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AGENDA 
 

Committee 
 
 

ENVIRONMENTAL SCRUTINY COMMITTEE 

Date and Time  
of Meeting 
 
 

THURSDAY, 16 JUNE 2022, 4.30 PM 
 

Venue  
 
 

CR 4, COUNTY HALL - MULTI LOCATION MEETING 
 

Membership 
 
 

Councillor Owen Jones (Chair) 
Councillors Derbyshire, Gibson, Green, Lancaster, Lloyd Jones, 
Jackie Parry, Proctor and Wood 
 

 Time 
approx. 
 

1   Appointment of Chairperson and Membership of Committee   
 
To note that Council on 26 May 2022 appointed Councillor Owen 
Jones as Chairman to the Committee and the following as members of 
the Committee Councillors Derbyshire, Green, Lloyd Jones, Proctor, 
Lancaster, Parry, Wood, Gibson 
 

4.30 pm 

2   Committee Terms of Reference   
 
The role of this Committee is to scrutinise, measure and actively 
promote improvement in the Council's performance in the provision of 
services and compliance with Council policies, aims and objectives in 
the area of environmental sustainability including: 
  
Strategic Planning Policy 
Sustainability Policy 
Environmental Health Policy 
Public Protection Policy 
Licensing Policy 
Waste Management 
Strategic Waste Projects 
Street Cleansing 
Cycling and Walking 
Streetscape 
Strategic Transportation Partnership 
South East Wales Transport Alliance 
Transport Policy and Development 

4.30 pm 
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Intelligent Transport Solutions 
Public Transport 
Parking Management 
  
To assess the impact of partnerships with and resources and services 
provided by external organisations including the Welsh Government, 
joint local government services, Welsh Government Sponsored Public 
Bodies and quasi-departmental non-governmental bodies on the 
effectiveness of Council service delivery. 
 

3   Apologies for Absence   
 
To receive apologies for absence. 
 

4.30 pm 

4   Declarations of Interest   
 
To be made at the start of the agenda item in question, in accordance 
with the Members’ Code of Conduct. 
 

4.35 pm 

5   Minutes  (Pages 5 - 10) 
 
To approve as a correct record the minutes of 7 March and 16 March 
2022. 
 

 

6   Welsh Government White Paper: one network, one timetable, one 
ticket; consultation response  (Pages 11 - 200) 
 
For Members to undertake pre-decision scrutiny of the report to 
Cabinet. 
 

4.35 pm 

7   Urgent Items (if any)   
 

5.25 pm 

8   Way Forward   
 
To review the evidence and information gathered during the meeting, 
agree Members comments, observations and concerns to be passed 
on to the relevant Cabinet Member by the Chair. 
 

5.25 pm 

9   Date of next meeting   
 
Thursday 7th July at 4:30pm. This will be a multi location meeting and 
held in Committee Room 4 and on Easy Conf. 
 

 

 
 
Davina Fiore 
Director Governance & Legal Services 
Date:  Friday, 10 June 2022 
Contact:  Graham Porter, 02920 873401, g.porter@cardiff.gov.uk 
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ENVIRONMENTAL SCRUTINY COMMITTEE 
 
7 MARCH 2022 
 
Present: Councillor Patel(Chairperson) 
 Councillors Derbyshire, Owen Jones, Jackie Parry, Owen, 

Sandrey and Wong 
 

62 :   APOLOGIES FOR ABSENCE  
 
Apologies were received from Councillor Lancaster. 
 
63 :   DECLARATIONS OF INTEREST  
 
No declarations of interest were received. 
 
64 :   EXCLUSION OF THE PUBLIC  
 
RESOLVED – That the public be excluded during consideration of the following item 
as it contains information of the kind described in paragraphs 14 and 21 of parts 4 
and 5 of Schedule 12A to the Local Government Act 1972. 
 
65 :   COASTAL RISK MANAGEMENT PROGRAMME - FULL BUSINESS CASE & 

AWARD OF THE CONSTRUCTION CONTRACT  
 
Members received a confidential report and briefing regarding the Coastal Risk 
Management Programme. 
 
RESOLVED – That the Chairperson writes to the Cabinet Member on behalf of the 
Committee to convey any comments, observations and recommendations made 
during the way forward. 
 
66 :   THE CARDIFF ITS STRATEGY  
 
Members received a report to aid scrutiny of the draft Cabinet report entitled ‘Cardiff 
Intelligent Transport Systems (ITS) Strategy.  Members were advised that the 
strategy would be considered by the Cabinet at their meeting on 10 March 2022.   
Cabinet would be asked to consider approval of the following: 
 

 Undertaking public consultation and engagement on the draft Cardiff ITS Strategy 
to inform its final framework. 
 

 Approve the preparation for an outline business case which will include options for 
modernising the Council’s Urban Traffic Control systems. 
 

 Delegate authority to the Director of Planning, Transport and Environment, 
subject to consultation with the Cabinet Member for Strategic Planning and 
Transport, to make minor amendments to, determine and approve the final form 
and content of the draft ITS Strategy and consultation questionnaire. 
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Members were advised that transport systems around the world are being 
transformed through the use of digital technology. From 2018 to 2020, the Council 
commissioned studies and published key documents supporting the need for 
investment in ITS.  The key conclusions identified that transformational 
improvements are needed to ensure that the ITS provision in Cardiff can effectively 
deliver the City’s ambitions. 
 
The Chairperson welcomed Councillor Caro Wild, Cabinet Member for Strategic 
Planning and Transport and officers from Strategic Planning and Environment 
Service area.  The Cabinet Member was invited to make a brief statement.  Members 
were invited to comment, seek clarification or raise questions on the topic.  Those 
discussions are summarised as follows: 
 

 Members asked for the projected total cost of the implementation of the strategy 
and what sources of funding were available to deliver and maintain the service.  
Members were advised that there is no costed programme for the strategy.  
However, the various elements have a business case.  For example, the Control 
Centre has options for its location, size, working with partners and the revenue 
needed to support those options, including Section 106 and Welsh Government 
grant funding.  There were also opportunities to grant licences for use of the 
control room data that could bring in revenue. 
 

 Members raised concerns that the total cost of the project was unknown.  
Members considered that not knowing the total cost of the project would 
jeopardise access to sources of funding.  The Cabinet Member stated that at this 
stage the Cabinet was looking to undertake a consultation exercise on the ideas 
in the strategy before any business cases for the elements of the programme 
have been finalised.  There is a need to consult the public on the wider ideas and 
engage with partners before predetermining business cases. 
 

 Members asked whether live counting data from citizens could be incorporated 
into the Council’s ITS in order to better understand traffic levels that genuinely 
affect communities.  Officers accepted that there are new technologies that give 
citizens the ability to participate and there will be opportunities.  However, the 
data produced at present is not accurate but there was potential that the 
technology could provide an accurate level of feedback in the future.  It was 
accepted that there is some accurate journey time, speed, and traffic flow data 
available for a number of sites and the Council would look to make maximum use 
of that and other data sources.   
 

 Members asked whether the ITS network was intended to support the move 
towards sustainable transport.  Officers stated that ITS is focussed on making the 
network efficient for general traffic, including buses.  It doesn’t currently give 
priority to buses but there is an intention to do that as part of the smart corridor 
pilot.  There is also an intention to establish whether ITS will improve the 
efficiency of signalling for pedestrian and cyclists. 
 

 Members questioned how ITS would differ from other platforms in terms of its 
usefulness to residents.  Officers advised a platform such as Google Maps allows 
users to input a starting location and a destination and calculates a journey time 
and distance depending on the mode of travel.  It doesn’t provide any information 
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regarding alternative modes of transport, carbon footprint and health benefits.  
The Council in partnership with Transport for Wales is investigating the possibility 
of providing an all-encompassing app that would allow people to plan their 
journeys better and allow for promotion of sustainable transport alternatives.   
 

 Members considered that encouraging people to use sustainable transport 
options is reliant on those core services being available.  Officers stated that 
3,300 responses were received on the Bus Strategy consultation and the 
responses are being considered.  The need for wider bus services is part of that 
consideration.  The Welsh Government is also considering bus reform that may 
allow local authorities to have greater control over bus services. 
 

