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17 September 2021 OC210669 

Hon Michael Wood Action required by: 

Minister of Transport  Thursday, 30 September 2021 

PUBLIC TRANSPORT OPERATING MODEL REVIEW - SUMMARY OF 

SUBMISSIONS 

Purpose 

This paper summarises feedback received on the Public Transport Operating Model (PTOM) 

Review Discussion Paper. It also seeks your agreement to next steps for the PTOM review.  

Key points  

• Te Manatū Waka (Ministry of Transport) officials have completed a Summary of 

Submissions from consultation on the PTOM review, which is included at Annex One. We 

received 314 responses to the online survey  and 65 formal submissions. We received 

feedback from councils, unions  operators, other sector stakeholders, and members of 

the public. 

• Some of the key areas of feedback included: 

o support for public ownership of assets from councils, unions and many individual 

submitters, and opposition to public ownership from operators  

o support for improving and protecting wages and submissions across all submitters, 

but differing views as to the best way to achieve this 

o a range of views regarding the roles of, and relationships between, regional 

councils, territorial authorities, operators, and Waka Kotahi NZ Transport Agency 

(Waka Kotahi). Many submitters thought roles and relationships could be 

improved, with various suggestions offered. There were differing views on whether 

Waka Kotahi should play a greater role in ensuring national consistency, or allow 

for regional variation 

o suggestions for changing the process for bringing exempt services into PTOM. 

While many submissions focused on particular services, there was some feedback 

on how the process and requirements could be improved 

o a mix of feedback on how on-demand public transport services should be treated. 

There was some support for these services being brought under PTOM, but there 

were also concerns that doing so could restrict innovation. 
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• As a result of the feedback received, we have developed a range of policy options for 

further consideration. We would like to engage with key stakeholders on these options, 

particularly Waka Kotahi, councils and operators. A summary of issues and proposals for 

further engagement is provided in Appendix One. 

• In the meantime, we are seeking your agreement to proceed with some changes. We are 

proposing: 

o amending the new objectives to incorporate more of the explanatory statements, 

as detailed in Table One of the briefing;  

o amending the scope of the 2025 decarbonisation mandate to include buses and 

small passenger service vehicles used to deliver public transpo t services 

contracted by councils; and  

o seeking inclusion of the 2025 mandate in the Requirements for Urban Buses. 

• We have also been considering options for legislative design (outlined in Annex Two), 

and would welcome a discussion with you on your preferred option. We have identified 

three options, which vary according to the level o  legislative intervention: 

o an enabling approach – some amendments to the LTMA, but most outcomes 

achieved through changes to Waka Kotahi’s procurement guidance 

o a directive approach – much greater legislative intervention to achieve outcomes, 

supported by changes to Waka Kotahi’s procurement guidance 

o a flexible approach – minimal legislative intervention, with outcomes driven through 

a new Government Policy Statement on public transport (that could be directive or 

enabling). 

• We will prepare material fo  you to present an update to Cabinet in October 2021, should 

you agree to providing an oral item. Should you agree to officials engaging further with 

key stakeholders, we anticipate engagement starting November 2021. We expect to 

provide you with final ad ice on preferred options in March 2022. 
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PUBLIC TRANSPORT OPERATING MODEL REVIEW - SUMMARY OF 

SUBMISSIONS 

We have completed a Summary of Submissions on the Public Transport 

Operating Model (PTOM) Review 

1 Consultation on the PTOM Review Discussion Paper included the following avenues 

for feedback from the public and stakeholders: 

1.1 written submissions – we received 65 submissions in total, 45 from 

organisations and 20 from individuals 

1.2 engagement sessions in person and online – we held in-person sessions in 

Wellington and Auckland, and online sessions with the general public, 

stakeholders, and the Local Government NZ Transport Special Interest Group 

1.3 online survey – we received 314 responses  301 from individuals and 13 from 

organisations. 

