses;
backpacker accommodation and hostel operators; councll staff; counciliors and mayors, NSW
Government and tourism ndustry representatives,

Online surveys of restdents provided a snapshot of the opinicns of people living in salect Sydney
suburbs about the presence of backpackers in their local communities, and of backpacking in Sydney
morg generally.  Backpackers were surveyed to learn more about their background and experiences
of backpacking in Sydney, including their reception by local communities. The surveys yielded 389
responses from residents and 309 responses to the Backpackers Survey.

The survey data together with information from the focus groups and interviews revealed, not
surprisingly, a mix of positive and negative responses. Almost half {47 percent) of our onfine survey
resident respondents described backpacker tourism as an ‘assel’ for Sydney, while 35 percent
described it as a 'liability' {though see later re ‘other’ responses). Regional variation in resident

opinion awross the LGAs was notable.

Backpackers have become recognised as an essential labour force, supplying skills and labour in 2
number of areas with chronic labour shortages in rural and regional Austratia, However, backpackers
are also now recognised as constititing an invaluable tabour supply in a range of urban oocupations
and industries, especially service industries. The wilfingness of backpackers to work in a range of
occupations, as wel as to work long hours, is frequently mentioned as an asset by employers in

these indusiries.

Recent changes to Working Holiday Maker visa regulations have been generally welcomed by
employers as & measure intended to help ease skilf shortages across all industries, OF particular
relevance to this research project has been the relaxation of conditions under which working holiday
visas rnay be granted. The WHMS exists mainly for the purpose of promoting international culturat
exchange by allowing young people to travel and explore other countries and cultures. The tacit
acknowdedgement of the role of the WHMS as a de facio labour programme and the importance of
backpacker labour is, however, underscorad by the recent extension of the visa to up to 2 years.

The question relevant to this research is whether the liberalisation of the WHMS visa conditions has
been malched by a consideration of the infrastructure and social neads of backpackers, who may be
working with one employer for increasingly longer periods of tima, sometimes for up to 6 months. Of
patticular relevance is the availability of appropriate and affordable accommedation to cater for

®ii
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these travellers. There is also some evidence of unscrupulous exploitation of WHMS visa holders and
backpackers by employers. This problem highlights 2 range of concerns about the working
conditions of these bavellers (for example, taxabion, illegal work praciices, low pay, fack of
awareness about working rights and conditions). But it also brings into focus the much wider issue
of the vuinerability of these travellers more gensrally, Backpackers and WHMS visitors can be
exposed to unscruputous real estate agents and landlords, and can end up staying in unsafe places
of accommodation. They can also suffer from health and safetly problems.

Much media coverage has tended to report Incidents where backpackers and independent traveflers
are clalmed to be the source of anti-social behaviour, However, they are also frequently the wiclims
of abuse, including physical abuse and vickence. A farge number of backpackers engage in ‘high risk’
practices fiwluding unsafe sex, excessive alcoho! consumption and #iicit drug use, The risks they
take often impact on their own health and wellbeing and have consequences for others, Thers is a
need to look sericusly at some of the potential consequences of these behaviours, The secial and
health needs of this cohort of ravellers, including the responsibilities and duty of care owed to

them, also need greater attention.

As the largest and most well known of Australian cities, Sydney 18 a popular destination for
backpackers, and is promoted as 3 cosmopolitan ‘global ¢ity’ as well as the setting for a range of
ugue and culturally  distinclive experiences, places and lifestyles, Despite the considerable
economic benefits that backpackers bring to the city, however, many Sydney-siders regard
backpackers as a ‘problem’, citing excessive neise and disruptive anti-sodial behaviour, public
drunkenness, overcrowded and unauthorised accommodation, safety concerns, and perceptions of
responsibility for abandoned cars and rubbish dumping. Local councils in particular face considerable
challenges: they must investigate complaints about backpackers from residents; ensure that
backpacker hostels and budget-accommodation premises comply with building codes and public
health and safety standards; and also promote thelr areas as highly desirable tourist destinations
with distinctive and recognisable cultural profiles.

In summary, the key issues identified through the research that informed the framing of

recormmendations are:

= the economic and socic-cultural importance of travel as part of everyday fife is not always
easity/clearly defined as ‘tourism’ or any particular sub-category of experiance;
s the imporfance of medium-long stay visitors who undertake formal education in Australia or

whi meet labour-market shortages neads to be more openly acknowledged;

i
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s the term ‘backpacker” I5 I many ways an outdated construct, has some pejorative
connatations, and is often misleading in terms of the naturs and purpase of visit, length of stay,
age of the visitor, and vield from expenditure, Neverthelass a sector of the tourism industry and
the markel identify with this label;

= the mobility of communities makes the delineation and categorisation of “resident’ versus

visitor’ very sppery and contestad;