 Members noted that between £1-2 billion is estimated to be needed to implement 
the changes necessary and funding arrangements will require further discussion.  
Members asked whether congestion charging was being considered.  The 
Cabinet Members stated that cities around the UK are coming to the same 
conclusion and the UK government is also concerned at the drop in tax revenue 
as vehicles move from petrol/diesel to electric.  The UK Government is looking at 
different forms of road user charging.  The Council is looking at various options 
and the Welsh Government has undertaken work in the area, including producing 
the South East Wales Transport Commission – known as the Burns Report.  
Decisions on funding options were made openly and set out in the Transport 
White Paper, which has received backing from all parties. 
 

 Members provided comment on a number of the questions contained in the 
proposed survey.  Members raised concerns that the questions were phrased in 
such a way that respondents would be expected to provide an affirmative answer.  
Members were also concerned at the progress made towards providing integrated 
transport in the City.  Officers accepted the point raised regarding the questions 
contained in the survey and welcomed any feedback from the Committee.  
Officers stated that an integrated ticketing trial between Cardiff and Newport will 
commence in 2023. 
 

 Members raised concerns about the proposed consultation and in particular how 
the consultation aims to reach hard to reach groups. 
 

RESOLVED – That the Chairperson writes to the Cabinet Member on behalf of the 
Committee to convey any comments, observations and recommendations made 
during the way forward. 
 
67 :   COMMITTEE BUSINESS  
 
RESOLVED – That: 
 
(1) The Committee approved the draft Environmental Committee Scrutiny Annual 

Report 2021/22 
 

(2) Members noted the Committee’s achievements for inclusion in the Annual 
Report 2021/22; 
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The Committee noted the proposed way forward for collating the findings and 
recommendations to date of the Joint Task and Finish Group inquiry into the 
Replacement LDP Strategic Options. 
 
68 :   URGENT ITEMS (IF ANY)  
 
No urgent items were received. 
 
69 :   WAY FORWARD  
 
70 :   DATE OF NEXT MEETING  
 
Members were advised that the next Environment Scrutiny Committee is scheduled 
for 16 March 2022. 
 
 
The meeting terminated at 7.00 pm 
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ENVIRONMENTAL SCRUTINY COMMITTEE 
 
16 MARCH 2022 
 
Present: Councillor Patel(Chairperson) 
 Councillors Derbyshire, Owen Jones, Lancaster, Jackie Parry, 

Owen, Sandrey and Wong 
 

71 :   APOLOGIES FOR ABSENCE  
 
No apologies for absence were received. 
 
72 :   DECLARATIONS OF INTEREST  
 
No declarations of interest were received. 
 
73 :   MINUTES  
 
The minutes of the meeting held on 22 February 2022 were approved by the 
Committee as a correct record. 
 
74 :   REPLACEMENT LOCAL DEVELOPMENT PLAN - JOINT SCRUTINY 

INQUIRY  
 
Members received a report on the ‘Replacement Local Development Plan’ Inquiry 
findings. 
 
A summary of the scope of the enquiry and an overview of the evidence received 
from a number of internal and external witnesses was provided in the report.  
Members were asked to discuss the inquiry’s findings attached at Appendix 1 of the 
report and agree any amendments required. 
 
The Committee considered the findings of the task group and approved these for 
submission to the Cabinet Member. 
 
RESOLVED – That the key findings of the task group be approved and submitted to 
the Cabinet Member for consideration. 
 
75 :   URGENT ITEMS (IF ANY)  
 
No urgent items. 
 
76 :   DATE OF NEXT MEETING  
 
To be agreed by Council. 
 
 
The meeting terminated at 4.38 pm 
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CYNGOR CAERDYDD                 

CARDIFF COUNCIL 

 
 
ENVIRONMENTAL SCRUTINY COMMITTEE      16 June 2022 

 
 

Welsh Government White Paper – ‘One Network, One Timetable, One 
Ticket’ Consultation Response: PRE-DECISION SCRUTINY 

 

 

 

 

Purpose of the Report 

1. To give Members the opportunity to consider the Council’s response to the Welsh 

Government White Paper Consultation “One Network, One Timetable, One 

Ticket: planning buses as a public service for Wales”, prior to its consideration by 

Cabinet at their meeting on 23 June 2022. 

 

 

Structure of the Papers 

2. To facilitate Members’ scrutiny, the following appendices are attached to this 

report: 

Appendix 1 – Cabinet Report 

The following appendices are in turn attached to Appendix 1: 

 Appendix A – Cardiff’s Response to the Welsh Government White Paper 

Consultation 

 Appendix B – Welsh Government White Paper 

 Appendix C – Welsh Government White Paper Regulatory Impact 

Assessment 

 Appendix D – Presentation providing an overview of the papers 
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Scope of Scrutiny 

3. At their meeting on 23 June 2022, the Cabinet will consider the Councils 

response to the Welsh Governments formal White Paper consultation that runs 

between 31 March 2022 and 24 June 2022.  

 

4. The White Paper sets out, on a national basis, proposals for public transport bus 

services to better plan and grow the bus network, to ensure it meets public need, 

maximises the value for the investment in bus services and breaks the reliance 

on private cars. 

 

5. The White Paper sets out to: 

 Require the franchising of bus services across Wales 

 Allow local authorities to create new municipal bus companies 

 Relax restrictions on existing municipal bus companies to put them 

on the same footing as new ones 

 

6. During this scrutiny, Members have the opportunity to explore: 

 The Welsh Government Consultation White Paper 

 The Council’s response to the Consultation  

 The recommendations to Cabinet. 

 

 

Background – Cardiff Bus 

7. Cardiff City Transport Services (Cardiff Bus) was created following the enactment 

of the Transport Act 1985 (the 1985 Act) which reformed local authority bus 

operations by establishing limited companies. The intention was that the 

municipal companies would operate at arms length but that their shares would be 

owned by local authorities. This is the case with Cardiff Bus which was created 

as a wholly owned company of the Council.. As stated in point 32 of Appendix 1 

in Wales, only Newport and Cardiff Council retained municipal ownership of their 

respective operators.  
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8. The White Paper seeks to promote municipal ownership of bus companies and 

through legislation remove the current ban on new municipal bus operations. 

However, as set out in point 51 and 52 of Appendix 1, the Council’s response is 

that the White Paper does not provide enough detail to give Cardiff Council 

assurance that its interests in the Municipal Bus Company would be protected. 

 

Background – Cardiff’s Transport White Paper & Cardiff Bus Strategy 

Development 

 

9. The Transport White Paper, approved by Cabinet in January 2020, includes a 

commitment to low-carbon transport and contains a target to double the numbers 

travelling by bus between 2018 and 2030, from 10% commuters to 20% of 

commuters. The One Planet Cardiff Strategy sets a target for 100% low emission 

taxis and buses by 2027. 

 

10. In July 2021, Cabinet approved the undertaking of a public consultation to develop 

and inform a Bus Strategy for Cardiff. The papers presented to the Environmental 

Scrutiny Committee prior to Cabinet consideration of the Bus Strategy 

consultation, detailed that until the Covid pandemic, bus ridership in Cardiff had 

remained relatively stable, primarily due to population growth. However, the 

pandemic led to public transport numbers falling to approximately 10% in April 

2020; and as of Summer 2021, transport numbers rose to approximately 60% pre-

Covid levels. In addition, as of Summer 2021, bus service frequency had returned 

to 100% of pre-Covid levels. 

 

11. As Committee Members will be aware, the pandemic had a significant impact on 

public transport and in response, the Welsh Government provided financial 

assistance to bus companies via the Bus Emergency Scheme (BES) - which was 

operational between April 2020 to 31 July 2022.  

 

12. However, as detailed in point 4 of Appendix 1, ongoing funding to support bus 

companies is being arranged under BES3.0 as bus usership has not yet returned 

to pre-covid levels. 
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13. As part of the consultation for a Cardiff Bus Strategy, a number of strategic 

actions were identified to transform bus services. These strategic actions were 

entitled ‘Big Moves’ and are as follows: 

 Big Move 1:  Complete the Bus Interchange 

 Big Move 2:  Create New Priority Bus ‘Smart’ Corridors 

 Big Move 3:  City Centre Package 

 Big Move 4:  Metro Integration, Integrated Ticketing and Information 
Package 

 Big Move 5:  Fares 

 Big Move 6:  Review of Bus Network Governance arrangements for the 
medium and long term 

 Big Move 7:  Creating a Better Customer Experience 

 Big Move 8:  A Low Emission/Zero Carbon Bus Fleet 

 Big Move 9:  Integration of Schools Transport 
 

14. Committee Members are to note, that as detailed in point 11 of Appendix 1, a 

draft Bus Strategy, which will have been informed by the July 2021 consultation, 

will be considered by Cabinet by December 2022.  

