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Executive Summary

The Queensland Conservation Council (QCC) recognises 
that addressing climate change is at the heart of efforts to 
protect and conserve Queensland’s unique biodiversity and 
ecosystems. Effective climate policy is also critical to business 
and industry productivity, reduced living costs, and overall 
environmental and socioeconomic wellbeing.

As a starting point for ongoing review and improvement of 
Queensland’s climate change policies, this report provides a 
critical analysis of Queensland’s Climate Transition Strategy 
(the Strategy) and associated emissions reduction and 
renewable energy targets to determine if current policies and 
actions are enough to transition the state’s economy to zero 
net emissions by 2050. 

The five chapters of this report work to answer five key 
questions, including:

1. How will Queensland’s commitment to zero-net 
emissions by 2050 be translated into practice? 

2. Do published business as usual (BAU) emissions 
scenarios for electricity and transport provide a realistic 
outlook on which to base Queensland’s transition 
planning?

3. What needs to happen to transition Queensland’s 
energy and transport sectors to zero-net emissions?

4. What are some transition opportunities and challenges 
facing regions and communities and what can be done 
to facilitate a Just Transition? 

5. Is climate change legislation needed to get Queensland 
to zero-net emissions?

To answer these questions, the report examines relevant 
commitments, policies and actions, the state’s greenhouse 
gas emissions inventory, published BAU emissions projections 
currently informing policy, and technology deployment rates 
and economic and policy trends across electricity and transport 
sectors. Findings in the report are based on analysis and advice 
provided by a wide range of experts and knowledge holders 
over the past 12 months.

The report’s findings draw attention to inconsistencies across 
Queensland’s policies and actions and the government’s 
commitment to transition to a zero-net emissions economy 
by 2050. For instance, the Queensland Government does not 
have a clear definition or framework to provide consistent 
direction and transparent monitoring and reporting for 
assessing progress on the state’s emissions reduction goals. 
Other challenges and opportunities highlighted, such as 
technological disruption and price evolution across emissions 
intensive sectors, indicate that more ambitious emissions 
reduction targets alongside a more robust policy and 
regulatory framework can lead to better socioeconomic and 
environmental outcomes for Queensland. 

To improve chances of achieving a zero-net emissions economy by 
2050, QCC recommends that the Queensland Government:

1. Clearly define the zero-net emissions target and provide a 
framework that sets interim targets and outlines criteria for 
regular and transparent evaluation of progress;  
Clearly outline what “zero-net emissions” in 2050 will look like, 
and define criteria and actions for tracking progress, based 
on best practice guidelines and principles, for greenhouse gas 
emissions inventory and policy and action accounting.

2. Integrate climate change commitments across all 
government decision making and policy;  
Ensure the zero-net emissions target is integrated into policy 
and decision-making criteria, with responsibility placed 
on all departments to facilitate and not compromise the 
achievement of the emissions reduction targets, and to report 
annually on achievements. 

3. Review the use of one Business as Usual (BAU) emissions 
model to plan pathways to 2050; 
With significant technological disruption taking place, a 
single BAU projection should not provide a basis for long-term 
climate action. Instead, several future scenarios incorporating 
recent technology deployment rates and price evolution 
should inform mitigation efforts to 2050

4. Increase ambition to decarbonise the energy and transport 
sectors; 
Renewable energy targets should apply to total  energy 
requirements (including liquid fuels and gas), not just 
stationary energy, and all energy-intensive sectors should 
have associated efficiency and emissions targets. This should 
be supported by a commitment to no new or expanded fossil 
fuel generation capacity in Queensland.

5. Take steps to facilitate a smooth and just Transition away 
from fossil fuels; 
Ensure transition policies and actions do not exacerbate 
existing or create new socioeconomic hardship, particularly 
for the communities, workers and businesses that depend 
on emissions intensive industries. Practical and participatory 
pathways to shift emissions intensive operations to low 
carbon alternatives should be outlined with targets and 
timelines included.

6. Enact state-based climate change legislation and review 
other relevant legislation to ensure a robust regulatory 
framework is in place that supports progress to zero-net 
emissions; 
Queensland’s regulatory frameworks should support and 
contribute to delivering on both emissions reductions and 
renewable energy targets. 

More detail, including proposed sets of actions to address the 
challenges and opportunities highlighted through our findings, 
are outlined in the following pages. With strengthened policies 
and legislation that facilitate a smooth and Just Transition, 
QCC sees a future Queensland that is home to world-leading 
zero-carbon industries, and where the state’s economy, society, 
unique biodiversity and ecosystems all prosper.
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Glossary

Definitions adopted from sources including AEGIS, the Greenhouse Gas Protocol and the IPCC
Accounting Framework The National Greenhouse Accounts are consistent with both UNFCCC and Kyoto Protocol accounting 

provisions that are underpinned by a comprehensive approach to emissions accounting, requiring inclusion 
of all sources and sinks where adequate data exists. Kyoto provisions for land use change and forestry are 
more limited.

The Australian Greenhouse 
Emissions Information 
System (AGEIS)

AGEIS is a centralised, accessible and transparent emissions estimation, emissions data management and 
reporting system used to compile National, State and Territory inventories.

Base year emissions target Reduce, or control the increase of, emissions by a specified quantity relative to a base year. For example, a 
30% reduction from 2005 levels by 2030. 

Business as Usual (BAU) Also known as baseline projections, are developed to present what the future emissions profile will look 
like without any new government interventions (policy measures or political commitments).

Carbon leakage Where  emissions reductions may be offset by an increase of the emissions in another jurisdiction as a 
result of: (1) relocation of energy-intensive production; (2) increased consumption of fossil fuels through 
decline in the international price of oil and gas triggered by lower demand for these energies; and (3) 
changes to incomes (thus in energy demand) because of better terms of trade.

Carbon offset A market-based approach that allows those reducing greenhouse gas emissions (such as those under an 
emissions cap) to offset emissions at another source. Australia has a voluntary National Carbon Offsets 
Scheme. 

Climate change mitigation Implementing policies to reduce greenhouse gas emissions and enhance sinks.

Climate change adaptation Initiatives and measures to reduce the vulnerability of natural and human systems against actual or 
expected climate change effects.

Demand Management Can involve the voluntary moderation of customer electricity demand at peak times or the supply of 
electricity from generators and storage batteries connected at customer’s premises or to the distribution 
network.

Demand Response Provides incentives such as time of use rates to reduce or shift consumer electricity usage from peak 
periods. 

Emission Type The release of a particular gas to the atmosphere as a result of a certain activity. Emissions can be one of 
the following four types:

Generated - the gross result of a process or activity;

Recovered - the diversion of emissions for use in a secondary process, such as power generation;

Sinks - the process of removing carbon from the atmosphere;

Net emissions - remaining gas released to the atmosphere after generation, recovery and sinks are taken 
into account.

Emission Factors The quantity of GHGs emitted per unit of some specified activity.

Fugitive Emissions

Fugitive emissions involve the release of non-combusted greenhouse gases (GHGs) arising from the 
production and delivery of fossil fuels. Fugitive emissions from solid fuels arise from the production, 
transport and handling of coal, and emissions from decommissioned mines and coal mine waste gas 
flaring. Fugitive emissions from oil and gas extraction, production and transport involve venting, flaring, 
leakage, evaporation and storage losses.

Definitions adopted from sources including AEGIS, the Greenhouse Gas Protocol and the IPCC
Greenhouse Gas (GHG) The most common GHGs are carbon dioxide (CO2), methane (CH4), nitrous oxide (N2O), 

hydrofluorocarbons (HFCs), perfluorocarbons (PFCs) and sulphur hexafluoride (SF6). Emissions from these 
gases are reported under the Kyoto Protocol, and aggregated into carbon dioxide equivalents (CO2-e) using 
factors called global warming potentials (GWPs). The default setting for the system is to report emissions 
of the six main classes of gases aggregated into a single CO2-e estimate for each sector. Emissions of other, 
indirect gases, which cannot be aggregated because they do not have GWPs applied to them, are also 
reported individually under the UNFCCC inventory. These gases include nitrogen oxides (NOx), carbon 
monoxide (CO), non-methane volatile organic compounds (NMVOCs) and sulphur dioxide (SO2).

Greenhouse Gas Inventory Comprehensive accounting of a jurisdiction’s or organization’s GHG emissions impact on the atmosphere. 
The inventory provides information on the sources of emissions and trends over time and is necessary to 
track overall progress toward GHG reduction goals.

Global Warming Potential Represents the relative warming effect of a unit mass of a GHG compared with the same mass of CO2 
over a specific period. Multiplying the actual amount of gas emitted by the GWP gives the CO2-equivalent 
emissions. By international agreement, the GWPs used for this inventory are those identified by the IPCC in 
the 2007 IPCC Fourth Assessment Report (IPCC 2007). (GWPs are listed in the notes section of the national 
inventory report).

Intergovernmental Panel on 
Climate Change (IPCC)

The IPCC produces the 2006 IPCC Guidelines for National Greenhouse Gas Inventories (2006 Guidelines). 
The 2006 Guidelines were produced at the invitation of the United Nations Framework Convention on 
Climate Change (UNFCCC) to update the Revised 1996 Guidelines and associated good practice guidance 
which provide internationally agreed methodologies intended for use by countries to estimate GHG 
inventories to report to the UNFCCC.

Kyoto Protocol The Kyoto Protocol was developed through the UNFCCC negotiating process and is an international treaty 
designed to limit global greenhouse gas emissions. The Protocol sets binding GHG emissions targets for 
UNFCCC developed country parties that ratify the agreement.

Policies and actions Refers to interventions taken or mandated by a government, institution, or other entity and may include 
laws, directives, and decrees; regulations and standards; taxes, charges, subsidies, and incentives; 
information instruments; voluntary agreements; implementation of new technologies, processes, or 
practices; and public or private sector financing and investment; among others.

Policy and action accounting Attributes changes in emissions to specific policies and actions and informs policy design and evaluation. 

Scope 1 Emissions Direct GHG emissions.

Scope 2 Emissions Indirect GHG emissions, such as from purchased electricity.

Scope 3 Emissions Indirect GHG emissions not covered under Scope 2, such as production of materials from purchased fuels, 
any outsourced activities such as waste disposal, and exported emissions via fossil fuel resources or energy.

Source Any process or activity that releases a GHG, an aerosol or a precursor of a GHG into the atmosphere.

United Nations Framework 
Convention on Climate 
Change (UNFCCC)

An international treaty that commits signatory countries to stabilise anthropogenic GHG emissions to levels 
that would prevent dangerous interference with the climate system. The UNFCCC also requires signatories 
to develop and update national inventories of anthropogenic emissions of all GHG not otherwise controlled 
by the Montreal Protocol.
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Already climate change impacts are driving plants and animals towards the poles, to higher altitudes (e.g. white lemuroid possum) and 
greater ocean depths in search of cooler temperatures (Chen et al., 2011). In 2009 sea level rise flooded the last remaining habitat of 
the Torres Strait melomys, and recent record ocean temperatures have caused consecutive mass coral bleaching events, from which the 
Great Barrier Reef may never recover (Gynther et al., 2016; Climate Council, 2018). If emissions continue, the world risks losing half of all 
species before the end of the century (Warren et al., 2018). 

In 2015, countries around the world committed to doing 
what is necessary to achieve zero-net emissions and avoid 
dangerous levels of warming before the second half of the 
century (Article 4, UNFCCC, 2015). Global temperatures 
are now more than one degree Celsius above the late 19th 
Century average, yet Australia’s emissions have continued 
to rise over the past three years (Australian Government, 
2018a; NOAA, 2018). Despite Australia’s inadequate 
Federal climate change targets and policy, positive 
changes are taking place in the private sector and at 
sub-national levels of government, including actions taken 
by the Queensland Government (CCA, 2014). Given that 
effective climate policy is critical to business and industry 
productivity, reduced living costs, and overall environmental 
and socioeconomic wellbeing, continued and strengthened 
state-based action is needed.