2 We have summarised the feedback received  and a Summary of Submissions is 

attached at Annex One. This briefing provides an overv ew of the themes that came 

through from the feedback and seeks decisions from you on certain matters. We 

propose further engagement with key stakeholders on a range of issues and 

proposals. These are summarised in Appendix One. 

We are seeking a discussion with you on the high-level approach to any 

reforms 

3 We have also been considering how to imp ement any changes to PTOM. The 

options are provided in Annex Two  and are based on the level of legislative 

intervention. The implementation options outlined are intended to be illustrative, and 

the policy options are not necessarily mutually exclusive. We are interested in 

discussing these options with you: 

3.1 an enabling approach, which would see high-level changes to the LTMA, but 

most changes occurring through procurement requirements 

3.2 a directive approach, which would see more changes embedded in the LTMA, 

with less reliance on procurement requirements. 

3.3 a more flexible approach, with minimal legislative intervention. A key part of this 

would be establishing a Government Policy Statement for public transport. We 

are still developing this concept, but our early thinking is it would be analogous 

to the Government Policy Statement on land transport, in that Waka Kotahi and 

local authorities would be required under the LTMA to give effect to it in the 

planning and procurement of public transport services, including in regional 

public transport plans.  
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A lot of feedback on the 2035 decarbonisation target focused on asset 

ownership and the need for flexibility in procurement, funding and financing 

15 The Discussion Paper noted barriers to achieving the Government’s target of 

decarbonising the public transport bus fleet by 2035, and sought feedback on how 

these barriers could be reduced or removed. We sought feedback on options in 

relation to asset ownership, procurement practices, and funding and financing. 

Views on asset ownership varied between councils and unions, and operators 

16 There was support for public ownership of assets among councils, unions and many 

individuals. Reasons for this support included the need for public ownership as a 

matter of principle, and advantages of public ownership, such as access to cheaper 

credit and greater purchasing power to get cheaper vehicles. Public ownership of 

depots and charging infrastructure was seen as important for aligning depot 

placement and urban planning, and the potential to support continued competition in 

the public transport market by removing a barrier to entry. 

17 However, there was some divergence from this view, particularly in relation to 

ownership of bus fleets. Auckland Transport (AT) preferred private ownership of 

buses to remain, but strongly supported the ability for councils to own depots and 

charging infrastructure. For some councils  it was considered most important to have 

flexibility to consider all options for ownership, including a mix of ownership models. 

One council said it would be helpful if Government provided a stronger statement of 

support for public ownership of strategic public ransport assets.  

18 Conversely, there was some support for private (e.g  operator) ownership to continue, 

particularly among operators. Reasons given for this view were that operators were 

best placed to maintain their own fleet, and that government lacked the necessary 

level of funds and expertise to purchase and manage bus fleets. Some also thought 

ownership was less important than councils being able to ensure operators meet their 

contractual ob igations. 

19 Operators stressed that it would be more efficient for bus depot locations to be 

determined by technology limitations (for example the range of e-buses) and 

operators’ business considerations, rather than local government owning depots. 

They noted that many operators use their depots to service buses for PTOM 

contracts, as well as other buses in their fleet. 

Submitters were interested in how length of contract terms might support decarbonisation  

20 There was support among councils and operators in considering the length of 

contract terms to help meet decarbonisation goals. Councils considered different 

ownership arrangements would allow them to offer different contract lengths. The Bus 

and Coach Association (BCA) was particularly interested in the potential for longer 

contract terms, providing greater commercial certainty. It recommended contracts be 

extended to 12 years to allow operators to better amortise the cost of the bus fleet 

over the life of the contract. 
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There was support, particularly among councils, for considering different funding and 

financing options  

21 There was support among councils for consideration of different financing options. 

Large and small councils supported having a range of options that would allow them 

to utilise different financing approaches, along with different ownership arrangements. 

22 There was also some support among operators, but on the whole they were more 

cautious. Operators indicated that they are already able to access finance on good 

terms, although the BCA was concerned about accelerating the speed of 

decarbonisation under current funding arrangements.  