 

15. For background purposes, the Cardiff Transport White Paper considered by this 

Committee in January 2020 can be found here, and the proposals to initiate a 

consultation for the Cardiff Bus Strategy here. 

 

16. In addition, the letter detailing the full comments and observations from this 

Committee’s consideration of the bus strategy consultation, along with the Cabinet 

response, can be found here. And the Committee’s observations following their 

consideration of the Cardiff Transport White Paper can be found here, from pages 

7 to 10. 

 

 
Welsh Government Consultation - One network, One timetable, One ticket: 
Planning buses as a public service for Wales 
 
17. The focus of this scrutiny is to consider the Welsh Government’s White Paper 

consultation, and the Council’s proposed response.  

 

18. The proposals contained in the White Paper seek to establish a new policy 

environment for the funding and delivery of bus services on a national basis.  As a 
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result, it proposes a legislative change which would affect the current role of the 

Council in the delivery of bus services. 

 

19. Point 17 of Appendix 1, states that overall, the objectives proposed in the White 

Paper are agreed by the Council and align closely to the Council’s Transport White 

Paper 2020, One Planet Cardiff Strategy and Local Development Plan. However, 

as detailed in the Council’s response to the consultation (Appendix 2) there are 

issues relating to the Welsh Government’s proposals which require careful 

consideration. 

 
20. Those issues identified within the Council’s response are: 

 

 The Franchise Model: Balancing Local Control and System 
Coordination 
(Points 20 – 26 of Appendix 1) 

 Approach to Funding 
(Points 27 – 31 of Appendix 1) 

 Municipal bus companies and ‘operators of last resort’ 
(Points 32 -41 of Appendix 1) 

 Decarbonisation - fleet renewal 
(Point 42 of Appendix 1) 

 Bus Depot Facilities 
(Point 43 of Appendix 1) 

 Bus Passengers Charter 
(Point 44 of Appendix 1) 

 Fares, ticketing and information provision  
(Points 45 -48 of Appendix 1) 

 Impact on Local Authority Finances and Resources 
(Points 49 – 50 of Appendix 1) 
 

21. Committee Members are reminded to consider the Council’s proposed response 

and to provide their comment and observation.  

 
 
Proposed Recommendations to Cabinet 

22. The report to Cabinet contains the following recommendations: 

 ‘Note the Welsh Government White Paper and its proposals for 

changes in the governance arrangements for bus services’ 

 ‘Approve the consultation response in Appendix A’ 
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  ‘Authorise the Director of Planning, Transport & Environment to 

submit the final consultation response after agreement with the 

Cabinet Member for Transport.’ 

 ‘Note Cardiff’s Bus Improvement Programme’ 

Way Forward 

23. Councillor Dan De’ Ath (Cabinet Member –Transport & Strategic Planning) will be 

invited to make a statement and answer questions. Andrew Gregory (Director of 

Planning, Transport and Environment), Jason Dixon (Operational Manager – 

Transport Development and Network Management) and Claire Moggridge 

(Operational Manager - Network Management) will also attend to present the 

presentation attached at Appendix D and answer Members’ questions. 

 

Legal Implications 

The Scrutiny Committee is empowered to enquire, consider, review and 

recommend but not to make policy decisions. As the recommendations in this 

report are to consider and review matters, there are no direct legal implications. 

However, legal implications may arise if and when the matters under review are 

implemented with or without any modifications. Any report with recommendations 

for decision that goes to Cabinet/Council will set out any legal implications arising 

from those recommendations. All decisions taken by or on behalf of the Council 

must (a) be within the legal powers of the Council; (b) comply with any procedural 

requirement imposed by law; (c) be within the powers of the body or person 

exercising powers on behalf of the Council; (d) be undertaken in accordance with 

the procedural requirements imposed by the Council e.g. Scrutiny Procedure 

Rules; (e) be fully and properly informed; (f) be properly motivated; (g) be taken 

having regard to the Council's fiduciary duty to its taxpayers; and (h) be 

reasonable and proper in all the circumstances. 

 

Financial Implications 

The Scrutiny Committee is empowered to enquire, consider, review and 

recommend but not to make policy decisions. As the recommendations in this 

report are to consider and review matters, there are no direct financial 
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implications at this stage in relation to any of the work programme. However, 

financial implications may arise if and when the matters under review are 

implemented with or without any modifications. Any report with recommendations 

for decision that goes to Cabinet/Council will set out any financial implications 

arising from those recommendations. 

 

 

RECOMMENDATION 

The Committee is recommended to: 

i) Consider the information in this report, its appendices and the information 

presented at the meeting; 

ii) Determine whether they would like to make any comments, observations or 

recommendations to the Cabinet on this matter in time for its meeting on 23 

June 2022; and 

iii) Decide the way forward for any future scrutiny of the issues discussed. 

 

 

DAVINA FIORE 

Director of Governance & Legal Services 

10 June 2022 
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APPENDIX 1 

 
CARDIFF COUNCIL  
CYNGOR CAERDYDD 
 
CABINET MEETING: 23rd June 2022 
 

 
REPORT TITLE: Welsh Government White Paper – ‘One 
Network, One Timetable, One Ticket’ Consultation Response 
 
CABINET PORTFOLIO:  Transport (Councillor Jones) 

AGENDA ITEM:    
 

  
Reasons for this Report 
 
1. To approve the Council’s response to the Welsh Government White Paper 

consultation “One network, one timetable, one ticket: planning buses as a 
public service for Wales” in Appendix A. 

 
2. To note the Council’s ambitious wider Bus Improvement Programme that is 

delivering the objectives defined in the Transport White Paper that was 
approved by Cabinet in January 2020. 

 
Background 
 
3. The Welsh Government published a bus services white paper consultation 

‘One network, one timetable, one ticket: planning buses as a public service 
for Wales’ on 31st March 2022 which closes on 24th June 2022.  It seeks to 
establish a new policy environment for the funding and delivery of bus 
services on a national basis.  In this regard, The White Paper proposes 
legislative change which would affect the current role of the Council in the 
delivery of bus services.  This report seeks approval for the proposed 
response to the Consultation in Appendix A. 
 

4. The Welsh Government established the Bus Emergency Schemes (BES) as 
hardship funds which operated from April 2020 to 31 July 2022.  This 
scheme provided essential support for the bus industry during COVID19, 

BY SUBMITTING THIS REPORT TO THE CABINET 
OFFICE, I, ANDREW GREGORY, DIRECTOR OF 
ENVIRONMENT, PLANNING AND TRANSPORT AM 
CONFIRMING THAT THE RELEVANT CABINET 
MEMBER(S) ARE BRIEFED ON THIS REPORT 
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and ongoing funding is being arranged under BES3.0 which is soon to be 
confirmed.  This ongoing assistance is needed because patronage has not 
returned to pre-COVID19 levels.  In return for this financial support the 
Welsh Government signalled that it expected operators to contribute to a 
reshaping of bus services in Wales – to include improved regional networks 
with greater integration with rail services, smart ticketing and timetabling.  
The current White Paper is proposing changes in legislation that will further 
facilitate the progression towards achieving this improved bus network. 
 

5. Furthermore, in policy terms, the new Wales-wide transport strategy “Llwybr 
Newydd: the Wales Transport Strategy 2021” sets a new framework for 
transport decision making, with greater emphasis on sustainable travel and 
carbon reduction requirements.  The strategic goal for buses is “...a stable 
and coherent network of bus services that are fully integrated with other 
modes of public transport, that are reliable, affordable, flexible, easy to use, 
low-carbon and that encourage more people to use the bus rather than their 
cars.”  Greater public sector control of bus services is envisaged being 
delivered through the proposed new legislation. 
 