The Queensland Government recognises that continuing 
to emit as we are is irresponsible, and Queensland’s future 
prosperity is dependent on achieving a zero-net emissions 
economy. In July 2017, the Queensland Conservation 
Council (QCC) welcomed Queensland’s contribution to 
delivering on the Paris Agreement with the release of their 
Climate Transition Strategy: Pathways to a clean growth 
economy (the Strategy). The largest emitting jurisdiction in 
Australia, Queensland has an emissions-intensive, resource-
based economy and is facing substantial economic risk 
from the global climate transition (Australian Government, 
2018b). Queensland is at a turning point where emissions 
reductions are necessary not only for addressing climate 
change, but for economic sustainability. The Strategy 
(2017) is underpinned by the Queensland Government’s 
commitment to deliver:

• zero-net emissions by 2050;

• 30 per cent emissions reduction by 2030 based on 
2005 levels; and

• 50 per cent renewable energy by 2030

The Queensland Government has been working to implement 
and build on short-term actions, including working to identify the 
risks, opportunities and costs involved in transitioning to a zero-
net emissions economy (refer Appendix A). QCC has supported 
actions taken by the Queensland Government to become a leader 
in renewable energy generation, expand their carbon farming 
industry, form partnerships across sectors, and join collaborative 
networks to discover and implement solutions to climate change. 
The Department of Environment and Science is drafting a Green 
Paper that will outline a suite of post-2020 pathways to a zero-
net emissions Queensland. Public consultation is planned for early 
2019. 

From August 2017, following the release of Queensland’s Strategy, 
QCC commenced a critical analysis of the state’s climate change 
mitigation policies and actions to determine the likelihood of 
achieving a smooth transition to a zero-net emissions economy 
by 2050. Analysis, outlined in this report, considers Queensland’s 
current greenhouse gas (GHG) emissions inventory and policy 
context, the published business as usual (BAU) emissions trajectory 
currently informing Queensland’s climate mitigation policies, and 
global decarbonisation trends across electricity and transport 
sectors.

Through consideration of the current context in Queensland 
alongside global trends, this report works to answer the following:

1. How will Queensland’s commitment to zero-net emissions by 
2050 be translated into practice? 

2. Do published BAU emissions scenarios for electricity and 
transport provide a realistic outlook on which to base 
Queensland’s transition planning?

3. What needs to happen to transition Queensland’s energy and 
transport sectors to zero-net emissions?

4. What are some transition opportunities and challenges facing 
regions and communities and what can be done to facilitate a 
Just Transition? 

5. Is climate change legislation needed to get Queensland to 
zero-net emissions?

Based on analysis and advice from a wide range of experts 
and knowledge holders alongside the review of published 
information regarding Queensland’s policies and actions over 
the past 12 months, this report highlights inconsistencies 
and obstacles that remain in the Queensland Government’s 
approach to transitioning the state to a zero-net emissions 
economy by 2050. While zero-net emissions is conceptually 
understood, confusion remains on which GHG emissions and 
accounting methodologies are applicable and what associated 
terms mean (Australian Government, 2018a). Queensland’s 
current emissions reporting and climate policies and actions are 
fragmented, and there are gaps in the effort to track progress 
towards the zero-net emissions target.

The findings, challenges, and opportunities presented here 
provide a starting point for ongoing review and improvements 
to Queensland’s future policy development. However, a 
framework that provides direction and guidance for tracking 
the effectiveness of policies and actions and progress against 
a clearly defined goal is needed. For Queensland to continue 
transitioning to a zero-net emissions economy, it is vital that 
the Strategy and actions it contains be continually reviewed 
and updated. Given the focus of this report is on actions across 
the electricity and transport sectors, QCC hopes to continue 
discussions with the Queensland Government around GHG 
abatement opportunities and challenges across all sectors, 
particularly on the role environmental conservation can play in 
supporting and contributing to zero-net emissions by 2050.
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QCC anticipates that the following recommendations, alongside continued 
dialogue with relevant Departments and stakeholders, will contribute to a robust 
policy and regulatory framework that supports emissions reductions towards 
2050. With strengthened policies and legislation, QCC sees a future where 
Queensland is home to world-leading zero-carbon industries, and where the 
states’ economy, society, unique biodiversity and ecosystems all prosper.

Recommendations

More detail, including proposed sets of actions, is provided 
in the following pages as a means of delivering on the above 
recommendations and responding to the challenges and 
opportunities presented in the findings of this report.

1. Clearly define the zero-net emissions target and provide a framework that sets interim targets and 
outlines criteria for regular and transparent evaluation of progress; 
Clearly outline what “zero-net emissions” in 2050 will look like, and define criteria and actions for tracking progress, based on best 

practice guidelines and principles, for GHG inventory and policy and action accounting.

2. Integrate climate change commitments across all government decision making and policy;
Ensure the zero-net emissions target is integrated into policy and decision-making criteria, with responsibility placed on all 
departments to facilitate and not compromise the achievement of the emissions reduction targets, and to report annually on 

achievements. 

3. Review the use of one Business as Usual (BAU) emissions model to plan pathways to 2050;
With significant technological disruption taking place, a single BAU projection should not provide a basis for long-term climate 
action. Instead, several future scenarios incorporating recent technology deployment rates and price evolution should inform 

mitigation efforts.

4. Increase ambition to decarbonise the energy and transport sectors;
Renewable energy targets should apply to total energy requirements (including liquid fuels and gas), not just stationary energy, and 
all energy-intensive sectors should have associated efficiency and emissions targets. This should be supported by a commitment to 

no new or expanded fossil fuel capacity.

5. Take steps to facilitate a smooth and Just Transition away from fossil fuels;
Ensure transition policies and actions do not exacerbate existing or create new socioeconomic hardship particularly for the 
communities, workers and businesses that depend on emissions intensive industries. Practical and participatory pathways to shift 

emissions intensive operations to low carbon alternatives should be outlined with targets and timelines included.

6. Enact state-based climate change legislation and review other relevant legislation to ensure a robust 
regulatory framework is in place that supports progress to zero-net emissions;
Queensland’s regulatory frameworks should support and contribute to delivering on both emissions reductions and renewable 
energy targets.



1. Zero-net Emissions

Since forming common goals under the Paris Agreement in 
2015, nations around the world have been adopting zero-net 
emissions targets and shifting policy, programs and legislation 
to get there by 2050. This is sending an important signal to 
industries, investors and communities, that future economic 
growth depends on low carbon technologies. Australia is still 
to develop a long-term strategy to reflect their commitment 
to a zero-net emissions future under Article 4 of the Paris 
Agreement (TCI, 2017). Stepping up to provide greater policy 
certainty, six of Australia’s states and territories have adopted 
zero-net emissions by 2050 goals (Climate Council, 2017). In 
2017, Queensland released the Climate Transition Strategy (the 
Strategy) including a commitment to do their “fair share in the 
global effort to arrest damaging climate change by achieving 
zero-net emissions by 2050” (DEHP, 2017a, p.6).

The Strategy states that the zero-net emissions target will:

• guide pollution reduction policies;

• inform business expectations about the future;

• provide context for community action; 

• link national and global climate objectives to long-term 
decisions; and 

• allow Queensland’s progress to be monitored and evaluated 
(DEHP, 2017a, p.6). 

Supported by an interim target for at least a 30 per cent reduction 
in emissions based on 2005  levels by 20301, near-term actions 
outlined under the Strategy include:

• a commitment to achieve 50 per cent renewable energy 
generation by 2030;

• measures to reduce emissions in government operations;

• support for the development of a carbon farming industry; 
and 

• investment in community and business innovation. 

Numerous policies have been developed, and many actions are 
underway to deliver emissions reductions2. As part of this report, 
analysis has been commissioned to develop approaches to risks 
and opportunities faced across sectors3.  Currently communities’ 
awareness of Queensland’s climate change commitments and 
action is low3.  Clearly defined goals, with transparent monitoring, 
reporting and verification, is needed to support a transparent, 
consistent and comprehensive approach.

1. In 2005, Qld released 176.498 million tonnes (Mt) of carbon dioxide equivalent (CO2e) emissions, the highest they have been. Levels were at 169.375 MtCO2e in 1990 and 151.788 MtCO2e in 2016.  (Australi-

an Government, 2018).

2. Refer to Appendix A

3. Refer to Appendix B & C
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1.1 Defining Zero-net Emissions
Although work is currently underway within the Department of 
Environment and Science to identify approaches to transition 
the state to zero-net emissions, a critical first step is to provide 
a clear definition of the goal we are working towards and to 
outline criteria for assessing progress. GHG emissions reporting 
is complex, and many different approaches to monitoring and 
reporting on generated, recovered and sequestered emissions 
can be taken (IPCC, 2014). While zero-net emissions is 
conceptually understood as the remaining GHGs released after 
all sources and sinks are taken into account, confusion remains 
regarding which GHG emissions and accounting methodologies 
are applicable and what associated terms mean. 

In the scientific literature, zero-net emissions is taken to mean 
“for every remaining tonne of CO2 emitted due to human 
activities, exactly one tonne of CO2 is actively removed from 
the atmosphere due to (other) human activities,” in effect, 
finding a balance (Rogelj et al., 2015, p.3). Queensland’s 
Strategy describes zero-net emissions as “carbon pollution 
may still be produced in one part of the economy (e.g. 
some industrial processes),” and offset “in another part of 
Queensland’s economy, such as increasing carbon storage in 
the landscape,” (DEHP, 2017a, p.6). It is unclear how carbon 
pollution will be reduced, removed and offset, and if the most 
effective approaches are being prioritised. These important 
concepts need further consideration and explanation if 
Queensland is to achieve zero-net emissions. Currently, 
Queensland’s emissions reporting and climate policies and 
actions are fragmented, making progress on targets difficult 
to quantify (Hsu et al., 2015). Steps to address issues with 
tracking progress towards zero-net emissions are outlined in the 
following section. 

1.2  Queensland’s Greenhouse Gas  
Emissions Inventory

There is scope to improve existing national methodologies to 
more clearly and accurately identify and manage the sources 
of emissions. High-level estimates across energy; transport; 
industrial processes; agriculture; land use, land use change and 
forestry; fugitive emissions; and waste are currently reported 
under Australia’s state and territory GHG emissions inventories 

(DEHP, 2016). Queensland has already demonstrated 
leadership in improving emissions reporting for land use, land 
use change and forestry through the State-wide Landcover 
and Trees Study (SLATS) (Macintosh, 2007; TWS, 2017). If 
Queensland is serious about meeting zero-net emissions within 
32 years, QCC believes more robust accounting processes need 
to be applied to manage a comprehensive carbon budget 
(IPCC, 2014). 

QCC recommends Queensland develops and adopts a zero-
net emissions reporting framework, based on best practice 
guidelines and principles for GHG inventory and policy and 

action accounting (e.g. Rich et al., 2018). For the purposes of 
this report, policy and action accounting refers to attributing 
changes in emissions to specific policies and actions to inform 
and evaluate policy design (Rich at al., 2018). Queensland 
can work with other states and territories to improve the 
transparency and accountability of GHG accounts across local 
governments and sectors and adopt improved methodologies. 
An improved reporting framework would provide a basis 
for consistent legislation and action plans that support and 
contribute to meeting Queensland’s zero-net emissions target. 

The Global Greenhouse Gas Protocol (GGG Protocol), the 
Carbon Disclosure Project, and international groups such 
as the Global Covenant of Mayors provide best practice 
methodologies and guidance for GHG inventory and policy and 
action accounting (Rich et al., 2018). The Global Covenant of 
Mayors and the GGG Protocol (2018) suggest GHG inventories 
should:

• be relevant across local and regional scales;

• have clearly defined methodologies and inventory 
boundaries;

• provide a complete picture of GHG emissions to highlight 
policy and action needs;

• consider all categories of emissions sources and report all 
significant emissions;

• provide regular and consistent reports to monitor and track 
the impact of climate actions; 

• ensure transparency and accuracy through independent 
verification; and

• be continually compared, updated and improved to reflect 
real changes in emissions. 

Although it is great to see Queensland taking steps to 
increase transparency through collaborative networks4, 
greater accountability can be achieved through several 
simple steps, including independent monitoring, reporting 
and verification. Adopting best practice processes, such as 
those applied to the Global Covenant of Mayors above, would 
increase Queensland’s credibility in responding to climate 
change and meet terms within the Under 2 Memorandum of 
Understanding, signed in 2017 (Article II, D (7), U2MOU).