= councils and communities generally support the tourism industry provided visitors and
businesses respect the rights and neads of residents;

= residents want to see that economic interests do not compromise other quality of life attributes
for focal peaple;

= residents want more efficient processes for grievances to be heard and appropriate actions
taken;

= the research suggests that ‘legal’flegitimate backpacker hostels cause few problems;

= backpacker industry operators argue thal current penalties/fines for fallure to comply with
existing regulations or operating without coundl approvat are too lenient;

«  when residential premises are used as commerdal backpacker accommodation there are not
only issues of non-compliance. There can also be concerns regarding rates and stamp duty
revenue for Local goversiment;

= It is easy/convenient for problems and issues to be blamed on one particdar group such as
backpackers when in reality many people confribute to amenity impacts;

«  coundils feal they are often unable to readily access information, support or recegnition from
other levels of government regarding the burden of the impacts of high lavels of transient
populations and visitors;

+  statistically refiable tourism data is {with very few exceptions) not avaflable at the Local
government level, In the main this is due to sample size, which is in furn connected to the fact
that the collection of alt tourism data has not been accepted and funded by the Federal
Governiment as a responsibifity of ABS. Conseguently data collection has been undertaken
collaboratively and is Hmited by the terms of, and resouwrces avallable, under 3 volunteer
agreament between all Australian tourism agencies;

= gloohol and diug redated anti-social behaviour i5 not confined to visitors, rather it is a growing
issue that many are attempting ko address at all levels of government;

= young travellers are in the high sk category for a range of safely issues and support is
essential;

= considerabie variation is evident in opinions and levels of support and/or concern regarding

chifferent issues of the backpacker phenomenon across the various LGAS,

XY
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Councils need 1o consider the appropriatensss of sach recommendation In relation fo local
dircumstanees, priorities and existing policies. The research identified a number of successfid tocal
strategles, which can be shared with others {see Appendix 4, p.112-118%

The key recommendations, outiined in more detail in Section 6 of the report (p. 78] concern:

1. The Backpacker label/definition
The Federal Towrtsm Minister’s Councll, for reference to Ge refevant sulbrcommitfes of the
Australian Standing Commilttee on Towrksm (ASCOT) and with appropriale consuflation, should

coyisider alternative terminology to backpacker!

2, Accommuodation
Strategics should be formulated fo faciitate the development of an adequate supply of budget
short-medium skay socommodation as a sustainable, low impact prodoct with niche market appeal.

3. Community and visitor planning

A set of aclions shoutd be developed fo address the different pressures and issues identified within
each focal area. This can be achieved through a local planning group thal engages the various
stakefiolders; council staiff and elecled represemtatives, chambers of commmerce, special intersst

groups, residents; police and ofhers,

4. Groater co-ordination between tiers of government
A set of strategies sfiould be fmplemented fo enswre a consistent, informed and progelive approach
wiich is resource-efficient across State and Local gpvernment fo support s imporiant arez and at
the same fime reduce the undesirable impacts on local amenfly and safety.
4 §. Working with Tourism NSW and the privaie sector
A collaborative effort is needed to botter manage ssuas and impacts at the focal
fevel
4 i.a. Bducation and expeciation management
Thrice separate informalion kits should be developed to educate residents, visitors,
and tusingsses about their rights and responsibilities
4 iL.b. Support for Local govarnment
A revigw of resources available to coundls managing fourfst ‘hot spots’ should be
condiicted
4 L. Increasing the diversity of the market
White the marketing of foeurism to Australiz is regarded as highly professional, work

is parhaps needad with Tourdsm NSW and Tourism Australia as well as Work
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Australia and oltfier agendes to attempl fo altract a greater mix of long stay visitors,
ancatiradging more diversity amongst the backpacker markel.

4.3, Werking with other State bodies
4.ii.a. Planning issues
NSV Department of Planning, with input from Local government, should review the
planning instruments refated to definitions, permissible uses in zones, and codes
most commenty Involved In regulating backpacker accommodation. This should
inciude the new Local Envirorimental Plans (LEP) Stendard Insirument tempiales,
4.1 Enforcament issues
Local Government and Shires Associalion, Backpacker Operafors Assodiation, NSW
Police, NSW Fire Brigade and the NSW Real Fstate Institute should colfaborate fo
ansure greater coardination between enfpreement agenaes.
4.4i.c Anti-social behavieur
NSW Offfce of Liguor, Gaming and Racing, the NSV Folice, the Australian Holels
Association and NSW Local Government & Shires Assodiation should consolidate ard
monitor the pumercus locsl strategies addressing anti-social behaviour finked o
excessive alcohol consamplion in public places.

pa
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i, Introduchion

Fveryone is putting thelr hands over their eves about this, IE is a multi-million doflar industry that
has been toft to run witd” (Former Waverley Mayor, Peler Moscatt).