6. Pre-COVID19, bus services that were not provided commercially in Cardiff 
and considered to be necessary were tendered using limited funding 
available either from Welsh Government grants or the Council’s own 
revenue.  Bus patronage has only returned to approximately 70% of the pre-
COVID19 levels which means that many bus services would not be able to 
be operated commercially.  The risk to the Council of having to provide for 
additional supported bus services is currently protected in part through the 
Welsh Government funding provided through the Bus Emergency Scheme 
(BES) framework. 

 
 
Cardiff Council Bus Improvement Programme 
 
7. The delivery of a bus and rail-based public ‘mass transit’ transport system is 

a priority of Cardiff Council.  As a result of this strategy development and 
working with key partners, a substantive delivery programme is currently 
moving forward to meet this ambition. 
 

8. The Cardiff Transport White Paper, 2020, seeks to double bus usage in the 
city by 2030.  In this strategy a range of major programmes were identified 
including delivering a new central bus station, integrated transport 
interchange at Cardiff Central, bus rapid transit routes linked to the region 
and joined up with the new Metro network of train services, Park & Ride 
facilities at strategic sites including Junction 33 and Junction 32/A470, using 
SMART corridor technology to give buses priority at traffic signalised 
junctions, bus priority lanes, improve bus access to regional destinations 
including Newport, Pontypridd and Penarth and making sure all buses in 
Cardiff are clean, green and efficient. 
 

9. One of the mechanisms suggested was the introduction of a £1 fare for trips 
within Cardiff.  This approach, though in a more limited form, was trialled in 
the pre-Christmas 2021 period and was successful in attracting new users to 
buses.  There were approximately 85,000 bus journeys by people that took 
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up the offer of the Council’s £1 bus promotion scheme that operated for a 
fortnight from 3rd to 16th December through a Voluntary Partnership 
Agreement with Bus Operators.  Adventure Travel, Cardiff Bus, Edwards 
Coaches Ltd, First Cymru and Stagecoach South Wales participated in the 
scheme.  The scheme along with targeted traffic network interventions by 
the Council’s team in the Control Room made a significant difference in 
managing the increased demand in travel over the Christmas shopping 
period.  The online feedback survey generated 313 responses with 163 
having used the £1 discounted fare: 

 12% were new bus users and 25% were returning to use the bus. 

 41% of the new and returning users confirmed they would continue to 
use the bus. 

 An independent survey by Systra for Transport for Wales (TfW) 
between 2nd February and 3rd March 2022 indicated that 17% of the 
bus users during the £1 Bus Fare Promotion scheme made 
approximately 4 more trips on average by bus than they usually 
would.  21% of these trips would have been made by a different mode 
and 50% were journeys they would not have made otherwise.  82% of 
them stated that the reduced bus fare was the main reason for the 
increased use by bus.  The results also indicated that 61% of those 
surveyed were not aware of the December scheme and 30% of them 
indicated they would travel more by bus if the £1 bus promotion was 
offered in the future. 

 
10. Future opportunities to introduce the £1 bus fare are now being explored 

and will be subject to successful funding bids.  The Cardiff Transport 
Strategy also proposes an integrated network of bus services and park and 
ride facilities across the city. 
 

11. In July 2021, Cabinet approved undertaking public consultation and 
engagement to develop a more focussed Bus Strategy for Cardiff.  There 
will be a further report on the draft Bus Strategy for Cabinet approval by 
December 2022.  Subject to the outcome of consultation and decision, the 
key strategic action programmes identified in the strategy proposed to be 
delivered are:  

 Big Move 1: Complete the Bus Interchange 

 Big Move 2: Create New Priority Bus ‘Smart’ Corridors 

 Big Move 3: City Centre Package 

 Big Move 4: Metro Integration, Integrated Ticketing and Information 
Package 

 Big Move 5: Fares 

 Big Move 6: Review of Bus Network Governance arrangements for 
the medium and long term 

 Big Move 7: Creating a Better Customer Experience 

 Big Move 8: A Low Emission/Zero Carbon Bus Fleet 

 Big Move 9: Integration of Schools Transport 
 
12. In particular, Cardiff is currently developing Big Move 2 and Big Move 3 

programmes of a five- year implementation plan for an exemplar bus route 
network.  It will include corridors linking the key bus user communities on 
the strategic corridors to the City Centre, bus priority improvements with 
targeted segregation and technological improvements to manage traffic 
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signals on key major routes to establish a network of ‘Smart Corridors’ 
giving bus travel a measured advantage over the private car.  It will also 
identify infrastructure improvements to bus routes and stops in the City 
Centre ensuring the flexibility of bus route services. 
 

13. In addition, Cardiff has been highly successful in achieving funding for the 
transition to a low carbon bus fleet.  Cardiff Council facilitated the award of 
funding from the UK Government ULEB fund to Cardiff Bus for the provision 
of 36 electric buses and associated bus depot infrastructure.  Funding has 
been made available through the Welsh Government to facilitate further 
provision of electric buses to bus operators.  The details of the scheme will 
be the subject of a subsequent report to Cabinet that will seek approval to 
engage with bus operators on the scope of the scheme. 

 
14. Furthermore, the Council is working in collaboration with the Welsh 

Government, Transport for Wales (TfW), Burns Delivery Unit, Cardiff City 
Region, key partners and stakeholders on the following programme of bus 
projects and initiatives: 

 £1 Bus Fare Promotion – 2021 trial and future opportunities. 

 Integrated ticketing trial between Cardiff and Newport (Welsh 
Government and TfW). 

 Fflecsi – demand responsive pilot in Cardiff (TfW) – ended 25th April 
2022. 

 Development of the Mobility as a Service (MaaS) Integrated Ticketing 
Phone App (led by TfW). 

 Bus Strategy for Cardiff – by December 2022. 

 Park and Ride Strategy for Cardiff – by December 2022. 

 New Integrated Train Station at Newport Road (WelTAG study - 
Burns Delivery Unit). 

 New Integrated Train Station at Cardiff Parkway, St Mellons (Planning 
approval granted March 2022). 

 Clean air improvements in the City Centre to the benefit of bus 
services – Central Square (by June 2022), City Centre East – Phase 
1 (by March 2023), Castle Street (by March 2023), Boulevard de 
Nantes (by December 2023). 

 Future regional bus rapid transit links, and local bus route 
improvements by September 2023 (Design and WelTAG study 
collaboration with bus operators, Welsh Government, TfW, Burns 
Delivery Unit and Cardiff City Region). 

 Strategic bus network and service improvements through s106 
developer contributions. 

 Electric buses grant funding from the Welsh Government. 

 Replacement of the Bus Real-Time Passenger Information system – 
subject to funding. 

 Bus stop infrastructure improvements – subject to funding. 

 Smart Corridor ‘Living Lab’ trials. 

 Bus Lane and Bus Gate improvements (Penhill bus lane – 2022/23, 
Llanrumney bridge crossing scheme – subject to planning 
permission) 
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Welsh Government White Paper -One Network, One Timetable, One Ticket 
 
15. The recently issued Welsh Government White Paper aligns fully with the 

Council bus enhancements programme.  The paper seeks to trigger new 
legislation to change the governance arrangements for local bus services 
(see Appendix B).  At present, local bus services are run on ‘for profit’ basis 
by private companies.  Cardiff Bus Services Ltd is a wholly Council owned 
private company that along with other operators provide all bus services in 
Cardiff.  The Council has powers to subsidise socially necessary routes that 
cannot be operated commercially.  As a short term measure the Welsh 
government has provided emergency financial support (Bus Emergency 
Scheme - BES) to ensure a full network of services has been maintained 
during the covid19 pandemic.  In effect, open competition between operators 
for passengers on street has been suspended. 
 

16. The White Paper has at its heart an analysis of why change is necessary for 
bus services to have a stable future and lead the Welsh decarbonisation of 
transport transition.  Bus patronage historically has declined since the 1960s 
and is mirrored by a corresponding rise in car ownership and use. 
 

17. Overall, from the Council’s perspective, the stated objectives of the 
proposed reforms align closely to the Cardiff Transport White Paper 2020 as 
well as the One Planet Strategy and Local Development Plan.  The need to 
provide a coherent, effective, efficient and clean bus network is 
acknowledged.  On this basis, there is much to recommend in the Welsh 
Government White Paper and the position of the Council is one of support.  
Nonetheless, there are issues that will need to be considered carefully and 
resolved in terms of control of the local network, use of local funding 
including section 106 developer contributions, procurement, network 
integrity, market stability and risks to Municipal Bus Companies. 