23 The BCA acknowledged that central or local government provision of funding or 

grants for fleet purchases, potentially under a ‘pay-as-you-save’ model, could help 

accelerate decarbonisation. However, it warned that this could end up transferring 

significant financial risk from operators to ratepayers and taxpayers.  

We propose to focus on ensuring the PTOM framework supports a range of asset ownership 

models 

24 While we note there were a range of views on changes to asset ownership 

arrangements, we consider the PTOM framework should specifically provide for 

council ownership – without mandating it  Appendix One (Table One) sets out some 

of the key options to explore further in providing for council ownership, and proposed 

actions for officials. 

Submitters supported improving relationships between the key entities 

involved in public transport, but had different views on how to achieve it 

25 The Discussion Paper sought feedback on whether improvements could be made to 

the roles of and relationships between: 

25.1 regional councils and territorial authorities 

25.2 regional councils and operators 

25.3 Waka Kotahi and regional councils. 

There was strong support for changes to improve or strengthen co-operation between 

regional and territorial authorities 

26 Many responses indicated strong support for changes to improve co-operation 

between regional councils and territorial authorities. Many cited a lack of alignment of 

interests as a key factor. Submitters and survey respondents raised instances where 

co-ordination between regional and territorial authorities could be improved. These 

included specific complaints about the provision of infrastructure such as bus stops 

and the current division of responsibilities not taking into account the needs of rural 

areas. 

27 The Disabled Persons Assembly noted the importance of co-ordination to enable 

disabled people to use public transport on an equal basis with others. To achieve this 
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outcome, associated transport infrastructure such as footpaths, route information and 

bus stops, need to be accessible, not just the vehicle. 

28 Submitters suggested potential solutions to some of the problems identified: 

28.1 some recommended local and regional councils work together better within the 

existing framework 

28.2 some suggested more powers be given to local councils to ensure local views 

are better reflected in the public transport system  

28.3 others wanted Waka Kotahi to take on a greater co-ordination role to encourage 

greater national consistency 

28.4 some submitters recommended significant reform of local government 

structures and responsibilities, including replicating the Auckland Transport (AT) 

model in other cities. 

There was also support for changes to improve the relationship between councils and bus 

and ferry operators, but feedback was mixed 

29 A large majority of survey respondents thought improvements could be made to the 

relationship between councils and operators. Some noted that the relationship was 

difficult due to a fundamental misalignment of interests; some respondents also 

considered the relationship to be skewed in councils’ favour. There was some 

agreement on the need for improvements among submitters, but they offered 

competing explanations for the current difficulties  

30 Survey respondents suggested ways to improve the relationship, including: 

30.1 greater transparency in the awarding and operating of PTOM contracts 

30.2 positive changes, such as council officers spending more time with operators to 

see how the network operates, and bus drivers given an opportunity to provide 

feedback o councils responsible for planning services and providing 

infrastructure  

31 Some submissions from operators reported issues around the relationship with 

councils, with descriptions such as ‘master and servant”. Council personnel issues 

were sometimes cited as part of the problem. The BCA noted it wanted more clarity 

on the partnering principles underpinning the relationship under PTOM, and more 

guidance from Te Manatū Waka and Waka Kotahi on the principles and partnership 

outcomes. 

There was support for greater involvement from Waka Kotahi in providing greater national 

consistency, but different views as to what that role should entail 

32 Many submitters and survey respondents supported Waka Kotahi taking a greater 

role in providing national consistency on different aspects of the public transport 

system, including: 

32.1 bulk purchasing of vehicles 

32.2 aiding network integration 
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32.3 introducing a national ticketing standard. 

33 However, there were also some reservations about Waka Kotahi’s role and the need 

for greater national consistency. Some were concerned that this could add another 

layer of administration and questioned whether Waka Kotahi should assume an even 

greater role. Councils were also concerned that achieving greater national 

consistency would come at the expense of ensuring services are responsive to local 

needs. 