Since the starl of the 21st century, backpacker tourism has grown considerably — as a lifestyle, a
travel preference and an industry. In Australia, international backpacker visitation has continued to
increase by approvimately 3 percent per vear since 2000, fo reach 557,724 visitors in 2007, This
growth is marginally higher than overall growth in international visitors (average annual growth of 2
percent, Tourlsm Research Austrafia 2008b). Largely as a result of the combination of low-cost
airlines, the expansion of information and communication technologies via the internet, and the
increased availabiiity of budget accommedation such as hostels, independent infernational budget
travel has become both easier to plan and organise, and also more popular, than ever before.

Backpacker fourisrn has been reported as amongst the fastest growing niche tourism markets
worldwide (Richards and Wilson 2004). 1t is a3 dynamic and diversifying industry whose economic
importance to Australian and global tourksm is widely documented. In 2004, the Department of
Industry, Tourism and Resources Tourism White Paper’ acknowledged backpacker tourism as an
‘important niche market’ and cited the significant expenditure of backpacker visitors compared
non-backpacker visitors (Department of Industry, Tourism and Resowrces 2004 28}, The economic
significance of backpacker fourism in particular has received considerable attention and has bean
sirongly emphasised. In 2003, for example, the Commonwesith Department of Industry, Tourism
and Resources "Tourism White Paper’ stated that:

[Blackpackers visit more regional areas than other international visitors and hence can
provide a boost 1o local economies which might not benefit significantly from the growth in

inbound tourism (Commonweaith of Australia 2003: 23).

The estimated economic significance of backpacker visifors for a range of areas, industries and
services is such that backpacker tourism is now commonly referred o as a “high vield segment’ of
the tourism industry. International backpackers, for example, account for 11 percent of international
visitors to Australia. However, they spend around 20 percent of alf tourist expenditure {Tourism
Research Australia 2008a; see also Appendix 2 for Statistics on International Backpackers to NSW
Year Ended December 2807, p.97) Simiarly, their average durstion of stay and average trip
expanditure were also noted a5 more than double that of non-backpacker visitors, In 2007, the

average duration of stay in Australia for backpacker visitors was 72 nights. This compares to the 26
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nights for other holidaying international visttors. International backpackers spent an average of
$5,55% par trip, whilz for non-backpacker holiday visitors the average trip expenditure was $2,347
{Touriym Research Australia 2008a).

Since 1994 Australian government tourism policy has actively focused on the intemnational
hackpacker market and has initiated strategies and campalgns to encourage the development and
expansion of a flourishing backpacker industry in Australia. The 1995 Commonwealth Department of
Touwrism's backpacker strategy was the first of many marketing and promotion campatgns 1o support
the industry (Commonweaith Department of Tourism 199%). At both Commonwesith and State
levels, backpacker tourism has recelved enthusiastic encouragement and support, The strong and
rapid expansion of the hackpacker industry over the past decade can in part be seen as a result of
these determined marketing strategies and initiatives. The incresse in visitor arrvals from around
248,000 in 1996 to 557,724 in 2007 certainly confirms Austratia’s rise in popularity as a backpacker
tourist destination {Tourism Research Australia 2008a}).

The sterectype of the impecunious, budget-conscious backpacker, travelling ‘on a shoe string’, is at
the same time debunked by this identification of the backpacker tourist segment as high-yielding
and economically significant. Once considered part of the extreme low-end of the tourist economy —
alternative, freg-naders’ vielding few economic returns — backpackers have also now become
highly sought after targets for a range of sectors: education, nisrsing, agriculiure, a host of primary
industries such as fishing and pearling, and horbicultural industries such as fruit-picking and
harvesting. It i for this reason that some commentators have noted that few modern social
developments are more significant and vet less appreciated than the emergence of the backpacker

travel industry {Jarvis and Peel 2605).

Our research confirms the increasingly redundant steveotype of the backpacker as a freeloading
‘drifter tourist’ (Cohen 1973), Indeed, an alfernative image of the backpacker that emerges from our
study, is one of a highly resourceful individual with considerable reserves of initlative and
enthusiasm, actively seeking out new experlences, and often undertaking periods of serious,

difficudt, and sometimes very demanding and strenuous, periods of work

Organising & working hofiday, in particular, which involves finding suitable work and locating
employers, requires considerable effort and initiative. Moreover, the amergence of the category of
the ‘backpacker volunteer’ also works to debunk the sterectype of the backpacker as sirply

interested in a lifestyle of self-absorbed, hedonistic teisure — an ‘ego’-tourist as opposed fo an ‘eco™
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fourist (Mowforth and Munt 1998:; 149).