 
18. The White Paper consultation is not setting out any proposals for changes to 

the Learner Travel Measure, which governs the provision of school transport 
by local authorities.  It is understood that the Welsh Government intends to 
undertake a full review in due course which will be subject to consultation.  
There may be opportunities to explore the procurement of school transport 
at a regional and/or national level for larger buses to be aligned with public 
transport wherever it is appropriate and efficient to do so. 

 
 
Issues 
 
Welsh Government White Paper Consultation: ‘One network, one 
timetable, one ticket: planning buses as a public service for Wales’ 
 
19. There are a number of key issues that emerge from this paper.  The White 

Paper seeks to justify changes in the legislative framework for bus services 
in order to achieve the following goals: 
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 Bus services help to create a prosperous Wales by enabling people to 
get to and from their places of work, education, or to hospitality or social 
activities. 

 A resilient and globally responsible Wales is created when buses 
encourage people out of their cars onto more efficient transport.  Buses 
also enable our communities to be more cohesive and keep our 
language and culture thriving. 

 By using the bus, we can help improve air quality and reduce our carbon 
footprint, contributing to a healthier Wales. 

 Finally, a more Equal Wales is created through widespread access to 
bus services which makes it affordable for all members of society. 

 
 
The Franchise Model: Balancing Local Control and System Coordination 
 
20. The central premise of the White Paper is that changing governance 

arrangements and installing more prescriptive standards for service delivery 
including simplified ticketing, high quality information provision and value for 
money fares, are essential to support growth in bus travel. 
 

21. As a base proposition the White Paper sets out that a Wales wide model of 
franchising (i.e., tendering) of bus routes or geographic areas of the bus 
network will result in streamlined service delivery, more efficient use of 
resources and a higher quality, more well used, network.  By implication, the 
tenders would control the quality, quantum and network coverage of bus 
services. 
 

22. The franchise model proposed would see TfW take the lead on network 
planning, tendering and control of bus routes / network areas and the setting 
of service standards on behalf of the Welsh Government.  This approach 
would be in conjunction with Corporate Joint Committees (CJCs) and local 
authorities.  In Summary, it is interpreted from the White Paper that the 
governance proposed is likely to be as follows: 

 Local authorities have a say in designing the network with assistance 
from TfW; 

 CJC’s prepare a regional plan with input from the local authorities; 

 TfW works on behalf of the Welsh Government to combine the 
networks into a national plan; 

 National Supervisory Board reviews the plans and makes 
recommendations to the Ministers; and 

 Ministerial approval of the national plan. 
 

23. It is understood that TfW would then implement the overall franchise plan on 
behalf of the Welsh Government.  It is also understood that the White Paper 
is proposing to allow Welsh Ministers to delegate the franchising power.  
However, the White Paper notes that they are not expecting to do so, but the 
provision future-proofs the primary legislation against unplanned changes to 
delivery structures, so that powers could be delegated to a statutory delivery 
body, should it be deemed appropriate in future. 
 

24. Despite enabling a more coordinated approach, the franchise proposals 
raise the risk of diminishing local authority control over what is in the majority 
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of cases a very localised and important public service.  It is acknowledged 
that the processes of procuring any resulting bus franchises could be 
centralised with useful economies of scale.  However, the determination of 
the network, its coverage and service patterns are issues with significant 
local focus. 
 

25. Overall, the national network of long-distance bus services, such as Traws 
Cyrmu, due to its integration with the rail network has a robust case to be 
under national TfW led control.  It is important that in the South East Wales 
region the CJC has a strong partnership role with TfW, in defining the 
regional network of inter-urban bus routes in conjunction with local 
authorities. 
 

26. The White Paper presumes that the actual delivery of service would 
continue to be by private companies together with current and potentially 
new council owned entities, including Cardiff Bus through TfW controlled 
franchises.  Accordingly, the recommended response in Appendix A 
suggests as a matter of principle, franchising is an appropriate tool for the 
management of bus services.  However, given the limited detail provided on 
how the franchising proposal would operate and the very real concern that 
local accountability would be lost in a single national franchise, the Council’s 
response caveats this support. 

 
Approach to Funding 
 
27. A further concern relates to the lack of clarity over future funding streams 

within the White Paper.  Experience elsewhere of franchised bus networks, 
e.g., London and the proposed scheme in Manchester, show bus networks 
are heavily reliant on substantial ongoing public subsidy.  A franchised 
network will require funding to be established and all subsequent revenue 
risk from operations would transfer to the public sector. 
 

28. Ultimately, higher quality and improved bus services will increase costs.  
Therefore, without a robust funding proposal the certainty that the desired 
outcomes can be secured is not able to be established. 
 

29. A high-level analysis on a Wales wide basis suggests a significant shortfall 
in resources allocated to bus services is a real possibility.  The Regulatory 
Impact Assessment (RIA) of the White Paper (see Appendix C) makes 
assumptions about efficiency gains both in organisational matters and on 
road service delivery.  The consultation material explicitly asks if 
‘affordability’ should be a guiding principle of a new regulatory approach.  
Without an indicative funding proposal or structure set out, an affordability 
test cannot be defined or applied at this time. 
 

30. The Council currently has a supported services revenue budget of 
approximately £650,000 per annum through the Welsh Government Bus 
Services Support Grant (BSSG).  There has been an ongoing need to 
support additional bus services that have been withdrawn by bus operators 
because they are not commercially viable.  Approximately £430,000 of the 
Financial Resilience Mechanism fund has been used to provide support to 
these services.  The possible shortfall in resources outlined above, together 
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with the expressed desire for both qualitative and quantative improvements 
in bus services is likely to increase pressure on these budgets. 
 

31. Given the proposed franchising structure with revenue incentives and risk 
falling to the public sector, a series of non-financial rewards and penalties 
would need to be established within the franchises to ensure high standards 
of performance by operators.  The White Paper makes no proposals in this 
area. 

 
 
Municipal bus companies and ‘operators of last resort’ 
 
32. The White Paper seeks to promote municipal ownership of bus companies 

and through legislation remove the current ban on new municipal bus 
operations.  In this regard, Cardiff Council (and Newport Council) are in a 
unique situation having retained municipal ownership of their respective bus 
operators. 
 

33. The consultation seeks views on the removal of the ban and tests changes 
to financing strategies for municipal operators.  These could have 
advantages for Cardiff Council should existing municipal operators be 
included.  The White Paper offers limited detail on financial governance 
arrangements, but it would appear prudent that any investment proposal 
would be subject to usual local government approval processes. 
 

34. Whilst municipal ownership is encouraged, the White Paper does not 
suggest that the current arms-length ownership arrangements be 
abandoned.  Therefore, it remains unclear if, for example, the Council could 
seek to re-establish the Council passenger transport department should that 
be desirable to directly influence bus service decisions. 
 

35. Cardiff Bus enjoys significant network coverage in the wider Cardiff area.  
The White Paper makes no observations on how or if market share in the 
Council’s area could or indeed should be protected under a franchise 
situation.  The White Paper whilst encouraging municipal ownership makes 
no reference to the very real challenges that UK competition law could bring 
to such a situation if that approach were to be followed.  Council officers are 
exploring how such a scheme could work and expect to take legal advice in 
due course to confirm the courses of action available.  At this stage the 
proposed consultation response seeks greater clarity on the Welsh 
Government’s thinking on this issue and how a resolution could be achieved. 
 

36. Competitive tendering for franchises will be very challenging for municipal 
bus companies against a low-cost operator.  If the Council’s Municipal Bus 
Company, Cardiff Bus, does not win a franchise or a sufficient number of 
them to sustain the business, there would be significant liabilities on the 
company related to potential redundancies, pension costs and asset write-
offs.  The White Paper does not offer a mechanism to protect municipal bus 
companies from exposure to the risks associated with competing for 
franchises.  Protecting municipal bus operators is likely to require a 
mechanism where direct award is permitted.  However, competition law and 
the circumstances where this might be appropriate to ensure this can be 
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legal will need careful consideration as competition law is not a devolved 
responsibility. 
 

37. The White Paper also makes provision for the merger of municipal bus 
companies.  Whilst some local authorities may wish to create municipal bus 
companies and merge them, this is unlikely because of the potential risks.  
There may be potential to create efficiencies and consistent working 
practices.  However, this could dilute local ownership and influence. 
 