1.3  Emissions Avoidance  
Before Offsets

International best practice climate change mitigation also 
calls for careful consideration of carbon offsets. Offsets may 
be a necessary component of global action to address climate 
change, and Queensland’s land area certainly presents 
economic opportunities through a growing carbon farming 
and offsets industry (CER, 2017). With a huge abatement 
task ahead for the world to avoid dangerous levels of 

warming, QCC is supportive of carbon sequestration projects, 
particularly proposals such as the Land Restoration Fund, 
which also could provide biodiversity, revegetation and social 
co-benefits 7. However, allowing unlimited carbon offsets 
towards a zero-net emissions target runs the risk of enabling 
governments, businesses, industry and communities to shirk 
their responsibility and delay necessary action to transition 
away from fossil fuels (Hodgkinson & Johnston, 2015). 
Also, emissions abatement via carbon farming is reliant on 
short-term and uncertain natural cycles (Steffen, 2016). The 
world needs to be doing more to address emissions and QCC 
believes Queensland needs to prioritise emissions reduction 
and avoidance before offsets.

1.4 Preventing Emissions Leakage
To do our fair share to reduce the risks of dangerous climate 
change, steps need to be taken to transition away from fossil 
fuel resources, both on the supply and demand side. This 
involves taking steps to keep geological carbon stores in the 
ground, particularly thermal coal and natural gas (Steffen, 
2016). On the contrary, Queensland is promoting increased 
exploration for unconventional gas, new gas tenure and 
support for new domestic gas connections, with natural gas 
production forecast to increase modestly by 2019 (DNRME, 
2018, p.6). This is problematic, as natural gas exports 
contribute to climate change both via direct consumption 
overseas and fugitive and migratory emissions, currently 
with virtually no monitoring taking place in Australia, and 
high uncertainty around actual GHG contributions over time 
(Lafleur and Sandiford, 2016). 

Greater investment into improved monitoring technologies, 
along with baseline measurements for large scale coal seam 
gas developments and new regulations, are needed to address 
this growing source of GHG emissions in Queensland (COAG, 
2018). Additionally, instead of drawing out the life of a 
short-term “bridge fuel,” and delaying meaningful action on 
climate change, the Queensland Government should focus 
their attention on enabling and expanding low-carbon and 
renewable alternatives, such as anhydrous ammonia and 
renewable hydrogen, as replacement export industries, ideally 
taking advantage of existing infrastructure, particularly in 
regional areas (Zhang et al., 2016). In addition, to deliver a 
fair share of emissions reductions to meet the goals of the 
Paris Agreement, Queensland should look to include Scope 3 
emissions (including fossil fuel resource exports and migratory 
emissions) under the state’s GHG inventory and international 
reports. 

1.5 Policy and Action Accounting
Implementation of Queensland’s Strategy and associated 
policies and actions is underway5. However, there is a need 
for improved governance processes to provide visibility 
of Queensland’s progress against targets and actions. 

Adopting best practice policy and action accounting 
can work both to inform and evaluate policy design and 
to “demonstrate leadership by reducing emissions from 
Queensland Government operations,” through transparent 
reporting (Action 2.2, DEHP, 2017a). Queensland’s current 
Strategy implementation involves collaboration via an 
interdepartmental committee. Even so, confusion exists over 
responsibility for delivering on actions under the Strategy, 
and actions are not receiving internal prioritisation across 
government (anonymous, pers. comm., 16 February2018).

Setting clear deliverables alongside department policy and 
action accounting, including reintroducing annual reporting 
requirements for departments, could assist with greater 
prioritisation and support of actions across government 
(anonymous, pers. comm.,16 February 2018). For instance, 
a centralised whole-of-government carbon budget, which 
would target Government operations initially, could improve 
efficiency in planning and implementation of emissions 
reduction actions (Di Gregorio et al., 2017). This would provide 
a means for tracking the planning and implementation 
of actions, for identifying missed opportunities, and for 
monitoring progress towards zero-net emissions (IPCC, 2014). 

QCC recommends that proposals for common GHG inventory 
and policy and action accounting across government be 
developed in collaboration with existing partners. For instance, 
the Queensland Climate Adaptation Strategy (Q-CAS) Partners 
group, the Strategy’s Inter-Departmental Committee (IDC) for 
monitoring whole-of-government implementation, the Local 
Government Association of Queensland, and multidisciplinary 
experts (DEHP, 2017b). The Q-CAS Partners, established to 
work with the Queensland Government to develop the Climate 
Adaptation Strategy, are an inter-organisational and inter-
sectoral network that continues to share best practices, ideas 
and experience regarding Queensland’s response to climate 
change (DEHP, 2017b).

In working to adopt best practice policy and action 
accounting practices, it is important that they involve an 
independent third party, such as the Queensland Climate 
Advisory Council, to review and report on implementation 
and progress against targets every two years, informing 
regular policy updates. A key benefit of adopting best practice 
policy and action accounting processes, in collaboration with 
key stakeholders, will be that practical pathways to a zero-
net emissions economy can be identified and gain broad 
acceptance for effective implementation (GGG Protocol, 2018; 
GCM, 2018).

4. Including Australia’s Climate Action Roundtable and the Under 2 MOU 5. Refer Appendix A

17 Getting to zero-net emissions | 2018 Getting to zero-net emissions | 2018 18 



2.  Business as Usual (BAU)  
Emissions Projections 

To inform the development of Queensland’s Strategy and climate change policies, the Queensland Department of Environment 
and Heritage Protection (DEHP), now Department of Environment and Science, commissioned ClimateWorks Australia (CWA) to 
provide modelling and analysis of GHG emissions projections. A technical report was published in 2016, outlining BAU GHG emissions 
projections to 2050, along with modelling and analysis of emission reduction and sequestration opportunities (CWA, 2016). As shown in 
Figure 1 below, CWA’s BAU projection suggests Queensland’s emissions will be 31 per cent higher in 2050 if no or little action is taken 
(2016).

Figure 1: ClimateWorks Australia’s 2016 BAU emissions projection for Queensland.

As outlined under Queensland’s Carbon Pollution Projections report, BAU projections, also known as baseline projections or 
trajectories, are developed to present what the State’s emissions profile will look like in the future without any new policy measures 
or political commitments (DEHP, 2016). BAU projections are based on a sector by sector assessment involving assumptions of future 
economic trends and technological developments. The BAU projection provides decision makers with a baseline to consider the level 
of effort required over time to deliver on emissions reduction targets and determine the impact that certain actions may have (DEHP, 
2016).

A common problem with climate policy modelling exercises, including CWA’s BAU emissions projection for Queensland, is that they 
depend on extrapolation of past trends in technology costs and deployment across sectors. This leads to the conservative assumption 
that without government intervention, emissions-intensive sectors will continue along their historical trajectories. Instead of adopting 
a BAU emissions trajectory to inform government policies, QCC recommends that Queensland consider several future scenarios that 
focus on how zero-net emissions can be achieved. Policy should consider what future energy systems and the low-carbon economy 
will look like, incorporating recent technology deployment rates and price evolution, rather than past trends. More detail is provided in 
the discussion below to build the case for Queensland to change the approach taken to long-term planning and decision making for 
climate change mitigation.
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2.1 A More Plausible Future
Examining the economics of power generation as well as the cost evolution of renewable energy over recent years highlights the 
possibility that faster change than currently modelled under CWA’s BAU is highly plausible. Many examples exist for why extrapolation 
of past trends in sectors subject to disruptive change are problematic when trying to provide a reliable guide for the future. A classic 
example is the late nineteenth-century horse manure crisis. With land scarcity in and around cities, the costs of growing feed, stabling 
horses, and managing manure meant that motor vehicles became cost competitive with the horse and cart. Most cities transitioned to 
motor vehicles in a rapid and non-linear fashion that was not predictable by extrapolating past gradual changes. This is not to say that 
we will necessarily see a similar transition away from fossil fuels and toward renewables, or from internal combustion engines (ICEs) to 
electric vehicles (EVs), but rather to highlight that extrapolating past trends is very unreliable. 

A more recent example presented in Figure 2 below compares International Energy Agency projections for solar photovoltaic (PV) 
uptake with actual historical records, showing that projections based on BAU projections have seen massive underestimates (Hoekstra, 
2017). 

Figure 2: Photovaltaic growth: Reality versus projections of the International Energy Agency (Hoekstra) 2017.

These examples remind us that the future is uncertain and change can be rapid, even if it involves significantly different infrastructure, 
imposes losses on entrenched interests and involves fundamental changes in consumer behaviour.

The following figure shows CWA’s BAU emissions projections with updated transport and electricity sector emissions using the 
latest technology cost assumptions, alternative coal retirement pathways and rates of electric vehicle uptake. By making changes to 
assumptions for transport and electricity sectors in line with highly plausible future scenarios, BAU emissions to 2050 would be around 
20 per cent lower than estimated by CWA (NCE, 2018).

Figure 3: Adjusted CWA 2016 emissions projections using the latest technology cost assumptions, MtCO2-e (NCE, 2018 based on data from Energeia, 2018).

Although not all sectors are examined in this report, it is expected that BAU emissions projections in other combustion sectors are likely 
to follow a similar pattern, especially after 2030 or 2040. This suggests BAU projections are likely to overstate the cost of reducing 
emissions and understate the cost of doing nothing (NCE, 2018). In fact, a more plausible BAU projection would likely see emissions 
constraints improve economic outcomes relative to doing nothing (NCE, 2018).

This examination of BAU modelling shows that Queensland’s reliance on CWA’s single conservative BAU is misleading and has 
significant ramifications for policy. Where sectors are transitioning irrespective of Queensland’s climate transition policies (i.e. across 
electricity and transport), the policy focus needs to be on delivering actions that will ensure a just and smooth transition. Policy 
measures, such as facilitating access to and attracting cost-effective low carbon opportunities, can have significant productivity and cost 
of living implications, particularly for those sectors and communities most affected by the disruptive technological change. 

Instead of employing linear BAU modelling for long-term planning of climate change mitigation, the Queensland Government would be 
better placed using a scenario planning approach that considers policy options against several potential futures. For example, there is a 
plausible future where Queensland is a renewable energy superpower, has cheaper transport and electricity, and with emissions falling, 
has focussed climate policy on managing a smooth transition. The case for why alternative scenarios are more likely than the BAU 
projection provided by CWA is outlined in a commissioned report from Natural Capital Economics (2018). 
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3.3  Proposals for Zero-net Emissions 
Electricity

Distributed energy resources and generation are 
a necessary part of the transition. 
Distributed energy resources and generation can be behind or 
in front of the meter and include:

• rooftop solar photovoltaic units;

• small-scale wind generating units;

• battery storage (including use of electric vehicles to export 
power back to the grid);

• combined heat and power units, or tri-generation units that 
also utilise waste heat to provide cooling;

• biomass generators - fuelled with waste gas or industrial 
and agricultural by-products; and

• fuel cells.

The Network Transformation Roadmap (CSIRO 2017) projected 
that over 40 per cent of customers will use distributed energy 
resources by 2027, and two-thirds by 2050. Effective use of 
these services will reduce peak demand and defer network 
investment and allow Energy Queensland to use only the 

amount of network actually needed.

In 2017, the Australian Energy Market Commission reported that:

“the uptake of rooftop solar photovoltaic systems, battery 
storage, electric vehicles and other technologies at the 
distribution level … is having a significant impact on the 
way that consumers use electricity”, and that “technological 
innovation is making the functions these devices perform 
smarter, cheaper and more accessible to a wider range of users” 
(AEMC, 2017, p. i). 

Although distributed energy resources and distributed 
generation present attractive solutions, issues of ownership, 
control and profit remain. To utilise and support their uptake 
effectively and fairly, the Queensland Government needs to 
ensure equitable access by supporting business models that 
allow owners to grant third parties access and control of their 
distributed energy resources. While acknowledging the impact 
on networks, in practice this means consumers get fair and 
equitable recompense for their distributed energy resources, 
whether by using the electricity themselves, selling it back 
to the grid, or providing other services. Benefits need to flow 
to consumers, not just to networks, retailers or other service 
providers. Consumer protections for the asset owners need to 
be maintained or developed and access needs to be provided to 
low-income consumers and renters where possible.

3.1 Queensland’s Largest Emitters
Queensland is the highest GHG emitter by state and has 
the lowest installed capacity of large-scale renewable 
energy in the National Energy Market (NEM) (Australian 
Government, 2018b; DNRME, 2018). In 2016, stationary 
electricity was responsible for 49 per cent and transport 
15 per cent of Queensland’s GHG emissions (Australian 
Government, 2018b). The electricity sector, and parts of 
the transport sector, offer fast and affordable emission 
reduction opportunities, and as such can do the heavy 
lifting to assist those sectors that can’t (CWA & ANU, 
2014). 