in the context of a national skills shortage and Federal government incentives 1o create visitor
pathways to longer-term stays, Australis confinues fo figure prominenily as a key adventure
dastination” for backpackers in international terms {Richards 2007: 22). The Federal government
sees a direct connection bebween temporary visitation and more permanent setffement, and is
efcouraging more people [0 experience Australia initially on a temporary basis and then ‘creating
pathways to help migrants move sasily from temporary to permanent migration’ (Department of
Immigration and Multiculturat Affairs 2006h),

Backpackers and fravellers on Working Holiday Maker visas are included in the cohorts of temporary
visitors being targeted to consider more permanent setffement, and a large number of travellers
view their initial visa, whether it is a tourist visa or a working holiday visa, 85 a ‘stepping stone’ {0

more permanent residency. As one accommodation operator in our study describad:

We have got working holiday people who have come out, they've done their one year of work
here, they've done their threz months in the country, so they're here for two yaars ... But a lof
of them are working towards permanent residency in this country (Accommadation operator,

City of Sydney).

There is an increasingly blurred line between temporary visitor and permanent resident in these
instances. The community ambivalence, and ofter ihe sociat tensions, around backpackers stems to
a great extent from the fact that they exist in 50 meny ways in this ‘grey zone' between {emporary
visitor and permanent resident. In & sense, backpackers are a subset of visitors who increasingly
defy easy or even, any, delimitation. By staying for exdended, increasingly longer, periods of time,
backpackers problematise the standard ‘guestfhost’ relationship of conventional tourism, OFf course
in any globalising urban sefiing today, the so-called ‘hosts” of place and community are themselves
as likely to be shori-term as permanent residents, fransients too at some level in the sense of not
being bound to one particular place. Thus, what is of interest here is the question of accommuodating
{in a number of ways and senses) this dass of ‘global nomad’ (Richards and Wilson 2004) within the
urhan setling.

Thase days wealthy older travellers are as keen on naw fronfiers as thelr kids. The upshot?
Flashpacking, where the knapsack goes first dass and a fve-star hotel s followed by a night on the
beach (Maxwell 2008: 42).
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As mentioned above, the backpacker tourism market is diversifying and becoming fragmented. Cne
of the most widely cormmented upon trends in the industry has been the emergence of maore
upmarket, less budget-conscious backpackers, a group of travellers that have been termed
‘flashpackers’. This cohart of travellers is stili regarded as ‘experiential’ travefiers. However, they are
not restrained by budget fimitations and eschew other once-typical features of backpacking culture
such as dormitory-style accommodation and cheap, ‘shoe-string’ living.

The new labof of the 'flashpacker’ also challenges the traditional “strapped for cash’ stereotype that
has become synonymous with the backpacker. A neologism that is generally used to refer {o the
more ‘affluent’ backpacker, the flashpacker has come to describe the traveller who arrives with a
sizeable credit card Imit and budget, mobite phone, digital camers, iPod, laptop, seeks regular
access to wireless internel, and a reasonable budget, It is alsc a term frequently used to describe
the ‘feminisation’ of the independent traveller, in particular, groups of yourg woimen who may be
staying in hostel-style accommodation but who will spend freely on leisure activities and travel
experiences such as organised wine tours and adventure travel activities such as learning to surf and
charter flights {Richards 2007: 5).

The term also refers to the growing demographic of alder travellers {aiso sometimes called 'gray
nomads’) who travel witfront a budget, yet who shun traditional organised travel or package tours

and venture to destinations once the reserve of more adventurous backpackers.

In fact, there has been a significant growih in older travellers, particularly in persons aged 40-4%9
years since 2000, This age group now represents 12 percent (62,000 visitors) of all backpacker
visitors, up from 8 percent {38,000} in 2000 (Tourism Research Austratia, 2008b; see also Lonely
Planet 2007). Backpacker accommadation opearators interviewed for this project also described this
trend, In the words of one: 'A backpacker isnt 3 young parson anymore, A backpacker is the oider
generation, as well. They also travel ... they've finally felt comfortable that they can go off and see
things for the first time’ (Backpacker accommedation operator, Randwick), Other operators
confirmed this market change:

Yas. And older people who, instead of going on their one-week vacation, they'i come and
do i on @ budget for six weeks, and they might be in their forties or fifties. So #'s a whole
different market (Backpacker accommadation operator, Randwick).

Regardless of the usefulness or legitimacy of the label, the popularity of the term “flashpacker’, and

the widespread commentary on the flashpacker phenomenon serves to indicate an important shift i
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the travel trends of young backpackers. Contemporary young backpackers are generally considered
to be more demanding and discerning than thelr predecessors, expecting a range of qualify services

andg *home comforts’ from thelr accommodation faciities. As one accommaodation operator put it

My general viewpoint on backpackers is thal they're more in tune with their environment.
They want green, and all that sort of stuff. It's no fonger the scummy backpacker as such. 1
think there's a lot more females that are doing i, and there’s 2 lot more demand for quality
in their {sic] establishments ... We had a whole floor dedicated to girls called "The Sanciuary’
... and the only way to do that is 1o have a clean, safe, legitimate business. They want the

internet, they want wireless ... {Operations manager, Manly).