38. The consultation seeks views on whether an ‘operator of last resort’ (OLR) is 
required in a franchising situation to ensure service continuity should an 
operator fail or exit the market for other reasons.  Although not explicit, the 
suggestion is that municipal operators could have a role in providing 
operator of last resort support.  Should franchising emerge as the preferred 
governance model such a provision will be necessary, but the White Paper 
consultation is unclear about how this would be structured.  On this matter, 
further clarification will be required. 
 

39. Any failed franchise operator will own or lease its assets including vehicles 
and depots.  The White Paper indicates no powers for the OLR to acquire 
these assets to conduct operations immediately following a market failure.  
There are such powers for rail operations. 

 
40. Overall, considerable uncertainty exists regarding the detail of the proposals 

in the White Paper.  It provides opportunities for the creation of new 
municipal bus operators but does not consider existing municipals.  How the 
proposals might impact on the Council’s responsibilities as the Shareholder 
of the Municipal Bus Company, Cardiff Bus (Cardiff City Transport Services 
Limited) will require detailed consideration at the appropriate time once the 
Bus Bill takes account of the feedback that is received as part of the 
consultation and the practical mechanisms for delivery of better bus services 
become known. 
 

41. The potential impacts on the Council’s responsibilities with regards to the 
Transport Act 1985 are also uncertain and where the responsibility could sit 
is not yet known.  The Transport Act 1985 introduced deregulation of bus 
services throughout Great Britain.  Deregulation of the buses has led to a 
free market where anyone (subject to minimum safety and operating 
standards) can operate bus services.  Local Authorities are obligated to 
provide supported bus services in accordance with tests in Section 63 of the 
Transport Act 1985. 

 
 
Decarbonisation - fleet renewal 
 
42. The White Paper seeks to achieve a net zero emission bus vehicle fleet 

through a leasing arrangement.  The RIA suggests that increased leasing 
costs may be offset by the lower running costs.  Given the current limited 
rate of fleet renewal this proposal has merit provided it can increase this 
rate.  The lack of detail in the White Paper about the model of investment in 
low carbon vehicles is unfortunate given the urgency that is required and the 
need to ensure the private sector component is deliverable.  The White 
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Paper should recognise the range of pathways for fleet renewal that are 
available and require that these are fully tested.  It is clear, however, that 
whichever model is adopted substantial additional funding is likely to be 
needed to achieve the Net Zero Wales target of the service bus fleet to be 
zero emission by 2035. 

 
 
Bus Depot Facilities 
 
43. Should the Welsh Government's aim of increasing frequencies and ridership 

be attained, more vehicles and additional depot space will be required, 
which will translate at some stage into a requirement for additional bus 
depots, as well as renewal of existing facilities.  Land allocations for bus 
depots will need to be local which is another reason network planning 
decisions should be made locally. 

 
Bus Passengers Charter  
 
44. The introduction of a bus passengers charter is an essential step that should 

be taken irrespective of the future legislative programme.  This would bring 
an immediate and visible sign of progress to users and potential users.  The 
key to a successful charter will be sufficient resources to deliver a high-
quality timely response when passenger expectations are not met. 

 
 
Fares, ticketing and information provision  
 
45. A further key issue in the White Paper relates to the current complexity of 

public transport fares and ticketing systems.  In Cardiff, bus operators have 
already taken significant steps to reduce complexity and offer a range of 
payment channels.  The Council’s trial £1 bus fares promotion in the lead up 
to Christmas 2021 made an initial test of the value for money of bus services 
being improved.  The results of the online feedback survey suggest that the 
scheme was good value for money, encouraged new users and pre-
COVID19 bus users to return: 

 86% of users confirmed that their experience was good value for money. 

 Overall, 88% of respondents think there should be similar bus fare 
promotions in the future. 

 
46. The White Paper is correct to promote greater use of electronic ticketing.  

However, it is essential that a commitment to retain on-bus and cash 
payments without disadvantage is essential to ensure equity of access to 
services. 
 

47. The White Paper seeks to digitise back-office functions and makes a 
commitment to deploy electronic service registration when this is likely to be 
unnecessary in a franchise situation.  Recent officer experience of 
centralised back-office systems is poor with the electronic BES payment 
systems having a challenging introductory period.  The future design of 
systems would benefit from comprehensive input, specification and system 
testing of end users. 
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48. Furthermore, passenger information will remain critical across a range of 
channels for users.  What cannot be assumed is that electronic access to 
bus information will be available to all.  The White Paper contains no in 
principle commitment to retain paper-based bus information.  As a matter of 
equity this is seen as essential. 

 
 
Impact on Local Authority Finances and Resources 
 
49. The financial impact on Cardiff Council is not known at this time.  A further 

report on the outcomes of the consultation and the Welsh Government’s 
actions will be produced should legislative change be promoted in the 
Senedd.  Through the White Paper’s proposed collaboration between bus 
operators, local authorities, CJC’s, TfW, national supervisory board and 
Welsh Government, the bus network will be designed to minimise the need 
for supported services and seek to make the network more integrated, 
effective, efficient and grow bus patronage. 
 

50. Should the White Paper proposals proceed, Council staff could be affected 
through a transfer of service functions, but this is not confirmed at this stage 
and would require new legislation to be enacted.  The potential re-
establishment of a Council passenger transport department would require 
significant investment in skills and resources should that be desirable to 
directly influence bus service decisions, plan the network, prepare the 
specification, manage the franchised routes and/or areas, understand the 
revenues and manage the finances.  A further report on the outcomes of the 
consultation and the Welsh Government’s future actions will be produced at 
the appropriate time. 

 
Summary Key Message 
 
51. The Council fully supports the aims and objectives of the Bus Bill White 

Paper and a collaborative approach.  However, there is a significant risk to 
the Council if Cardiff Bus is not provided with a fail-safe mechanism to 
ensure the business has a secure platform to operate from.  Cardiff Bus has 
also had an important role providing bus market stability in Cardiff.  The 
White Paper does not provide enough detail to give Cardiff Council 
assurance that its interests in the Municipal Bus Company would be 
protected. 
 

52. The Bus Bill needs to facilitate measures that give municipal bus operating 
companies a fair and practical opportunity within the franchising environment 
that de-risks their exposure to aggressive competition.  Without such 
protection, the integrity of the bus market could be undermined and the 
ability of Cardiff and the Cardiff City Region to deliver on the ambitious aims 
and objectives that have been set locally, regionally and nationally put at 
risk. 

 
Equality Impacts 
 
53. The importance of bus services for achieving social equity and combatting 

the adverse effects of inequality are acknowledged in the White Paper.  It 
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would be beneficial for it to be accompanied by an Equality Impact 
Assessment.  Related statistics in Llwybr Newydd Wales Transport Strategy 
supporting transport data suggests increasing car ownership which typically 
has a negative impact on bus use: 

 21% of households in Wales did not have access to a car (for activities 
such as visiting local shops or going to the doctor) in 2013/14. 

 15% of households in Wales did not normally have a car available for 
use in 2017/18, falling to 14% in 2018/19 then 13% in 2019/20. 

 29% of households in Cardiff stated they did not own a car/van in the 
2011 Census.  However, the 2017 Ask Cardiff Transport Survey 
suggests this had declined to 11%. 

 
54. It is also worth noting 25% of bus users in Wales are disabled or have a 

long-term illness (analysis undertaken by TfW, 2019). 
 
 
Local Member consultation (where appropriate)  

 
55.  There has not been Local Member consultation on the White Paper.  

Should the White Paper proposals be implemented it would have an effect 
on the bus services in all Council wards.  Once the proposals for 
development of the bus network became clear further member consultation 
will be necessary.  At this stage such a position is estimated to be a 
minimum of 2 years away. 

 
Reason for Recommendations 
 
56. To note the Welsh Government White Paper and its proposals for changes 

in the governance arrangements for local bus service and approve the 
Council’s response to the consultation. 