The electricity and transport sectors are currently 
experiencing significant technological disruption and 
undergoing transformation (BNEF, 2018). It is a critical 
time for government to work to facilitate a smooth 
and just transition across these sectors, and provide a 
policy and regulatory framework that works to provide 
market certainty and avoid adverse socioeconomic and 
environmental impacts wherever possible. The following 
sections propose steps to deliver emissions reductions 
across the state’s electricity and transport sectors, while 
providing socioeconomic and environmental co-benefits.

3.2  Queensland’s Electricity Sector
Currently, more than 90 per cent of Queensland’s electricity generation 
capacity is sourced from coal and gas (DNRME, 2018, AEMO 2018). 
However, Queensland has recently seen an increase in large-scale 
solar power generation, with nine utility-scale solar farms funded by 
the Australian Renewable Energy Agency (AEMO 2018). Queensland’s 
target of 50 per cent renewable energy by 2030 is a great first step in 
showing the government’s focus on reducing the emissions intensity of 
electricity. It is also unlocking potential for further emissions reductions 
via electrification of other sectors, such as industry and transport. 
Given the current lack of national energy policy direction, Queensland’s 
target, underpinned by the Powering Queensland Plan, is providing 
greater certainty to business and industry. 

Australia’s energy mix is experiencing rapid transformation with greater 
declines in the cost of solar and batteries than earlier predictions 
(BNEF, 2018b). There is increasing evidence that investing in renewable 
energy will increase jobs, lead to more affordable reliable supply and 
will have a net economic benefit to the state of Queensland. This 
includes hundreds of ongoing construction and operation jobs, more 
than 2,000MW of renewable energy currently under construction or 
financially committed and over 472,000 rooftop solar installations 
(Powerlink, 2018; DNRME, 2018; CER, 2018; REEP, 2016). Based on 
current projects and future commitments, Queensland is already on 
track to have around 20 per cent renewable energy output by 2020 
(DNRME, 2018; CER, 2018). As renewable energy is likely to lead 
to lower electricity costs, it may also attract new energy-intensive 
industries, bringing further economic benefits to the state. 

The Centre for Social Change (2016), however, has found many 
business leaders are concerned that without local investment, Australia 
is being left behind. Many question why the government is not 
investing more to accelerate the transition and capture the economic 
benefits that will flow from new projects, especially in rural and regional 
areas (CSC, 2016). Following the current review of Queensland’s state-
based energy legislation, QCC looks forward to a stronger regulatory 
framework, with the roadblocks removed and the right incentives in 
place to support best practice planning and delivery of renewable 
energy projects across the state (DNRME, 2018). The following 
section outlines some proposals and considerations for transitioning 
Queensland’s energy sector. 
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Edge of grid and off-grid solutions
There will be some communities where it will be cost-effective 
and fairer to be taken off-grid, or to develop islandable grids. As 
the poles and wires become too expensive to maintain for just 
a few users, these communities can be powered by renewable 
microgrids and storage. Energy Queensland should investigate 
options and feasibility for better utilisation of the Community 
Service Obligation for funding microgrids and DER options. 
Already, where it is cost-effective, Horizon Power in Western 
Australia is in the process of taking a number of communities 
off-grid (Horizon, 2018; Vorrath, 2017). In the United States, 
microgrids have been developed specifically to be robust and 
adaptable - keeping communities connected during extreme 
weather events. QCC recommends that the Queensland 
Government explore off-grid solutions when working with 
communities to develop regional transition plans7. 

Alternative ownership structures
The Queensland Government should maintain public ownership 
of large-scale renewable energy assets. This will not only allow 
for more control over the security of the energy system, but 
also help to balance the loss of government revenue from 

anticipated reduced wholesale energy prices. As energy is an 
essential service, energy justice demands that the government 
run generation in the interests of consumers and that the profit 
motive has a limited place in the provision of essential services. 
Queensland should also facilitate a mix of public-private 
partnerships; community ownership; community-developer/
private partnerships; and private ownership of generation.

Local governments are also demonstrating a desire to 
transition fairly. Several Queensland Councils have signed up 
to the Climate Council’s Cities Power Partnership, pledging to 
share knowledge and undertake emission reduction activities, 
including switching to clean energy, improving energy 
efficiency and promoting sustainable transport (CPP, 2018). 
Bundaberg Regional Council, for example, has a stand-alone 
renewable energy strategy (BRC, 2018), with Noosa Shire 
Council supporting Zero Emissions Noosa (ZEN) in a community 
wide zero emissions plan (ZEN, 2018). There is an opportunity 
for Queensland to facilitate consistent planning and accounting 
processes across local governments to facilitate the sharing 
of lessons learned and success stories and promote greater 
GHG abatement across the state (anonymous, pers. comm., 27 
February 2018).

3.4 Queensland’s Electricity Outlook
As discussed earlier, the Queensland Government’s climate 
policy choices, including the 50 per cent renewable energy 
target, were informed by modelling from the Queensland 
Renewable Energy Expert Panel (REEP, 2016) and CWA (2016). 
The cost evolution and recent deployment of renewable 
energy technologies indicates that CWA’s BAU projection 
overestimates the role coal will play towards 2050 (NCE, 2018). 
There is increasing evidence that renewable energy – including 
the cost of ‘firming’ capacity (e.g. energy storage technologies) 
to offset the intermittent nature of wind and solar – will be 
cheaper than conventional generation in the years to come 
(BNEF 2017a and b). Rather than witnessing an extrapolation 
of past trends (as is typical under BAU emissions modelling 
exercises) renewable energy is getting cheaper, deployment 
rates are growing as intermittency issues are resolved, and 
there is potential for extremely rapid growth of renewable 
energy in Queensland (NCE, 2018). With a rapidly transforming 
energy sector, the projection task for government involves 
picking the right time and place for policy intervention to work 
to smooth and shape a just transition.

The future role of coal
Determining the future of coal-fired power generation in 
Queensland is central to the focus of this report, which is to 
examine the potential of Queensland’s climate policies to 
achieve zero-net emissions by 2050. By incorporating the 
latest renewables cost information and anticipating the 
effect of more renewable generation on the economics of 
coal-fired power plants, it is possible to develop improved 
estimates of the pace of the transition away from coal. 
These estimates indicate that Queensland can expect a lower 
emissions trajectory to 2050 relative to CWA’s BAU estimate 
(NCE, 2018). This means less intervention will be required to 
achieve the same emissions reductions. Hence, there is a case 
for the Queensland Government to increase their ambition in 
responding to climate change.

7.  Refer to Appendix A
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Younger retirement 
CWA’s (2016) BAU emissions scenario for Queensland assumes an average retirement age of 60 years for the coal power fleet. This 
contrasts with two Queensland coal plants that closed in 2012 (Collinsville and Swanbank B) at around 40 years of age. If all 10 coal 
plant closures (including black and brown) are considered across the NEM since 2012, the average age of retirement remains at around 
40 years of age (Figure 4 below, AEC, 2016). 

Figure 4: The average age of coal-fired power stations (AEC, 2016)

AGL’s Head of Economics and Sustainability, Tim Nelson, has described the design life of a coal-fired power plant as only 25-30 years 
(Nelsen et al., 2014). In addition, the 2018 New Energy Outlook projected that in a BAU scenario, Australia’s coal-fired power capacity 
would fall from 25GW in 2017 to 6GW in 2040, corresponding to an average 50-year lifespan for remaining coal-fired power plants 
(BNEF, 2018a). In comparison, the Australian Energy Market Operator (AEMO) assumes 560 MW of retirement will be required by 2030 
to achieve the COAG commitment of a 26 per cent emission reduction towards the Paris Agreement (AEMO, 2016). Either way, the 
projected shorter life-spans for coal-fired power plants alongside expected emissions reductions across the electricity sector present 
implications for Queensland’s coal capacity and electricity emissions intensity towards 2050, especially if the electricity sector does the 
heavier lifting to meet the economy-wide targets.

YEAR COMMISSIONED CURRENT AGE CAPACITY MW

POWER STATION FROM TO

GLADSTONE 1976 1982 36-42 1,680

TARONG 1984 1986 32-34 1,400

STANWELL 1993 1996 22-25 1,460

CALLIDE C 2001 2001 17 810

MILLMERRAN 2002 2002 16 851

KOGAN CREEK 2007 2007 11 750

CALLIDE B 1989 1989 29 700

TARONG NORTH 2002 2002 16 443

YABULU (COAL) 1974 1974 44 375

GLADSTONE (QAL) 1973 1973 45 25

8.2

0
8.2

0
8.2

0
8.2

0

20
17

20
18

20
19

20
20

20
21

20
22

20
23

20
24

20
25

20
26

20
27

20
28

20
29

20
30

20
31

20
32

20
33

20
34

20
35

20
36

20
37

20
38

20
39

20
40

20
41

20
42

20
43

20
44

20
45

20
46

20
47

20
48

20
49

20
50

60 years

50 years

40 years

50 to 30 years

Figure 5: Coal capacity remaining (GW) with plants retiring at 60, 50, and 40 years of age or at progressively younger ages (50 years in 2017 to 30 years in 2037).  (Natural Capital 
Economics, 2018 calculations, underlying data from AEC, 2016).

The changing economics of coal
The uptake of renewables onto the NEM will also adversely affect the economics of coal plants due to lower prices in the wholesale 
market. In addition, coal plants are not designed to increase and decrease generation quickly and often. Running the plants in this way 
increases ageing and associated maintenance costs. A more realistic scenario for coal plant retirement is one where coal plants close 
earlier due to no longer being economically competitive (NCE, 2018). For example, plants may retire at 50 years of age today, but with 
the cost advantage of renewables, they will find it more difficult to operate for as long in future years (NCE, 2018). Figure 5 shows the 
effect of different retirement ages with the graph at the bottom showing capacity remaining if coal plants initially retire at 50 years of 
age and progressively retire at younger ages until, in 2037 and beyond, plants retire at 30 years of age. Given recent decreasing costs 
for renewables (BNEF, 2018a as in NCE, 2018), these assumptions are more realistic than those made under CWA’s BAU scenario.
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Faster emissions reductions
As demonstrated in Figure 6 below, if Queensland coal-fired power plants retire at 40 years of age, in line with average closure rates 
in Queensland, emissions are projected to be 14 Mt CO2-e less by 2030, or just over half the original BAU emissions projection from 
CWA (AEC, 2016; NCE, 2018).This highlights that emissions may fall faster than expected because of unforeseeable relative cost 
developments over the coming years.
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With trends as they are, limiting the pace of change only serves vested interests and leaves the broader public, especially those on low incomes, 
to pay for more costly emissions reductions in other sectors, alongside managing increases to electricity costs and being vulnerable to the 
impacts of climate change. 

Planned closures
The falling cost of renewables driving earlier coal closures offers productivity and cost of living benefits as electricity prices will drop in the long 
term (NCE, 2018). However, without careful planning and market design, this may lead to coal plants exiting with little notice. This will provoke 
high prices and risks to reliability in the short term, as seen with the recent closure of Hazelwood in Victoria in March 2017. 

In the Senate Environment and Communications References Committee - Retirement of Coal Fired Power Stations Final Report (ECRC, 2017), 
the Australian Energy Market Commission (AEMC) pointed to the announced closure of the Hazelwood plant as an example of the issues of 
generator exit without further policy intervention. The AEMC suggested that this would lead to coal station owners planning and paying for 
closure through the market, rather than through taxpayers if regulated to close (e.g. payment for closure schemes). Conversely, it led to price 
increases in a tighter market and drove the reopening of Swanbank E. It is preferable to plan with these alternative futures in mind and provide 
some clarity to both investors (associated lower cost of capital) and communities to develop additional capacity ahead of closures. Incidentally, 
the Paris Agreement recognises the need for a ‘Just Transition’ to support affected workers, discussed in more detail later in this report 
(UNFCCC, 2015).

In a submission to the same inquiry, AGL suggests 

“Policy makers should view such a closure policy as not only an important means of securing energy supplies from modern generation 
equipment; but also, an effective way of systematically reducing GHG emissions and providing communities the certainty they deserve to plan 
for such a transition,”(ECRC, 2017, p.33).

The Hazelwood case highlights that planning for infrastructure and jobs that can replace those impacted prior to announcing closures is 
integral. While claims of reduced health and environmental impacts influenced the ultimate closure of the Hazelwood power plant, concerns 
about equity, the loss of jobs (Anderson, 2017) and reduced stability of the grid were also raised (Grattan, 2017). These issues are discussed 
later in this report, alongside recommendations for Just Transition policies in Queensland. 