A number of operators concurred with this view, outlining that theres is now a cohort of younger
traveilers sesking more ‘upmarket’ accommodabion that is significantly different to the traditional

backpacker hostel experience:

They want more, like, the en suite sort of pseudo budget hote! feel, and they turn up with
baggage, and not a backpack. They're stift young. They fit the mould ... but they want a
different product. They're actually spedifically looking for if. They want budget, but budget
with an en suite, and they want to have a TV in the reom! They dont necessarily want to
socialise with other people .. They don't want to go for the traditiona! sort of hostel experience

(Backpacker accommaodation oparatar, City of Sydney).

These quotations above demonsirate how diverse and niche-driven the backpacker market has
become, They also ilustrate some of the new trends emearging in the market which will continue to
play out into the future. The image of backpacker tourism that is appearing here, especially when
taking Into consideration the Hashpacking phenomenon, is of a highly diverse, often Incongruous,
mix of travel experiences and accomnmodation preferences. I is often a very contradictory mix of
slumming iV and selectivity, the comforts of home and high-risk ‘on holiday’ practices, adventurous

travel and luxury, leisure andwork, being a traveller andliving fike 3 local,

Az a resuit of this fragmentation in the markel, many hostels are evolving and trying to cater for a
more diverse range of travellers’ needs and changing demands. Hostels have begun to offer more
up-market accommadation and to provide services and comforts that were not normally assodiated
with the ‘no frills’ austerity and parsimony of backpacker travel, though as will be discussed later
thare is an inadequate supply of divarse kinds of accommodation in the Sydney context.
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Lot

The steadily increasing number of backpackers to Austrafia indicates the strength and reslilence of
this market. Despite temporary, short-term fluctuations the picture emerging from these trends is of
an expanding and diversifying backpacker industty and independent travel secior. According lo
Tourism Research Austraiia’s 'Niche Market Report|, 'the backpacker market exhibits considerable
resifience in times of adversity’ (Tourism Australia 2006: 2; see also Tourism Australiz 2005). And
adversity is an appropriate characterisation of the current condition facing Australian tourism with a
deciing in first-ime visitors reported in 2008 for the first ime in seven years (Murwo 2008: 17; see
atso Lee 2008: 9 on Australia’s flagging tourism industry”).

In addition, backpackers themselves are also recognised as flexibie, resifient travellers. They have
been described as ‘relatively indifferent to risk, a characteristic which has increased their value since
the giobal downturn in international travel as a result of the 2003 outbreak of SARS in Asia and
highly publicised terrorist acts in the Unpited States, Bali, London and Egypt’ {Pedl and Steen 2007:
1057). These guaiities — fexibility, resilience and youthfyl enthusiasm — are also cited by
ernployars as some of the key altributes of backpackers in working environments.

The #mportance of backpackers as providing a flexible pool of labour at a time of skills and labour
shortages is well recognised by many employess. Flexibility, resilience and a sirong work ethic were
repeatedly mentioned by employers in our focus groups and inferviews as the benefits assodiated

with working backpackers:

They do the jobs that & lot of Australians arent inclined to do. Theyll be working on Anzac
Day picking up glasses in a pub, whereas you try and find a local guy who'll do that and he
says “No, it's my day off". It gives the hospitality industry a great pool of Iabour that isnt
available -— sometimes you've even gol people who aren't fussy about Christmas, and theyll
work through that because back in their country it's no big deal, and they® work through.
50 it's & very flexible pool of labour that doesn't mind working public holidays and will do
fairly menial jobs in terms of dleaning vomit on a bathrcom fioor or picking up glasses or
whatever {Backpacker accommodation operator, City of Sydney).

Backpackers and working holiday makers provide essential labour, skills and services for a range of
sectors and service industries. Tn the current context of severe skills and labowr shortages, the
contributions that such travellers make to the overall economy are significant and substantial, It is

therefare becoming clear that backpacker tourism should be seen as an adjunct to a range of other
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sectors - labour Torce, education, rural and regional economies, service industries, health etc —

which are dependent on a pool of labour Increasingly derived from international traveliers.