We propose further engagement on options to improve roles and relationships 

34 Appendix One (Tables Two, Three and Four) summarises potential options for 

improving roles and relationships, based on the feedback received from consultation. 

We propose further engagement on some of these options with key sector 

stakeholders (and the Department of Internal Affairs in relation to any changes 

relating to local government).  

Feedback was mixed on the best option to improve and protect bus driver 

wages and conditions  

35 There was a strong sentiment from submitters and survey respondents that wages 

and conditions for bus drivers need to be protected and improved, but there were a 

range of views on what option would be best to achieve this.  

36 Many councils and operators supported a procurement approach. Councils’ rationale 

for this was that it gives them more flexibility to ensure wages and conditions better 

reflect the living costs of their region. Some supported a legislative approach, either 

through the LTMA or the Emplo ment Relations Act 2000. Some also suggested a 

legislative approach, supported with procurement requirements, was the best 

approach. 

37 There were other suggestions for improving wages, as well as feedback indicating the 

need for other changes to make bus driving more attractive as an occupation. Some 

submitters suggested a multi-employer collective agreement or a Fair Pay Agreement 

as ways to protect and standardise wages and conditions. Improving shift structures 

was suggested to make the job more attractive. 

We intend to provide you with separate, detailed advice on options to improve and protect 

wages and conditions 

38 Because of the complexities with the options canvassed in the Discussion Paper, we 

intend to provide a separate briefing on this issue. However, we have included these 

options in Annex Two for the purposes of discussion. 

Most feedback on exempt services focused on the Waiheke ferry service and 

inter-regional services 

39 Many submitters and survey respondents provided feedback on the issue of exempt 

services and referenced frustrations with the Fullers ferry service to Waiheke Island. 

Residents on the island referred to concerns about cost of fares on the service and 
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their perception of anticompetitive behaviour on the part of the operator. Most wanted 

to see the service brought under PTOM. 

40 AT provided feedback on the process for bringing an exempt service under PTOM, 

which reflected its experience negotiating with the operator of the Devonport and 

Waiheke ferry services. AT argued that the process for bringing an exempt service 

under PTOM should be through the Regional Public Transport Plan process, rather 

than through an Order in Council process involving the Minister of Transport and 

Waka Kotahi. 

41 Other feedback on exempt services focused on inter-regional services. There were 

concerns that their exemption makes it difficult for neighbouring egional councils to 

work together to provide inter-regional public transport services. 

We propose further engagement on options to amend the framework for exempt services 

42 There are some specific changes raised in submiss ons that we need to explore 

further with Waka Kotahi, regional councils, and operators. Appendix One (Table 

Five) outlines those changes, our initial response and proposals for further 

engagement.  

Feedback on treatment of on-demand services was mixed 

43 There was some support for br nging on-demand services under PTOM, but also 

some reservations. Many council submissions supported these services being 

brought under PTOM to assist their ability to plan for and procure such services. 

Conversely, some submitters and survey respondents (including both councils and 

operators) were concerned that bringing on demand services under PTOM could 

stifle innovation. 

We propose further engagement on options for the treatment of on-demand services 

44 On the basis of consultation we have narrowed the options to:  

44 1 classifying on-demand services as exempt – such that councils have oversight 

of commercial on-demand services, but providing flexibility in procurement and 

contracting; or  

44.2 bringing on-demand services under PTOM to provide a clear framework for 

planning and procurement. 

45 We would like to engage further on these options with Waka Kotahi and regional 

councils – particularly to consider whether flexibility around procurement and 

contracting could be maintained while including on-demand services in PTOM. This is 

also summarised in Appendix One (Table Six). 
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ANNEX ONE: SUMMARY OF SUBMISSIONS 
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ANNEX TWO: SUMMARY OF HIGH-LEVEL REFORM OPTIONS TO 

THE REGULATION OF PUBLIC TRANSPORT 

PROACTIVELY
 R

ELE
ASED BY 

TE M
ANATŪ

 W
AKA 

MIN
ISTRY O

F TRANSPORT