Figure 6:BAU emissions from coal fired power generation under different retirement age scenarios (Mt CO2-e, calibrated on CWA 2016 BAU emissions). (NCE calculations based on CWA 
2016 projections and coal plant data from AEC, 2016).

3.5  Queensland’s Half-way Renewable 
Energy Target

In the absence of federal government leadership, and in 
the face of blatant attacks on sensible climate and energy 
policy, Queensland has an opportunity to lead. But even with 
the growing economic case for renewables, greater effort is 
needed to integrate Queensland’s energy and climate policies 
to support a smooth and just transition to renewable energy 
across the state. Currently, Queensland’s renewable energy 
target and zero-net emissions target sit independently from 
each other although they share the same aim – to reduce 
the state’s GHG emissions. The renewable energy target can 
greatly assist in meeting the zero-net emissions target. For that 
reason, these two targets should be expressly linked, and the 
renewable energy target should be strengthened to ensure it 
helps map Queensland’s pathway to zero net emissions. 

According to the Repower Australia Plan (2018, p. 23), there 
are at least ten other studies conducted in the last seven years 
that have analysed how Australia can move from an electricity 
system based on polluting coal and gas to one powered by 
the sun, wind and waves. In fact, even the Australian Energy 
Market Operator (AEMO) acknowledges that there are “no 
fundamental limits to 100 per cent renewables,” and that 
current standards of system security and reliability will be 
maintained (2013). 

Initially, QCC recommends revising and strengthening of the 50 
per cent renewable energy target to:

1. account for all electricity generated and consumed in 
the state to meet the target (i.e. include exports to NSW, 
currently around 10 percent of their demand (Saddler H., 
2018);

2. exclude external contributions towards the target, such 
as the pro-rata share of the National Renewable Energy 
Target;

3. provide a clear definition and criteria for what stands as 
renewable energy under the target (omit non-renewable 
fuel sources such as native forest wood waste, industrial 
and domestic waste); 

4. set incrementally increasing targets towards 100 percent 
renewable energy well before 2050 to provide investor 
certainty and support ongoing research and development; 
and 

5. include targets for Queensland’s total energy requirements 
(including gas and liquid fuels). 

In addition to strengthening the renewable energy target, we 
believe the following proposals will work to facilitate a fast, 
affordable, environmentally sound and Just Transition for 
Queensland’s energy sector.

1. a new legislative framework that promotes emissions 
reduction across the energy sector;

2. transparent, detailed GHG accounts within the electricity 
sector; 

3. rewards for generators achieving emissions reduction;

4. timeframes for the decommissioning of existing coal and 
gas generators; 

5. a ban on new and expanded coal and gas-fired power;

6. support for batteries and other ‘firming’ of renewable 
capacity;

7. incentives and information for large energy users/ 
developers to switch to renewables;

8. measures to decarbonise other sectors through renewable 
electrification;

9. fair, open, transparent and accessible energy market; 

10. access to renewables for renters and low-income 
households;

11. community energy literacy programs and tools such as 
smart meters;

12. more stringent retailer and generator obligations (e.g. 
energy efficiency scheme);

13. mandated energy efficiency standards and other demand-
side measures (minimum standards, building codes, 
appliances etc.); and

14. community power hubs and incentives for community-
driven energy projects.

Risk of divergence from clean energy 
In delivering on Queensland’s renewable energy target, it is 
important to note the risk of divergence from clean energy 
that may occur. Some energy technologies, although currently 
accepted under the national definitions8 as “renewable, ” risk 
locking in expensive and emissions-intensive infrastructure 
(Fuss et al., 2014). Policy and regulatory measures are needed 
to ensure the fair treatment of people and the environment 
throughout the planning and development of renewable 
energy (Wood, 2018). 

For example, large-scale renewable energy projects, such as 
solar farms, can also present land use conflicts with high-value 
biodiversity areas and agricultural land. QCC supports the 
recent development of Solar Farm Guidelines for Queensland, 
but would like to see consistent assessment frameworks and 
criteria provided for use by local governments when considering 

8. Eligible renewable energy sources are listed under Section 17 of the Renewable 
Energy (Electricity) Act 2000.
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proposals. In addition, whether bioenergy with carbon capture 
and storage (BECCS) is a low-carbon technology is under 
question, with authors suggesting investment in unproven 
projects are inhibiting the uptake of other effective GHG 
abatement measures (Fuss et al., 2014). Careful consideration of 
actual environmental impacts is needed before supporting any 
waste to energy developments in Queensland. 

Nuclear power also faces various issues, and project proposals 
typically rely on unproven technologies in the medium to long term 
(Brown et al., 2018). Relative to large-scale renewables and energy 
storage, nuclear is not economically viable, nor an environmentally 
sound option for achieving climate commitments – with a recent 
reminder provided by the United Kingdom’s Hinkley Point C, that 
is well over budget and late, and waste management costs will be 
ongoing (Vaughan, 2017; Locatelli, 2018). Some transition fuels, 
such as biofuels discussed further under the transport section of 
this report, also present environmental risks in the absence of 
careful development planning and approval. 

3.6  Energy Efficiency and Demand 
Response

Energy efficiency and demand response measures present cost-
effective ways to deliver emissions reductions and promote the 
incremental and necessary replacement of fossil fuel-fired power. 
They also provide stability to the grid by managing usage patterns 
and reduce electricity costs by reducing demand for new supply 
(Murray-Leach, 2018). The International Energy Agency notes 
the potential for energy efficiency measures, along with the 
electrification of transport, to offset most of the world’s projected 
increase in energy-related emissions to 2050 (IEA, 2018).

Various energy efficiency and demand management technologies 
are available across sectors, but government action is needed to 
promote greater uptake (CWA, 2016). In 2015, Australian states 
and territories committed to improving energy efficiency by 40 per 
cent by 2030 under the National Energy Productivity Plan (Pears, 
2016; CWA, 2015). However, a lack of clear and consistent policy 
means limited progress is being made. 

The 2016 Queensland Renewable Energy Expert Panel (REEP) 
report noted the important role an energy efficiency scheme could 
play in reducing overall consumption and advancing Queensland’s 
renewable energy target. Such a scheme would direct a range of 
initiatives designed to lower energy consumption for households 
and businesses to deliver GHG emissions reductions.The Report 
also recommended energy efficiency education programs to 
assist consumers in managing rising electricity costs (REEP, 2016). 
However, since publication of the REEP report, a consistent policy 
response is still under development with only a few programs in 
place such as ecoBiz, across the state9. 

Next steps for an energy efficient Queensland

Included as an action under the Queensland’s Strategy and 
Powering Queensland Plan, Queensland’s Energy Security Taskforce 
is currently developing a Demand Management and Energy 

Efficiency Strategy (DME2). QCC is hopeful the forthcoming DME2 
will outline a long-term commitment and strategic approach to 
improving energy efficiency across all sectors. 

While it is acknowledged that energy efficiency measures such as 
stronger appliance standards and more stringent vehicle emissions 
and fuel efficiency standards fall under national legislation, 
policies and programs, areas where improvements can be made in 
Queensland include: 

1. education and awareness campaigns;

2. compulsory targets and reporting; 

3. incentives for smarter use (including time of use pricing) and 
improved efficiency rates; and

4. improvements to development and building codes and 
tenancy standards. 

(Dunstan et al., 2013; Repower Australia, 2018)

With improved energy efficiency and demand management 
policies, Queensland can reach a point in the near future where 
minimal or no new development of additional generation is 
required because of the consequent reductions in energy demand 
and waste.

3.7 Queensland’s Transport Sector
Transportation (road, air, rail and shipping) is the fastest growing 
source of emissions in Australia (Australian Government, 2018b). 
In other parts of the world, cities and towns are undergoing 
significant transformation of urban infrastructure and living 
patterns in an attempt to reduce GHG emissions and adapt to 
climate change (Roth, 2018). Queensland’s Strategy (2017) 
outlines several actions to address emissions across the transport 
sector. Last year the Queensland Government released a guide 
and established a council to provide advice on electric vehicles 
(EVs), and stage one of the Electric Vehicle Super Highway was 
completed. These are significant first steps to addressing many 
obstacles to electric vehicle uptake across the state. However, 
the government is still to release a comprehensive roadmap to 
transition transport to zero-net emissions across the state.

As mentioned previously, in 2016 transport accounted for 15 
per cent of Queensland’s emissions, having increased by 26 per 
cent over the previous decade (Australian Government, 2018b). 
Within Queensland’s transport sector, road freight and passenger 
petrol and diesel motor vehicles are the largest emitters, followed 
by domestic air transport. Comparatively, energy usage across 
rail passenger and freight, water transport, and other forms of 
transport is minor (CWA, 2016). This section of the report outlines 
potential changes to the transport sector, including electric 
vehicle uptake, fuel-switching, behaviour change, production 
and infrastructure development and investment, that can deliver 
emissions reductions towards the 2050 target. Policy measures 
over and above those in Queensland’s Strategy and existing 
transport plans are proposed to build on efforts to achieve a zero-
net emissions transport sector.

3.8 Queensland’s Transport Outlook
Under CWA’s (2016) BAU emissions projection to 2050, transport energy use is expected to grow at a rate slightly less than population 
growth.  At the same time, a slight decrease in fuel costs and emissions intensity is projected based on fuel mix changes and efficiency 
improvements across all modes of transport. CWA’s BAU emissions projection assumes that without government intervention, transport 
will continue on its historical trajectory growing by 70 per cent from 2015 to 2050 (CWA, 2016 as in Roth, 2018). This includes the 
assumption that only 11 per cent of total passenger road vehicles will be EVs by 2050 (CWA, 2016 as in NCE, 2018). 

In contrast to CWA’s BAU emissions modelling, recent reports suggest that EVs will be significantly cheaper by 2025 and are expected 
to make up 75 per cent of the Australian car fleet by 2050 (BNEF, 2018b as in NCE, 2018). Similarly, Energeia’s “no intervention” 
scenario (2018) projects EV uptake (both passenger vehicle and commercial) to reach around 75 per cent of the total vehicle fleet 
by 2050.  As we are seeing with renewable energy, falling EV prices alongside the deployment of technological solutions to problems 
(e.g. range anxiety) are seeing rapid increases on recent uptake trends (Roth, 2018; NCE, 2018). Thus, emissions reductions across the 
transport sector are likely going to be cheaper and to happen faster than was expected when Queensland’s Strategy was written. For 
instance, Figure 8 below shows the potential change to passenger and commercial transport BAU emissions projections from updating 
assumptions with the latest projection data for EV uptake from Energeia’s2018 “no intervention” case, reducing emissions to 2050 by 
20 per cent (NCE, 2018). 
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Figure 7: Passenger and commercial transport emissions (Mt CO2-e) in Queensland (NCE, 2018 adopted from CWA 2016 BAU projection and updated BAU projection based on Energeia 
2018 EV fleet proportion projections)

The Energeia case (2018) projects EV uptake to start taking off in the late 2020s and accelerate in the early 2030s. Policy intervention 
across the transport sector, particularly in road passenger and freight, can make a significant difference in working to meet zero-net 
emissions by 2050 (NCE, 2018). For instance, emissions abatement can be brought forward by supporting EV uptake earlier. Addressing 
barriers to EV uptake also unlocks additional economic value by reducing transport costs for Queenslanders relative to internal 
combustion engine (ICE) vehicles (NCE, 2018).

9. Refer to Appendix A
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3.9 Proposals for Zero-net Emissions Transport
In addition to the rapidly changing projections for electric vehicle deployment, various initiatives offer substantial emissions reduction 
opportunities across Queensland’s transport sector over the short and long-term (Roth, 2018). Many of the initiatives also present 
multiple co-benefits including air quality, human health and safety, congestion and cost of living improvements (Roth, 2018). For 
instance, as well as reducing pollution, low-carbon transport can assist Queensland in managing increasing living costs via reducing 
the need for costly imports of petrol and diesel (Roth, 2018). With the availability of technologies such as 3D printing and automation, 
there are also opportunities for moving production closer to major consumption centres, and moving toward a circular economy. This 
could dramatically reduce travel distances and the amount of raw materials required, leading to substantial reductions in freight flows 
of raw materials and manufactured items (Roth, 2018). Several proposals are outlined below as next steps to transition Queensland’s 
transport sector to zero-net emissions10. 