 
57. To note the Council’s Bus Improvement Programme. 
 
 
Financial Implications 
 
58. The report sets out a number of Council priorities previously considered by 

the Cabinet for improvement of Bus Transport services included in the 
Transport Whitepaper of 2020 and the Bus Strategy considered by Cabinet 
in July 2021.  Meeting those objectives and other objectives such as a 
£1 fare will only be possible by working with various stakeholders and will 
require sustainable external grant funding or consideration of alternative 
income streams to the Council to pay for investment in Bus services and 
infrastructure in order to avoid a significant adverse financial impact on the 
Council. 
 

59. The report sets out the consultation response to proposals included in a 
Welsh Government White Paper.  Whilst this is only a consultation at this 
stage, consideration will need to be given to consistency with the Council’s 
investment plans risks and affordability.  This is particularly the case in 
considering the potential staff and financial implications following revised 
structures and responsibilities, locally, regionally and nationally that would 
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need to be put in place for the operating of a revised model.  The report 
indicates that a franchising model in other areas has resulted in increases in 
costs.  
 

60. In respect of the operating model included in the whitepaper, further clarity 
will need to be sought as proposals develop on the financial risks to the 
Council of any franchising model in terms of ongoing subsidy support for 
socially necessary routes, to meet wider objectives of the Council as well as 
any implications arising as a shareholder of a municipal company. 
 

61. The Council is the sole shareholder of Cardiff City Transport Services 
Limited.  The Company will submit its own response to the consultation, but 
it is essential that the impact on company is considered carefully by the 
board and its shareholder to ensure the objectives set in the white paper in 
terms of Municipals are consistent with a franchising model and allows them 
to operate on a level playing field with consideration of wider service delivery 
and not just cost.  The implications of any Welsh Government proposals for 
the company will need to be considered carefully with mitigations put in 
place by the board for any adverse risks, but also to consider actions to 
structure itself to be in a commercial position to take advantage of 
opportunities as part of any new model.  This also includes the impact of 
ongoing support provided to all operators as part of the Bus Emergency 
Support scheme following the Covid 19 pandemic.  Its future and timing 
remains uncertain for the Company, but has to date allowed bus routes and 
provision of essential services to be protected for those who need it, without 
an increase in any subsidy from the Council for routes.  Were this to change 
as a result of changes to the emergency support scheme or as result of any 
new model arising from implementation of the white paper, the financial 
implications will need to be considered as part of the Council’s Medium 
Term Financial Plan. 

 
 
Legal Implications 
 
62. The report seeks approval of the Council’s response to the Welsh 

Government’s consultation paper on bus reforms.  The body of the report 
addresses the issues raised.  From a legal perspective it is noted that the 
consultation paper sets out legislative proposals, which ‘include: 

 requiring the franchising of bus services across Wales 

 allowing local authorities to create new municipal bus companies 

 relaxing restrictions on existing municipal bus companies to put them 
on the same footing as new ones’ 

 
63. As regards decision making in this area (see consultation paper, paragraph 

headed ‘Embedding local knowledge and accountability’), the proposals 
provide roles for Corporate Joint Committees (CJCs) and a national 
supervisory board.  ‘This points to a key role for Corporate Joint Committees 
(CJCs) mirroring their transport planning role, to form a regional view of the 
network and ensure inter-regional routes and communities are as well 
served as those within a single authority’.  It is understood that, under the 
model proposed, ‘…, local authorities would develop a plan for a bus 
network that meets the need of their communities.  CJCs would then be 
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responsible for bringing these together to agree a regional plan.  Transport 
for Wales would work with them, on behalf of the Welsh Government, to 
combine these networks into a national plan to be reviewed by the members 
of the supervisory board and agreed by Ministers’. 
 

64. As regards Municipal bus companies it is proposed to allow local authorities 
to invest in or acquire bus companies.  The consultation providing, ‘In 
addition to removing a barrier to public investment, this would also allow the 
merger of two municipal bus companies, which could offer economies of 
scale or allow them to operate over a wider area’. 
 

65. The body of the report notes that separate reports will be submitted on; 
(i) the Council’s draft Bus Strategy for Cardiff and (ii) a scheme for  the 
further provision of electric buses.  Legal implications on these matters will 
be set out in the proposed reports. 
 

66. Paragraph 16 of the report refers to a programme of projects and initiatives 
and legal advice should be sought on each proposal as it progresses. 
 
General legal implications 
 
Equality Requirements 
 

67. In considering this matter the decision maker must have regard to the 
Council’s duties under the Equality Act 2010.  Pursuant to these legal duties 
Councils must, in making decisions, have due regard to the need to (1) 
eliminate unlawful discrimination, (2) advance equality of opportunity and (3) 
foster good relations on the basis of protected characteristics.  Protected 
characteristics are: (a). Age,( b ) Gender reassignment( c ) Sex (d) Race – 
including ethnic or national origin, colour or nationality, (e) Disability, (f) 
Pregnancy and maternity, (g) Marriage and civil partnership, (h) Sexual 
orientation (i) Religion or belief – including lack of belief.  
 

68. When taking strategic decisions, the Council also has a statutory duty to 
have due regard to the need to reduce inequalities of outcome resulting from 
socio-economic disadvantage (‘the Socio-Economic Duty’ imposed under 
section 1 of the Equality Act 2010).  In considering this, the Council must 
take into account the statutory guidance issued by the Welsh Ministers 
(WG42004 A More Equal Wales The Socio-economic Duty Equality Act 
2010 (gov.wales) and must be able to demonstrate how it has discharged its 
duty. 
 
Well Being of Future Generations (Wales) Act 2015 
 

69. The Well-Being of Future Generations (Wales) Act 2015 (‘the Act’) places a 
‘well-being duty’ on public bodies aimed at achieving 7 national well-being 
goals for Wales - a Wales that is prosperous, resilient, healthier, more equal, 
has cohesive communities, a vibrant culture and thriving Welsh language, 
and is globally responsible. 
 

70. In discharging its duties under the Act, the Council has set and published 
well being objectives designed to maximise its contribution to achieving the 
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national well being goals.  The well being objectives are set out in Cardiff’s 
Corporate Plan 2022-25.  When exercising its functions, the Council is 
required to take all reasonable steps to meet its well being objectives.  This 
means that the decision makers should consider how the proposed decision 
will contribute towards meeting the well being objectives and must be 
satisfied that all reasonable steps have been taken to meet those objectives.  
 

71. The well being duty also requires the Council to act in accordance with a 
‘sustainable development principle’. This principle requires the Council to act 
in a way which seeks to ensure that the needs of the present are met 
without compromising the ability of future generations to meet their own 
needs. Put simply, this means that Council decision makers must take 
account of the impact of their decisions on people living their lives in Wales 
in the future. In doing so, the Council must:  

 Look to the long term 

 Focus on prevention by understanding the root causes of problems 

 Deliver an integrated approach to achieving the 7 national well-being 
goals 

 Work in collaboration with others to find shared sustainable solutions 

 Involve people from all sections of the community in the decisions 
which affect them 

 
72. The decision maker must be satisfied that the proposed decision accords 

with the principles above; and due regard must be given to the Statutory 
Guidance issued by the Welsh Ministers, which is accessible using the link 
below: 
http://gov.wales/topics/people-and-communities/people/future-generations-
act/statutory-guidance/?lang=en 
 

73. The decision maker should also have regard, when making its decision, to 
the Council’s wider obligations under the Welsh Language (Wales) 
Measure 2011 and the Welsh Language Standards. 
 
 

 
HR Implications 
 
74. There are no HR implications for this report.  If the White Paper proposals 

proceed and there are any affects for Council staff, a further report on the 
outcomes of the consultation and the Welsh Government’s future actions will 
include relevant HR implications. 

 
Property Implications 
 
75. None at this stage. 
 
 
RECOMMENDATIONS 
 
Cabinet is recommended to: 
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1. Note the Welsh Government White Paper and its proposals for changes in 
the governance arrangements for bus services. 

 
2. Approve the consultation response in Appendix A. 
 
3. Authorise the Director of Planning, Transport & Environment to submit the 

final consultation response after agreement with the Cabinet Member for 
Transport. 