1.4 Warn 45}

Australia’s Working Holiday Maker Programme (WHMP, previously known as the Working Holiday
Maker Scheme) was established in 1975, WHMS visas allow young people fo travel and work in
Austrafia for 12 months, Currently, Australia has reciprocal agreements with 21 countries. The
primary objective of the scheme is o encourage travel by young internationals, permitting young
people aged between 18 and 30 to combine a pericd of work and travel in Australia, The
Commonweaith Government has estimated that the scheme contrfbutes over $1.3 billion to the
Australian economy (Department of Immigration and Multicultural Affairs 2005},

The principal {original) purpose of the Working Holiday Maker Programme was to foster culfurel

exchange. The WHMP allows ‘working holiday makers to have an extended holiday in Australia by
supplementing their trave! funds through incidental employment and 10 experience closer confact
with a tocal community’ {Depariment of Immigration and Citizenship 2008},

Working holiday makers (WHMs) are not supposed fo impact detrimentally on the local labour
market, hence the restrictions limiting work o the one employer (Joint Stending Commiliee on
Migration 1997). However, backpackers and WHMS visas are increasingly used to meet specific
labour needs In particular indusiries or sectors of the economy. In recent years, largely as a result of
concerns over labour shortages, therg has been a Rurther expansion of the Working Holiday Maker
Programme. The Federat Government has extended the Working Holiday Maker Prgramme 1o include
mora countries, and It has also iheralised the regulations governing Working Heliday Maker visas.
Now WHMs can remain in the same job for bwice as lopg — six months rather than Hwee months —
and can stay, potentially, for two vyears rather than the one year covered by previous visa
restrictions. The typa of work WHMs can do has also been expanded: in addition 1o fruil picking,
they can now work in industries as diverse as harvesting, fishing, pearling, shearing, bulchery and

forastry.

In 2006-2007 a total of 136,422 Working Holiday Maker and Work and Holiday visas were issued.
This is a significant increase, in fact almaost a doubling, of the number of visas granted in the 2000-
2001 peried {76,570). Working Holiday Maker and Work and Holiday visas are increasingly popuiar

as evidenced both by our own research findings and Department of Immigration and Giizenship
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figures. In that year {2006-07), the UK was the main source country for working holiday makers
{31,203 visas issued in 2007) followed by Korea {28,562).

As noted above, a range of indastries, including the horticultural industry, have become increasingly
rellant on thess “backpackers’. Since 1 November 2005, WHMs who have worked as seasonal
weorkers in regional Australia for a minimum of three months have been able to apply onshore for
another 12 month visa. Thay can also apply onshore for a Skilled Indeperdent Regional visa o stay

in Australia.

Backpackers have always visited destinations in Australis for extended periods of time, Recent
changss to the Working Holiday Maker visa reguiations have now increased the opportunities for
ionger visitation periods. The steadily mounting popularity of Working Holiday visas supports the
frend that has been obsarved by a number of studies that backpackers are visiting for increasingly
diverse durations of stay, including bofh shorter and longer stays, White much anecdotat evidence
collected during the study suggests a trend towards longer stays, the average skay in Australia had
actually decreased from 75 nights in 2800 to 72 nights in 2007, However, some are also fraveling
maore often. The average number of trips faken by young people has increased in the last five years
(Touwrism Research Australia 2008b).

Internationat students and ‘student backpackers' represent a growing niche markef. These young
visitors tend o combine a period of study in Australia with a period of travelling or backpacking,
This category can also refer to international students who combine study and traved, and includes
study abroad’ and ‘exchange students’. Around 7 percent of all international backpackers gave
education as their main reasaon for visiting Australia. It is estimated that these ‘student backpackers’

each spend around $13,047 during their stay (Tourism Research Australia 2008b).

In the year ending December 2007, for example, visitors who stated education as their main
purpose of visit, spant a total of 46 million nights in Australia, representing 29 percent of all
international visitor nights stayed. While in Australia, education visitors spent 58 percent of their

nights in & rented house, apartment, flat or unit (Tousrism Research Australia 2008b).

The significant growth of the backpacker market has coindided with increased marketing from
Australian universtties, which now promote study programs with elements of {ourism typically found
in the backpacker industry, Indeed, a number of residents interviewed for this project spoke about

the noise and disruption caused by such “student backpackers', particularly in the Randwick LGA
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{near UNSW) and in the City of Sydney where backpackers have been identified as a concern for
same residents of apartment buildings in Pyrmont and the CBD.

A very clear, rapidly changing element of the backpacking phenomenon, like other visitor segments,
then, Is its increasing diversity and market segmentation and differentiation. As the Fxecutive Offfce
of the Youth Hostels Assodation (YHA} put it

1 can give you haif a dozen different tribes of backpackers, [ mean, it's a segmented market,
{There 15} the low end. Thay're the ones who don't trave! around .., But there’s lots of others
who are travelling around and who are picking fruit in places where It would otherwise be
falling off the vine, who are spending money in regional communities (Julian Ledger, CEQ,
Youth Hostels Assodiation [YHA] NSW).

This project has identified a number of emerging niche markets, including:
Working backpackers

Student backpackers/International students

Yolunteering hackpackers

Hashpackers

Adventure travellers

Grey nomads

L

Gap-packers

Although this is in no way a definitive list of the niche markets within the backpacker industry, #
provides an overview of the complexity of the market, and the difficulties in defining a "backpacker”.
Waverlay Council, for example, row prefers 1o use the more neutral term 'visitor, a very bread term
with s own limitations, Many travellers themsalves also rejact the “backpacker” label, as shall be

seen later in the report.