Encourage electric vehicle adoption
As discussed above, EVs are entering the global marketplace in large numbers where incentives are provided for early adopters. Without 
national leadership, state and local action will be critical for supporting deployment in the short term (ICCT, 2015). The Queensland 
Electric Super Highway is a good first step to addressing range anxiety and should be expanded. Other options, such as car share 
fleets, should also be explored. As a next step, EVs for public transport and freight will make a significant contribution to reducing GHG 
emissions and air pollution in urban areas, presenting socioeconomic co-benefits (OECD, 2014). TransLink contracts and waste-levy fees 
should be considered for funding trial EV programs for buses and refuse collection trucks (Roth, 2018). 

Electric bikes and scooters, such as the Gold Coast’s recently established Mobike dockless bike share service, offer compelling 
alternatives to short trips previously made in cars, reducing congestion and parking hassles (Roth, 2018). However, the import or use of 
these alternatives is currently restricted by Australian Design Rules. Queensland should consider some relaxation of power limits and the 
addition of new vehicle classifications for bicycle substitutes in certain areas, given appropriate safety considerations (Roth, 2018). For 
example, there is currently a large gap between the 10 km per hour speed limit for electric scooters for pedestrian ways, and 50 km per 
hour speed limits for road intended mopeds (Roth, 2018). 

Implement the Biofutures Roadmap and Action Plan
QCC recommends continued implementation of the Biofutures 10-year Roadmap, focusing on bio-based diesel and jet fuel substitutes 
that perform well against the biofuel sustainability criteria, particularly the GHG savings requirement of at least 20 per cent11. 
Biodiesel and bio-based jet fuels have the potential to significantly reduce the GHG emissions of long-haul transport modes, alongside 
complementary measures such as electrification (especially of rail) and efficiency improvements (Roth, 2018).  Although biodiesel 
currently cannot compete with mineralised diesel prices, the Biofutures Roadmap (2016) is supporting growth in biofuel production 
and technologies to reach commercial scale. For example, the existing Ecotech Biodiesel facility in Narangba, north of Brisbane, has 
the capacity to produce 30 million litres of biodiesel annually from used cooking oil and tallow (Queensland Government, 2018). With 
ongoing support for research and technology development and regulatory measures (e.g. biofuel mandate), biodiesel production can 
take a substantial market share off mineralised diesel.

The International Energy Agency 2017 has an optimistic goal for biofuels to meet more than a quarter of world fuel demands by 2050.  
If this is to occur, biofuel production volumes will need to rise to replace a lot of fossil fuel imports, particularly for the road freight and 
domestic air travel sectors, as shown in Figure 8 below.

2020 2022 2024 2026 2028 2030 2032 2034 2036 2038 2040 2042 2044 2046 2048 2050

0

1000

500

1500

2000

2500

3000

3500

4000

Domestic Water

Domestic Air

Rail freight

Rail passenger

Road freight

Road passenger

Figure 8: Best case scenario biofuel volumes (million litres) (Roth, 2018)

From relatively minor volumes currently, biodiesel and bio-based jet fuel production as projected to reach more than 3.6 billion litres 
annually by 2050 (based on energy content of 35 MJ/litre). This does not include international aviation and shipping that will also be 
large users in 2050 (Roth, 2018). This scale of production requires both large volumes of raw materials and new production technologies 
to ensure that sustainability criteria, outlined under the Liquid Fuel Supply Regulation 2016, are met. To be commercially viable and 
achieve the emission benefits, the production process will need to be efficient and the feedstock will need to be a low-value input 
stream such as marginal farm and grazing land crops, used cooking oil, tallow, algae, sawmill, domestic and agricultural wastes (Roth, 
2018).

To adequately meet Queensland’s biofuel environmental sustainability criteria, including the GHG requirements, QCC recommends 
that Queensland fully ban the use of high conservation value regrowth for all biofuel production, including under coordinated projects 
as is currently occurring with the Pentlands project. Queensland should also support ongoing research and undertake a comprehensive 
analysis for the most beneficial use of agricultural waste for delivering GHG emissions savings. For instance, there is emerging research 
into organic waste retention practices for improvements to carbon sequestration in soil, along with soil health and food production co-
benefits (Machmuller et al., 2014; Ryals et al., 2016). Any potential benefits to high-value agriculture and ecological assets need to be 
prioritised over biofuel feedstock purposes. 

10. Refer to the full report at Appendix C
11. The sustainability criteria for biofuels are outlined under the Liquid Fuel 

Supply Act 2016
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3.9  Proposals for Zero-net Emissions 
Transport (Cont)

Urban design and infrastructure upgrades
With an expected 60 per cent increase in population by 2050, 
Queensland has an opportunity to change how and where 
people choose to live and work and the types of transport 
services, including freight, that are provided (Roth, 2018). 
Changes to land use planning regulations and policies can 
work to facilitate growth in pedestrian catchment areas close 
to bus and train stations. Through adjustments to planning 
and investments across urban, peri-urban and regional centres, 
there are many ways that walking, cycling and public transport 
can be improved and supported to become preferred modes 
over cars for many trip types. Alongside increased investment 
into low-carbon public transport, including High-Speed Rail, 
funds will also need to be directed to expanding intermodal 
exchanges and industrial parks, providing opportunities to co-
locate industries that can form localised supply chains (Roth, 
2018). This should be combined with strategic planning for EV 
charging stations to enable park and ride options for travellers. 
Ongoing investment is also needed in active transport 
alternatives, such as walking and cycling, to make these safe 
options and as convenient as personal car use.

Implement a mode-shift strategy and behaviour 
change programs
In place of major infrastructure upgrades, case studies present 
significant potential for emissions reduction in cities similar 
to Brisbane via voluntary travel behaviour change programs. 
One example from the city of Perth in 1997 saw a 14 per cent 
reduction in vehicle kilometres travelled, with people shifting to 
walking, cycling and public transport alternatives (Socialdata 
Australia, 2000 as in Roth, 2018). Further opportunities lie 
in promoting behaviour change across the freight industry 

to provide driver training, change vehicle loading practices, 
and optimise routing and scheduling through a smart freight 
program to reduce emissions intensity (OECD/ITF, 2017 as 
in Roth 2018). Consumer behaviour change also presents 
emissions savings opportunities, with car sharing programs, 
local markets and virtual alternatives to physical goods 
reducing the need for personal vehicle travel and freight. QCC 
recommends that the Queensland Government carry out an 
awareness campaign around active and public transport to 
alert people to new developments and services and relative 
convenience on offer.

Governance and regulation
Both state-based and national legislation, policies and 
programs present areas where emissions from transport can 
be reduced. QCC recommends that any changes to transport 
policy and infrastructure follow transparent decision-making 
processes. QCC encourages Queensland to work with the 
Australian Government to:

• strengthen diesel engine standards (with the initial 
prohibition of non-Euro 4 compliant diesel engines in 
urban centres);

• improve enforcement of safe and efficient practices for 
heavy vehicles via electronic surveillance upgrades at 
weigh stations; 

• regulate or provide incentives for fuel efficiency 
improvements, particularly for domestic air travel and long-
haul freight;

• seek commitments from the Australian Government to 
work with the states and territories to assess options for a 
Brisbane to Melbourne High-Speed Rail link; and

• review Australian Design Rules to allow greater uptake of 
low-carbon alternative vehicles – following an adequate 
safety assessment (Roth, 2018).
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4.  Transition Opportunities 
and Challenges

4.1  Views from the Environment and Conservation 
Sector

Workshops were held across several regional communities to hear 
first-hand from communities what challenges and opportunities 
they faced in transitioning to a zero-net emissions economy. 
Generally, communities had a low level of awareness regarding 
the extent of climate change mitigation actions underway across 
the state. Seeing the need for a change in public attitudes across 
some regions, there was a desire for more information, education 
programs, and awareness campaigns to share the economic 
opportunities and other co-benefits presented by GHG mitigation 
projects to businesses and communities across the state.

“Queensland needs a positive campaign similar to the Slip Slop 
Slap skin cancer television advertisements. Climate change poses 
health risks, and there are opportunities presented by readily 
available solutions. People just need to hear about them and learn 
how easy it is to act and benefit,” (Sunshine Coast and Noosa 
region, 2018).

Some expressed a desire for the faster deployment of low carbon 
opportunities that are already available, such as EVs and low-
carbon cement. Concerns were also raised around the lack of 

political leadership to transition fossil fuel reliant communities 
to alternative low carbon industries due to pressure from vested 
interests. There was a call for increased local government support 
and investment in research and development to build on existing 
strengths in the region.

“We need to find ways to enable waste reuse in local production, 
manufacturing and development, and to develop low carbon 
exports,” (Central Queensland, 2018).

Other common issues highlighted included weak environmental 
protections under state planning and development codes and 
regulations, as well as limited resources for ongoing enforcement 
of environmental regulations. Overall, workshop participants saw 
Queensland’s commitment to a zero-net emissions economy as 
an opportunity for the state to diversify and decarbonise regional 
economies in ways that promote healthier and more prosperous 
communities and capitalises on protecting and valuing the unique 
ecosystems and the services they provide.
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emissions
Queensland

zero-net
What’s needed for a

The Queensland Conservation Council co-hosted a 
series of engagement events with environment and 
conservation councils across the state. These events 
were to inform and build capacity across the sector 
for participation in Queensland's climate change 
policy development and implementation processes.

??
🌏🌏 End coal- fired power generation
🌏🌏 Stop deforestation
🌏🌏 Involve local Government
🌏🌏 Meaningfully engage the broader community
🌏🌏 Stronger collaboration within Government
🌏🌏 Work with existing regional environment, indigenous & community groups
🌏🌏 Build on strengths such as the State's natural capital

🌏🌏 Manage energy demand to reduce consumption and waste
🌏🌏 Shift transport policy focus to attitudes towards public 
             transport in regional areas 
🌏🌏 Encourage sustainable business practices, e.g. web conferencing
🌏🌏 Support a public engagement campaign to change attitudes
🌏🌏 Stop emissions intensive urban planning and development
🌏🌏 Support faster uptake of available viable alternatives

🌏🌏 Identify roles for existing human and built capital in Queensland's 
             future low carbon economy
🌏🌏 Provide more education and opportunities to transition emissions-intensive industries
🌏🌏 Work with communities to build on existing strengths
🌏🌏 Remove regulatory barriers to investment and growth of low 
             carbon technologies and industries
🌏🌏 Improve carbon emissions accounting
🌏🌏 Build and attract low carbon export industries
🌏🌏 INcentivise eco-tourism businesses

Townsville and
North Queensland

🌏🌏 Legislate Queensland's emissions and renewable energy targets
🌏🌏 Improve current business and industry practices
🌏🌏 More information sharing and education on available opportunities
🌏🌏 Encourage greater uptake of opportunities across sectors 
🌏🌏 Build on sector strengths to deliver solutions
🌏🌏 Invest more in research and development

Gladstone and
Central Queensland

Cairns and 
Far North Queensland

Wide Bay Burnett

🌏🌏 Greater collaboration across and between levels of Government
🌏🌏 Establish an independent authority to deliver climate commitments
🌏🌏 Support a Carbon price
🌏🌏 Run a positive climate action awareness campaign
🌏🌏 Review and provide consistent standards
🌏🌏 Display stronger leadership

Sunshine Coast 
and Noosa

recommendations from
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voice (Finley-Brook and Holloman, 2016; Sovacool et.al, 2016; 
Repower Australia, 2018). Energy Justice principles13 can be 
integrated across Queensland’s energy policies and decision 
making in several ways. Suggested policy measures include:

• prioritising renewable projects for edge of grid and 
regional communities that are already experiencing 
energy poverty;

• financing low-carbon technologies with levies on 
household electricity bills that disproportionately effect 
low-income groups (Boardman, 2010; Preston et al. 2013);

• targeted and place-based energy infrastructure 
development approaches that can address specific spatial 
inequalities;

• peer-to-peer/local energy trading; 

• revised feed-in tariffs that reflect a fair value of energy, 
whether from rooftop solar, local energy or large-scale 
generators (Backroad Connections, 2017); 

• the voluntary buyout of premium Feed-in Tariffs to allow 
for upgrades14;  

• support community-owned renewable energy, including 
funding options (e.g. grants program) and facilitate 
innovative infrastructure arrangements (e.g. solar gardens);

• support access to renewables for those without their own 
roof, for instance, by altering strata title laws to incentivise 
solar on rented buildings and avoid the split-incentive 
barrier; 

• minimum standards for energy efficiency in buildings, 
especially renters and social housing, including incentives 
for landlords and property owners; and

• support appropriate engagement techniques and tailored 
energy literacy campaigns that embed Energy Justice 
principles to enhance Procedural Justice opportunities.

Community Power Hubs
Energy Justice demands accessibility, capacity building and 
support for policy measures such as those listed above. This 
can be achieved through the establishment of Community 
Power Hubs, as recently trialled in Victoria.  These hubs could 
support energy literacy via schools, NGOs, farmers, small 
business and low-income households, as well as run regional 
or localised community energy programs. Support like this is 
necessary across all scales of development (including large-
scale commercial), as it helps ensure Queensland can complete 
the task by only relying on imported labour and skills in the 
short-term.

In its submission to Victorian Community Energy Parliamentary 
Inquiry, the Coalition of Community Energy (2016) 
demonstrated the economic benefit derived from a local 
community energy project was 1.5-7 times greater relative 

to a standard commercial project.  Inclusive strategies that  
empower the decision-making agency of individuals and groups 
(particularly those that are at risk of transitions exacerbating 
existing inequalities) can also enhance the social licence and 
subsequent public acceptance of large-scale structural and 
policy change. According to Coalition of Community Energy 
(2016), this is because projects with a local community-
ownership component typically result in: 

• greater use of local content, including jobs and contractors, 
particularly in the construction phase. This, in turn, 
increases local skill development, which can be leveraged 
by regional businesses into contracts in the wider 
renewable energy industry;

• more substantial and appropriately targeted funds and 
programs;

• more profits retained locally, as local investors/owners 
spend their profits in the local community;

These are similar benefits to those that the Queensland 
Government’s Procurement policies are working to deliver 
(DHPW. 2017).

4.3 A Just Transition 
The transition away from fossil fuels has already begun, initially 
in the electricity and transport sectors. The Paris Agreement 
commits countries to a Just Transition, but the Australian 
Government is yet to provide coherent policy guidance for 
states and territories. Economists and policy experts project 
that abrupt shift from high to low-value for fossil fuel assets will 
occur before 2035. Unless this transition is carefully managed, 
economic losses and social hardship can be expected (Mecure 
et al., 2018). The term “Just Transition” refers to the equitable 
distribution of costs, benefits and opportunities in the shift 
away from fossil fuels. 

In 2015, QCC commissioned a study to support our call for 
a Just Transition for coal communities (Tallon, 2015). In this 
document, “Just Transition” is defined as: 

“a transition that supports environmental policies with a fair distribution of 
the costs and benefits across the economy, and that supports the creation 
of opportunities for active engagement by those affected to determine the 
future wellbeing of themselves and their families,” (Tallon, 2015, p.iv). 

 A just Transition addresses injustices and challenges across 
cultural, socioeconomic and environmental systems by 
exploring and providing alternatives for businesses, workers and 
communities to transition to. Responses can apply to global, 
national, state, sector, regional, business, suburb, street or 
household scales. QCC appreciates that Queensland’s Strategy 
outlines pathways that aim to achieve “a low carbon, clean 
growth economy,” noting plans to manage the transition in a 
way that “secures new jobs and opportunities... supports and 
strengthens our communities and protects our precious natural 
environment,” (DEHP, 2017a, p.5).

4.2 Energy Justice 
Energy Justice is not a new idea and good practice examples 
are being set around the world. Electricity is an essential 
service and everyone has the right to access a fair share of a 
functioning electricity system, including access to renewable 
and distributed energy resources (Repower Australia, 
2018, p23). In fact, due to inability to pay bills, there were 
25,201 residential disconnections over 2016-17 (AER year), 
demonstrating that while electricity is considered to be an 
essential service, it isn’t treated as such. Poorly planned 
government climate action both exacerbates existing and 
entrenched vulnerabilities while also creating new social 
vulnerabilities. For instance, policy conditions for the energy 
sector can lead to widening the gap between the ‘haves,’ 
with renewable energy sources, and the ‘have-nots,’ including 
low income and vulnerable customers unable to pay for what 
should be an essential service. 

In working towards zero-net emissions by 2050, the 
Queensland Government needs to ensure fair distribution of 
costs and benefits along with equitable access to renewable 
and low carbon electricity. This involves advocating to change 
the National Electricity Objective through COAG to facilitate 
laws that support low income and vulnerable consumers 
getting access to renewable energy technologies. Low income 
households, often living in rented or social housing, are the 
most vulnerable to the energy transition. Their energy bills 

are typically higher (as a percentage of income) as they have 
limited control over the building features, cannot afford the 
often high upfront costs of energy efficient appliances or 
retrofits and may be afraid or powerless to ask for appropriate 
upgrades (QCOSS, 2017). 

A 2018 survey of 1,000 households showed electricity to 
be the number one cost of living concern, and strong public 
support for government investment in energy efficiency 
(YouGov Galaxy, 2018). There are many market players, 
either accidentally or otherwise, that take advantage of the 
disadvantaged when selling and installing solar panels (e.g. 
‘interest-free’ terms, financing arrangements, poor consumer 
protections, cheap panels) (CALC 2017). An example was given 
during discussion by QCOSS at the Sun-Powered Queensland 
Summit (2017) of remote indigenous communities that are 
often approached by high-pressure sales staff of solar retailers. 
As new distributed resources hit the market, we may see a 
new wave of similar behaviours. Energy Justice requires the 
Queensland Government to recognise and deal with these risks 
in its review of electricity legislation and by using its powers 
under existing legislation12.  

Energy Justice principles, including distributional, procedural 
and recognition, are key to designing effective, equitable and 
long-term energy policy in Queensland as they ensure a focus 
on distributing benefits of transition - not only spatially, but 
across all societal groups, while also ensuring everyone has a 

12. E.g. The Energy & Water Ombudsman Act 2006 and the Fair Trading Act 1989

13. For a description of the three tenants of energy justice, see appendix D

14. Solar citizens, 2017. Sharing the savings report.
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• expand state-based training programs on offer to build 
capacity for all scales of renewable energy to ensure future 
jobs for Queenslanders (rather than imported labour); and

 ο investigate economic and employment opportunities 
across other sectors in impacted regions;

• develop financial mechanisms to: 

 ο manage increasing costs for low-income households 
(or in-kind support); 

 ο facilitate economic diversification/distribution and 
provide alternative livelihoods; 

 ο create distributed, fair and accessible energy markets; 
and

 ο redirect revenue streams (e.g. mining royalties) to low-
carbon transition projects; 

• establish an independent inquiry into future renewable 
and low carbon supply chains, including alternative 
resource and manufacturing industries across regional 
Queensland, to identify and implement plans that ensure 
future employment in quality jobs across the state.

Support for whole-of-government collaboration is also needed 

to share and adopt good practice in Just Transition and Energy 
Justice policy and to enforce consistent standards across the 
state.

Energy Transition Authority   

QCC urges the Queensland Government to use its membership 
of COAG to encourage the adoption of recommendations of 
the Senate Standing Committee on “The retirement of coal 
fired power station.”  This would ensure that the Australian 
Government works with unions, industry and communities to 
develop a national plan for a Just Transition and establish a 
statutory national Energy Transition Authority.

The Authority and plan should:

• develop plans to support the economic diversification 
of regions transitioning away from high emission power 
generation;

• administer and develop a labour adjustment package that 
supports workers to transition into new, decent and secure 
jobs; and

• ensure the state maintains public ownership of a majority 
(at least 60 per cent) of renewable energy generation 
projects.
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 However, more needs to be done to enact the Strategy effectively. 

Queensland needs to be working with businesses and industries 
to expand financial disclosure requirements around climate 
transition risk and develop plans with workers and communities 
to transition to low carbon alternatives15.  For example, Market 
Forces (2018) revealed a chronic failure of Australian companies 
to disclose the risks to their business from climate change impacts 
and GHG emissions reduction requirements. This would be more 
onerous for smaller companies and the risks to them may have a 
greater impact on the local community.

Although the Department of Environment and Science and 
the Queensland Treasury Corporation are commissioning plans 
for the management of such issues, practical steps such as the 
development of local carbon budgets and procurement plans 
should be taken now. The reality of coal closure, discussed 
earlier in this report, needs to be factored into government 
decision making so that affected communities and workers are 
not left without a plan. QCC recommends that the Queensland 
Government work with key stakeholders in developing transparent 
timeframes for the phase-out of fossil fuel use by businesses and 
industries so that communities, regions and sectors can plan for 
and adopt low carbon alternatives. 

Forward planning
In a working paper from the Australia National University, 
Wiseman, Campbell and Green (2017) highlight that rushed and 
ill-equipped transition policy planning for Hazelwood resulted in 
a lack of contingency planning. They suggest that in the absence 
of best-practice transition policy in private companies the best 
pathway forward (to reduce rushed transition as in the case of 
Hazelwood) would be through state policy interventions: 

“Energy generators already face legal obligations with respect to plant closure, 
decommissioning and rehabilitation. State governments could strengthen 
these existing laws/regulations (for example, with respect to closure notice 
periods, workforce transition planning, and stakeholder consultation processes). 
Alternatively, entirely new mechanisms could be enacted by state or federal 
governments to provide incentives for an orderly phase out of emissions-inten-
sive facilities such as coal-fired power generators,” (Wiseman, Campbell and 
Green 2017, p.8). 

The Centre for Social Change has interviewed representatives 
from unions including the ACTU, CFMEU, ETU and AMWU, who 
cited Australia’s poor track record in restructuring other industries 
such as forestry, car manufacturing and the clothing and textiles 
industries. They quoted research (Webber et.al 2001; Owen 2012; 
Daian 2012; Armstrong 2008) highlighting that when major 
industries shut down generally only a third of retrenched workers 
find equivalent full-time work; one third move into lower quality 
jobs (lower wage, lower status or part-time and casual work); with 
the rest unable to find work.

Sociotechnical transitions, as with the energy transition currently 
underway, also present opportunities to examine and potentially 
resolve social justice issues (Jenkins et al., 2018). For instance, 

large fossil fuel projects such as fracking can result in energy 
justice issues where low income, vulnerable and indigenous 
communities can be adversely impacted (Jenkins et al, 2018, 
p.68).

“Analysis … reveals that although electric vehicles (EVs) do have laudable 
environmental (and social) attributes, they can be exclusionary in … that they 
can perpetuate already widening gaps between the wealthy and poor, as well 
as potentially raising new forms and geographies of injustice,” (Jenkins et al., 
2018, p. 69). 

Based on these examples, QCC suggests that a Just Transition is 
one that considers the right of all global citizens to benefit from 
the energy transition, avoiding the shifting of environmental 
or equity burdens to externalised contexts, and works to avoid 
reproduction of inequalities under GHG mitigation actions. 
Multiple perspectives, stemming from participatory decision-
making processes, are key to developing justice-based transition 
policy.

Leave no one behind
Queensland’s focus in the lead up to 2020 has been on “no-
regret” low carbon investments and support for innovation across 
energy, business and industry sectors (DEHP, 2017a). Some 
small pilot projects, such as Queensland Solar Savers (this could 
be considered niche level), provide community access to these 
measures. Planning recently commenced on the more substantive 
and longer-term Clean Growth Choices program, which is working 
to build transition capacity across six regions. Processes developed 
will be rolled over to post-2020 transition planning (DES 
presentation, 2018).

QCC recommends the Clean Growth Choices Program employ 
participatory processes that include affected workers and 
communities in transition planning. To ensure nobody is left 
behind, unions, workers, community residents, traditional owners, 
social service organisations, environment and conservation 
groups, all levels of government, businesses, agriculturalists, and 
industries should be involved. For Queensland to manage a just 
transition, QCC recommends the following steps be taken: 

• transparent planning processes to set realistic timelines 
for the phase-out of fossil fuel interests (including both 
extraction and generation); 

• training and redeployment programs for businesses, unions 
and affected workers to ensure Queenslanders have the skills 
and education needed in a renewable future;

• support civil society actors to form alliances (e.g.: 
environmental groups, indigenous organisations and unions) 
to ensure private industry has social license to operate;

• attract investment and develop and retain low carbon 
industries and jobs;

15. QCC supports the Queensland Government’s plans to adopt the Task Force on Climate-related Financial Disclosures criteria
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5.1 The Legislative Environment for Zero-net Emissions 
Around the world and in Australia, significant law reform is underway in response to energy technology changes and to provide long 
term GHG regulation and fulfil commitments under the Paris Agreement (White, 2018). Australia’s current federal legislative and policy 
framework offers a weak approach to regulation and enforcement of the GHG emissions reduction targets that Australia has committed 
to. This framework will prove completely ineffective if or when Australia ramps up its commitments (Baxter, 2017; MacKenzie, 2018). 
Federally, there is a clear need for stronger targets and a more robust and effective framework for promoting emissions reduction 
measures and facilitating a smooth transition away from fossil fuels. 