It appears there are substantial definitional problems in refation 1o how backpackers — and the types
of accommodation they occupy — are classified. As will be discussed later, there are further
definitional ambiguities in relation to the definitions of “resident’, “host', ‘community’, ‘tenancy’, and

‘transient’, ‘temporary’ and "permanent visitors’,
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Both ‘authentic” and “local’ experiences are highly valued by backpackers. Tourism NSW, for
sxample, states that backpackers are “eager to mix’ with locals and are ‘particularly interested in
meeting and Bving with ordinary Australians’. They are also interested in activities that are
‘authentically Australian’ and removed from mainstream tourist experiences (Tourism N5W 2008). A
preference for shared  rental  accoramedation over conventional Dackpacker  hostel-style
accommodation, is 8 means, some backpackers believe, by which they are going to achisve a 'mate

authentic’ experience.

Despite the mportance placed on authenticity, it was noted in prefiminary literature searches for this
study that lsrge numbers of voung independent travellers also tend to congregate in ‘suspended
wraveller enclaves’, where backpackers carve out an almost self-enclosed space maintained by dense
networks of friends and other wavellers (see Wilson and Richards 2008). One of the issues it was
considered interesting for our research to track, then, was the mix of iImpuises among backpackers
in Sydney to simultansously get to know the locals, while afso joining a2 self-contained “backpacker

bubbie’ or communily of traveliers.

International youth and student travel are major markets. It has been recognised by several studies
that ‘internaticonal bravel experiences are an essential part of young people’s personal and
educational development, fesds their curiosity of other cultures, and contributes 1o the “openness”
that underpins international understanding’ {Richards 2007: 3). Travel has long been seen as
necessarily entailing experiences that are different to or opposed to those which constitute “home’
and everyday life. Yat for many of the backpackers interviewed for this project, the appeal of
working holiday backpacking is precisely the opportunity it provides to have the ‘authentic’
experience of staying and working for long pericds of time i residential communities, and to live, so

to speak, hot as 3 tourist, but as & local,

I this way, working holiday makers ofien live in a house, in a suburb, go to work, drink at the pub
— a prosal; procession of actlvities not all that different from the fife they left behind at home. Tn
this version of ‘ordinary life” {which tourism has conventionally been defined against) the usual
oppositions between the touristic and the everyday, home and elsewhere and s0 on, are casually
unsetiled. The working holiday, thersfore, may at some time provide ferritories of fresdom and
periods of leisure, but s defining feature is that it more often than not becomes a relocation of
familiar work routines, reguiations and social relations in new places and contexts. As Ateljevic and
Doorne {2064: 76} contend, ‘the refationship between work and lelsure, particularly with respect o

working holidays, is a rapidly changing element of the backpacking phenomenon’,

10
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Some stakeholders in the tourismy industry seek to resclve the definitional problems surrounding
‘backpacker’ with reference to the accommodation type that is used. For example, the operational
definition of a backpacker currently used by Tourism Australia refers 1o a person who spends at least
ang night in either backpacker or hostel accommodation.  The limitations surrcunding this working
definition of a backpacker are dear, however, when one considers the percentage of nighis
backpackers do 7of spend in either backpacker or hostel accomimodation. The 2007 international
Visitor Survey found that white in Australia, backpackers spent only 37 percent of their nights in
backpacker or hostel accommodation. For international backpackers a range of accommodation
lypes was involved: onty 23 percent spent all of thelr nights in hostel accommodation; 28 percent
chose o stay in a rentad house, apartmant, unit or flat; and, 12 percent chose to stay in the hemes

of friends and relativas {Tourism Research Australia 2608b})

The term "backpacker’ is defined for statistical purposes as any visitor who has stayed in backpacker
accommodation (i.e. a backpacker hostel), And witile this is how government statistics define and
use the term, a problem nevertheless exists in that many people - both inside and putside the
industry ~ take the labe! to connote a parbcular type of traveller with assumed shared
characteristics. As for the traveiler concarnad, most do nol stay most of the time in this particular
accommodation.  Furthermare, while it is the case that other teurism visitors, for example, ‘nature
tourism’ visitors, spend only some of their time in a “natural environment’, the public sentiments at
stake in the ‘extension” of the backpacker into spheres of accommodation beyond the hostel are

contentious, as will be summarised at 1.11 {below, and discussed later in the report),

One of the major kmitations of laws and regulations surrounding town planning and development
control practice and policy for backpacker hostels, s that in the context of concern to this study, the
license restricts provision of accommodation to a maximuem of 28 days. Backpackers find ways of
avercoming this imitation to enable longer term stays, as do operators such as one who stated in
inferview: “You can check out for a day and then check in the next day. Some of them check out at
ten, put thelr luggage out, and check back in five minutes later!’ {laughs) (Backpacker

accommaodation operator, City of Sydney).

The demand for a longer-stay, therefore, is freguently overriding the technical requirements of
compliance. It also appears that backpacker hostels are in effect offering longer term stays for
backpackers simply because outside of the rental market there is little alternative accommodation

avaitable:

11
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There are people who stay in hostels {T've heard, because 1 made some enquiries at Kings
Cross to actually purchase some} who stay exiremely long term. Six months, five months
-because they can't find the alternative. There's & lack of supply (Accommodation operator,
City of Sydnay}.

The pressures being placed in Sydney on the rental market, boarding houses, and Hlegitimate
premises have been intensified by backpacker demand. It should, however, be noted at this point,
that over the past three to five vears, the use of residential premises {(gpartments and houses) by
visitors to Sydney has also been driven by the need for ownars fo acquire tfenants. Residential
vacancy rates at one point were quite high and the Jack of traditional tenants did itself contributs to
a shift to shori-term lettings, 5o, investors in the rental market were being supported by short-term

letting. Furthermore, i needs 1o be ackrowladged that these visitors have been entitled under the

Residential Tenancies Act to stay in residential premises if staying in excess of 60 days,

Such complexities provide context for this project’s investigation into communily impadts in
residential Sydney. Trrespective of whether backpacker tourism represents a search for an authentic
Australian experience, a desire to mix with the locals and become patt of the community, or a cost-
cutting measure and a way to save money on accommodation, the phenomenon presents a nusmbaer

of significant challenges o urban residential communities.

The global tourism industry, like many industiies over the last couple of decades, has become
increasingly flexible, diversified and fragmented. The industry has aiso been profoundly transformed
by the rise of what economists Pine and Gifmore {1999) have described as the ‘experience
economy’. This is a term used o indicate the shift from 'mass tourism’ to a diversified market of
individual and independent travellers seeking a broad range of eclectic, and so-called “authentic,
and ‘original” experiences. One of the results of this shift is the extension of tourism's embrace into

ever maore private and Yocal” zones of foreign” cultures and host socielies.

This search for new experfences, and for so-called originality and authenticity, has profound affact’
and consequence within the tourism industry. The tourist vearning for sensory engagements with
particular places {such as the 'sand, sea and surf’ for which Sydney is widely marketed for young
travellers) shapes the experiences of hackpackers and the ways In which they use and consume
public spaces. The issue of tourism marketing and promotion is fundamental to the kinds of

expactations foursts hold and the kinds of experiences they wifl demand or expect 1o have.

12
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This stuely therefore investigates not only the ways backpackers are received by local communities,
but also the ways tourist discourses and representations of places and experiences shape and inform
the activities of backpackers. For example, as will be discussed later, a number of residents
intarviewed for the research believed that there should be a broader set of images and experiences
marketed to international backpackers beyond the stereotypical British or Irish backpacker (who, as
shall be reported in findings from the Backpackers Survey, represented the majority of the profect’s
survey respondents),  Although it was not the objective of this study to analyse such marketing
material itself - its brand elements or images - there is reason to expect that the promotion of a
greater mix of experiences and images to a diversity of nationalities might have the potential to shift
some of the negative and enfrenched stereotypleal images and assumptions that have developed
around the identity of the ‘backpacker’. This was suggested by one interviewed operator:

So maybe it just takes a bit of time for the community’s parception to catch up. A few years
ago, everyone just wanted to come and get pissed, and the community said, “Well, that’s all
they are. Backpackers are just people who come and pee I my front garden,” but now that
the backpackers are changing, and they're travelling with lapiops and staying in nicer
accommadation, they want to get out and do and see things, maybe in & few years' time the
community will catch up and see them as pot a bad thing {Backpacker accommodation

aperater, Rancdwick).

I think they add a Jot of vitality fo an area. IS really a matfer of addressing the isstes which
Aow from that which arentt baing very well addressad (Backpacker accommigdalion aperator,
City of Sydney},

While backpacker tourism is being actively promoted at the national level and is of considerable
eronomic importance to regional Australia, its benefits to local commurnities remains a contenfious
issue, Both the Federal government and the tourism Industry actively promote the backpacker seclor
as a key niche rrarket for development because of ks high vield. Yet neither a coordination of these
initiatives at a local level nor recognition of the impact on Local government has been given
sufficient aliention, As one Waverley resident expressed it "NSW and Australian Tourism is saying
one thing, and peor Bondi and Waverley are trying 1o say, "It’s not like that, guys, because we can't
handie it {Waverley resident, member of precinct commitiee).

Operators within the industry also recognise the impacts, as a young entreprenaur in the budgst

self-drive hire business stated: “Australians fear and loathe backpackers. The industry and
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