To compensate for the policy vacuum that effectively exists federally, some state jurisdictions have taken their own legislative and 
regulatory action. South Australia, the Australian Capital Territory, Victoria and Tasmania have each enacted legislation to reinforce 
state-based climate change and renewable energy targets and provide greater market certainty 16. 

State-based legislation in Queensland leaves significant gaps to adequately support the delivery of Queensland’s climate commitments 
(relevant legislation is listed under Appendix E). For instance, the Environmental Protection Act 1994 (Qld) places an obligation on 
decision makers to consider key criteria such as intergenerational equity17 in deciding project proposals, however, there is no clear 
requirement to consider emissions reductions that are a key factor of intergenerational equity. Although the legislation enables 
the regulation of and suggests limits for some GHG emissions from industry, there are no specific standards or restrictions on GHG 
emissions, and key GHGs such as carbon dioxide and methane are not included under air quality standards18.  

Queensland’s energy legislation is currently undergoing a review to address regulatory barriers across the rapidly transforming sector 
(DNRME, 2018). Stationary energy is the largest source of Queensland’s high GHG emissions. We recommend that our emissions 
reductions and renewable energy targets are key components for this review and that the review proposes new energy legislation which 
delivers GHG emissions reductions across the State’s entire energy requirements in line with the State’s climate change commitments. 

5. Legislation
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16. See comparison table at Appendix E, prepared with the Environmental Defenders Office Qld

17. E.g., Environmental Protection Act 1994 (Qld); Planning Act 2016 (Qld)

18. Environmental Protection (Air) Policy 2008 (Qld)



climate change and renewable energy legislation

South Australia, the Australian Capital Territory, Victoria and Tasmania all have legislation to reinforce state-based emissions reduction and renewable energy targets
 (greater detail is available at Appendix E). 

 

Victoria

1. Current renewable energy capacity: 12%
2. 2016 contribution to national emissions (Mt c02   ): 21.7%
3. Change in emissions from 2005 to 2016 (mt c02   ): -10.8%

Tasmania

1. Current renewable energy capacity: 92%
2. 2016 contribution to national emissions (Mt c02   ): -0.002%
3. Change in emissions from 2005 to 2016 (mt c02   ): -100%

legislated targets

TARGETS

no targets

renewable energy targets

emission reduction targets

queensland

1. Current renewable energy capacity: 7%
2. 2016 contribution to national emissions (Mt c02   ): 29%
3. Change in emissions from 2005 to 2016 (mt c02   ): -14%

• 30% emissions reduction on 1990 levels by 2030
• zero-net emissions by 2050

• 50% renewable energy by 2030 new south wales

1. Current renewable energy capacity: 17%
2. 2016 contribution to national emissions (Mt c02   ): 25.1%
3. Change in emissions from 2005 to 2016 (mt c02   ): -18.7%

• net zero emissions by 2050

 20% from renewable energy by 2020

australian capital territory

1. Current renewable energy capacity: 22%
2. 2016 contribution to national emissions (Mt c02   ): 0.3%
3. Change in emissions from 2005 to 2016 (mt c02   ): 24.6%

• 40% Emissions reduction on 1990 levels by 2020
• Zero net emissions by 2050

• 100% renewable electricity by 2020

• 60% emissions reduction on 1990 levels by 2050.

• 100% renewable electricity by 2022
• 40% renewable energy generation by 2025

• net zero emissions by 2050
• five yearly interim targets

western australia

1. Current renewable energy capacity: 7%
2. 2016 contribution to national emissions (Mt c02   ): 15.7%
3. Change in emissions from 2005 to 2016 (mt c02   ): 20.4%

• none

• none

South Australia

1. Current renewable energy capacity: 47%
2. 2016 contribution to national emissions (Mt c02   ): 5%
3. Change in emissions from 2005 to 2016 (mt c02   ): -22.1%

• net zero emissions by 2050

• 30% energy efficiency improvement of government buildings by 2030
• 50% renewable electricity by 2025

northern territory

  

1. Current renewable energy capacity: 2%
2. 2016 contribution to national emissions (Mt c02   ): 3.1%
3. Change in emissions from 2005 to 2016 (mt c02   ): 27.6%

• 50% renewable energy by 2030

• none



5.2  Is State-based Climate Change 
Legislation Needed?

A key question concerns whether Queensland should move to 
create its own specific legislation to regulate GHG emissions 
and assist in meeting climate commitments. Queensland’s 2017 
Strategy does include reference to the government’s intent to 
explore a legislative response to deliver on climate commitments, 
including exploring “options to regulate GHG emissions through 
the Environmental Protection Act framework,” (DEHP, 2017a, 
p.20). The Queensland Government is also considering the 
merits of dedicated climate change legislation in place of 
improvements to the existing regulatory framework to support 
emissions monitoring and reduction (DEHP, 2017a). 

In 2017, QCC developed a set of conservation and climate policy 
priorities, which included the following action at the state level: 

“Legislate a Queensland Climate Change Action and 
Responsibility Act to back-in the commitments in the Climate 
Transitions Strategy. Legislation will send a strong signal to 
industry and the community that government is very serious 
about achieving the targets, and that government, industry, 
and community action can be undertaken with that in mind. 
Legislation will also provide the mechanics for progressive 
milestones, regular performance assessment, progress reporting 
to Parliament and the public,” (QCC, 2017, p. 4).

This was in recognition that climate legislation in Queensland 
would be both symbolic and practical in achieving outcomes. 
It would also ensure transparency and monitoring of progress 
in achieving the emissions reduction targets. The proposal built 
on comments in QCC’s submission to the state climate policy 
review in 2016 (QCC, 2 September 2016). 

QCC believes existing legislation is insufficient to promote the 
development and implementation of policies and practices to 
deliver necessary emissions reductions in Queensland. This 
is evident in the lack of any reference to emissions reduction 
commitments and no standards or obligations placed on 
decision makers to deliver on near and long-term climate 
change commitments. As a result, the State’s existing policy 
commitments are contingent on federal policy and political 
cycles and provide little certainty to business and industry 
investors. QCC recommends the Queensland Government 
establish standalone climate change legislation to support a 
smooth and just transition to zero-net emissions by 2050. 

Either way, QCC would argue that a comprehensive review 
of Queensland’s legislative framework is needed to set clear 
procedural requirements for decision-makers to ensure the 
reduction of GHG emissions, support climate and energy policy 
integration and facilitate a smooth transition away from fossil 
fuels. 

5.3  Key Components of Climate Change 
Legislation

A Climate Change Action and Responsibility Act (Qld) would help 
to advance and enforce the State’s climate change targets and 
actions, including zero-net emissions by 2050; 50% renewable 
energy by 2030; and a 30% reduction in GHG emissions by 2030 
based on 2005 levels. Standalone climate change legislation 
would help in meeting Queensland’s policy-based targets by 
outlining consistent principles and objectives for dealing with 
climate change, through both mitigation and adaptation, across 
government. 

Legislation can enshrine existing measures to support renewable 
energy, electric vehicles, energy efficiency and other initiatives 
contributing to meeting the State’s climate commitments. 
Building on this, it can set out criteria for a carbon budget that 
places limits on the total volume of emissions, and incrementally 
tightens limits towards 2050 to ensure regular progress is made. 
Such legislation would provide greater certainty for businesses 
and households to invest in and plan for a zero-net emissions 
economy. The United Kingdom’s carbon budget approach 
provides a successful example of such an approach (UK 
Government, 2017).

Legislation could also help guarantee cross-departmental 
commitment, from all relevant decision makers, to the 
achievement of emissions reduction and renewable energy 
targets. In addition, powers to help citizens enforce the 
achievement of the targets should be included as a sign of 
goodwill and commitment by the government. The legislation 
should also establish a statutory body that would guide 
robust, integrated climate policy by undertaking independent 
monitoring, reporting and verification. 

Suggested objectives and principles for a climate change action 
legislative framework:

1. rules to integrate climate change considerations, including 
the achievement of emissions reduction targets, across 
all due-diligence processes, decision making and policies 
and ensuring powers of third party judicial review are 
available where decisions by government compromise the 
achievement of our targets;

2. a carbon budget, based on advice from the Climate Advisory 
Council, that obliges the Queensland Government to deliver 
on targets, starting with current policy commitments and 
adding five-year increments towards zero-net emissions;

3. regular independent, transparent monitoring, reporting and 
verification of progress;

4. processes to facilitate the phasing out (managed closure) 
of existing emissions-intensive power plants under clear 
timelines; 

5. legislation to prohibit new or expanded developments of 
coal and gas-fired electricity generation;

6. allocated duties across Departments to manage sector-
specific carbon budgets and emission reduction pledges to 
contribute to the State’s emissions reduction targets;

7. guidelines to establish and provide ongoing support for 
locally-based climate transition groups to develop and 
implement local government climate transition plans; 

8. criteria for consistent disclosure of the physical, liability and 
transition risks associated with climate change for use by 
State Departments and local governments; 

9. provisions for a state-based carbon-offsets framework that 
prioritises biodiversity and social co-benefits; and

10. financial mechanisms that:

 ο incentivise alternative low-carbon energy, fuels, 
technology and industries and facilitate fair and 
accessible markets (e.g. Feed-in Tariff reform); and

 ο fund the decommission and transition away from fossil 
fuels in both an extraction and use context.

5.4  Benefits of Climate Change 
Legislation

What climate legislation would provide is a higher level of 
certainty and predictability for investors, industry, the business 
sector, local government, communities and the government’s 
own agencies about policy intent and the pathway to emissions 
reduction and transformation of the economy (White, 2018). 
This would help ensure Queensland takes its place appropriately 
in the international and national climate change mitigation 
space and low carbon markets.

This contrasts with policy-level only commitments and strategies, 
as important as they are. The legislation would also create the 
mechanisms for regular reporting to Parliament and the public on 
progress, and trajectories in meeting targets. The transparency 
and accountability would aid in removing divisive politics from 
achieving outcomes and would offer greater guarantees of 
retaining commitments and targets.

The value of the symbolism, as well as the practical aspects of 
such legislation, should not be underestimated. As the impacts 
of already locked-in climate change begin to effect the economy 
and people’s everyday lives adversely, a clear indication from the 
government that it recognises the importance, is committed to 
act and respond and is not afraid of scrutiny and accountability 
will be essential. In times of increasing uncertainty, concerns 
about immediate wellbeing and ontological security, climate 
action legislation can provide the basis to demonstrate plans 
and pathways through change.

The first step in creating such legislation would be developing 
a white paper to outline what the intended legislation could 
and should incorporate, and to undertake consultation with a 
range of stakeholders to review proposals and assist in guiding 

the production of drafting instructions and draft legislation. The 
environment and conservation sector stand ready to play a key 
part in this work. The above materials lay out what we believe 
will need to be included, based on analysis of interstate and 
international experience. 
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QCC wishes to congratulate the Queensland Government on recent progress in developing the state’s 
response to climate change. This report identifies missed opportunities and gaps in Queensland’s 
existing plans to transition the economy to zero-net emissions by 2050. For instance, given the 
technological transformation underway across the electricity and transport sectors, analysis shows that 
more ambitious climate change commitments may prove economically beneficial for Queensland. QCC 
encourages climate policy that facilitates the transition away from fossil fuels at a pace reflecting the 
rate of emerging opportunities while taking care to avoid adverse social and environmental impacts. 
Current policies and actions driving emissions reductions across Queensland’s economy are dispersed 
and difficult to measure. This report recommends adoption of a zero-net emissions framework that 
sets interim emissions reduction targets and outlines criteria for ongoing monitoring, reporting and 
evaluation of progress against clearly defined targets.

Overall, greater awareness of GHG emissions reduction opportunities is needed across all government 
departments, communities and businesses to promote a faster and smoother transition. QCC would like 
to see more detail provided in Queensland’s forthcoming Green Paper on how progress against emissions 
reduction targets will be assessed, and how all government departments, sectors and communities will 
be involved in the development and implementation of policies and actions towards a zero-net emissions 
economy.State-based climate change legislation is also recommended to support and contribute to 
meetingQueensland’s climate change commitments and achieving a zero-net emissions future where 
the state’s economy, society, unique biodiversity and ecosystems all prosper.

Conclusion
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