 
4. Note Cardiff’s Bus Improvement Programme. 
 
 

SENIOR RESPONSIBLE OFFICER Director Name 
Andrew Gregory 

Date submitted to Cabinet office 
 

 
 
 
The following appendices are attached:  
 
Appendix A: Response to the Welsh Government White Paper Consultation 
 
The following background papers have been taken into account: 
 

 Appendix B:  Welsh Government White Paper 

 Appendix C:  Welsh Government White Paper Regulatory Impact 
Assessment 

 21st January 2021 Cabinet Report: “Bus Emergency Scheme (BES) – 
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How are you One network, one timetable, one ticket: planning 

buses as a public service for Wales 

 

Your name:   Andrew Gregory, Director of Planning, Transport and Environment 

 

Organisation (if applicable):  Cardiff Council 

 

Email / telephone number:  andrew.gregory@cardiff.gov.uk 

 

Your address: Cardiff Council, County Hall, Atlantic Wharf, Cardiff, CF10 4UW. 

 

Responses to consultations are likely to be made public, on the internet or in a 

report. If you would prefer your response to remain anonymous, please tick here:  

 

Q1: Do you agree that change is required in how we deliver bus services to meet the 

needs of Wales’ citizens and respond to the climate emergency? Please score from 

strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

 
The current model of operations has failed to capture links to the planning system 
and environmental concerns.  The current system of bus service delivery has the 
profit motive as the sole line of accountability.  Councils are exposed to the risks of 
subsidising services where there are gaps in the network that cannot be met by 
the market.  There is no mechanism to cross-subsidise routes. 
 
The current system of disjointed local decisions about local bus routing and 
frequencies does not serve users or present an attractive alternative to the private 
car. 
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Whilst change in the service delivery model is necessary, it should be noted that 
the majority of bus operators provide high quality services within the constraints 
that they work within and until the covid19 situation were highly responsive to the 
demands of users.  Bus operators rarely look beyond the existing customer base 
given the need to secure immediate commercial returns on investment.  The ability 
of local authorities to influence growth in bus patronage is limited. 
 
Simply focusing on the method of governance for service delivery is not the whole 
picture that needs consideration in the policy making process.  Engagement with 
other policy streams and how the bus service can influence changes within an 
integrated transport proposition is essential as is the need to fully consider funding.   
As seen in the covid19 pandemic, funding issues will remain at the heart of the bus 
service for the medium term.  The transition to zero emission vehicles, wider 
network coverage and a pricing structure that reflects the population’s ability to pay 
are central to providing an exemplar bus service that the White Paper fails to fully 
explore in the context of a stable long term funding settlement. 
 
By way of example, prior to covid TfL direct subsidy amounted to 60-70% of the 
cost of each bus operating or circa £110,000 per bus per annum for the 7,500 
buses then operating.  Greater Manchester is proposing to invest £143m over 3 
years in its franchise network simply to lower the rate of decline in bus patronage 
rather than provide a demonstrable uplift in use.  Applying a similar analysis to 
Wales, the Welsh Government indicated in 2019 that circa 2,500 buses were 
operating daily in Wales.  Taking an industry quoted average of £120,000 per bus 
per year to operate the network cost would be in the region of £300,000,000 for 
the whole of Wales annually.  At the same time there were 99,000,000 journeys in 
Wales with, accordingly to DfT statistics, an income (including subsidies) per 
journey of £2.10 or circa £210,000,000 in total.  This implies a need for a subsidy 
of up to £90,000,000 annually drawn down as part of an industry wide settlement.  
The White Paper sets out no proposal to close this gap, irrespective of the 
outcome of the governance proposals. 
  

 

Q2: Do you agree that franchising is required to deliver the depth and pace of 

change to the bus network that is required in the context of the climate emergency? 

Please score from strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 
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Franchising is one tool that has a clear role to play in the delivery of bus services.  
The current options of partnership working between local councils and bus 
operators should remain in place and be developed further by the proposed new 
legislation as this may be applicable to some areas of Wales where fleet 
investment and service innovation have been sustained. 
 
What is required irrespective of the governance model is: 
 
1. Greater local control and accountability over network design. 
 
2. A secure and long-term funding settlement. 
 
3. Local accountability for interaction between the key policy areas of land-use 
planning and environmental management. 
 
 

 

Q3: Do you agree with the Welsh Government’s preferred franchising model as 

described above? Please score from strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

No, the model as set out is not sufficiently granular to respond to local 
requirements.  The vast majority of bus services are local in nature and require this 
connection to the local community to be ‘owned’ at that level.  The natural join 
between the detail of land use and environmental policy is at a similar local level 
and should be retained as such.  Unlike railways which has a national 
infrastructure basis for the track and control, the control over the vast majority of 
highways is local in nature and by implication control over bus networks and their 
‘track’ should remain at the same level. 
 
The Welsh Government should provide a framework for delivery rather than 
becoming through TfW a delivery body in its own right.  The provision of bus action 
plans owned locally will set the necessary context. 
 
A national franchise system as currently proposed offers no incentive for councils, 
which are at the forefront of road management thinking, to ambitiously pursue 
measures that benefit the bus network.  The incentives need to remain local so 
that the network can be managed at the appropriate level. 
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To facilitate the running of a local bus network, it is likely that local authorities 
would need to establish passenger transport departments to plan the network, 
prepare the specification, manage the franchised routes and/or areas, understand 
the revenues and manage the finances.  Consideration would need to be given to 
investing in Local Authority skills and resources should that be desirable to 
facilitate directly influencing local bus service decisions. 

 

Q4: Do you agree that this model provides sufficient local input for designing local 

bus networks? Please score from strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

No, the hierarchical nature of the supervisory board governance structure would 
diminish local influence and decision making. 
 

 

Q5: Do you agree that there is a need for regional consideration and coordination of 

bus network plans by Corporate Joint Committees, before combining them at a 

national level? Please score from strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

Yes, there is a clear need for regional coordination of long distance inter-urban 
services within each region.  Also, it is agreed that the role of Traws Cymru is one 
that best remains at a national level.  What is unwelcomed is the dilution of 
accountability for local bus networks away from local authorities.  An attempt to set 
a whole Wales bus network specification is fraught with the danger of not 
considering local circumstances. 
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What should be drawn together at a national level is the standards at which bus 
services are delivered.   Moving beyond the current voluntary BSSG standard (and 
BES requirements) is clearly the correct approach to show the bus as a valid 
alternative to the private car.  Bus passengers in Cardiff should have the same 
high-quality experience for their journey as elsewhere in Wales.  This requires 
information provision, integrated ticketing and vehicle / driver operational 
standards to be set.  These should be the focus of the Welsh Government and 
TfW rather than seeking to micro-manage the development of the bus network 
which is as of necessity highly local in character. 
 

 

 

Q6: Do you agree that letting and managing contracts at the national level by the 

Welsh Government through Transport for Wales offers the best opportunity to pool 

franchising expertise, deliver economies of scale? Please score from strongly agree 

to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

The delivery of procurement at a national level could result in economies of scale 
and good value for money.  However, the vast majority of local government bus 
service procurement is related to school transport, something the White Paper 
offers no proposals for.  To remove a small element of passenger transport 
procurement activity from local authorities seems surprising when no proposals to 
change the later are contemplated. 
 
Rather than the process of procurement, the critical matter for the franchising 
proposal is the intension to centralise decisions about what is contracted, whether 
at a route or area level.  The proposition that CJCs and local authorities would 
work in partnership with the Welsh Govenment and TfW to determine service 
specification is welcomed but fails to address the question of the necessity of local 
accountability for the bus network.  The White Paper offers no proposal as to how 
this cooperation would occur or the parameters within in which it would operate. 
 
The White Paper suggests that bus routes competing with rail service needs to be 
avoided where possible.  Whilst at first glance this appears sensible it does not 
recognise the very different roles bus and rail play in the transport mix at a local 
and in some cases regional level.  History shows that attempts to force 
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interchange upon users is fraught with danger (Tyne and Wear Metro in 
Gateshead being a case in point). 
 
What is therefore necessary is for bottom-up development of the network / route 
details and franchise specifications rather than a top-down veto led approach.  
This point is of great importance in Cardiff where managing the road space more 
effectively is key to achieving local, regional and national policy objectives.  Local 
councils that may take challenging decisions on the management of their roads 
should have greater autonomy in the design of bus networks so that the 
opportunity created to improve bus use is maximised. 
 
There may be opportunities to explore the procurement of school transport at a 
regional and/or national level for larger buses to be aligned with public transport.  
The Council does have reservations about direct national control over what is 
franchised and the use of any locally raised revenue in a nationally set approach to 
bus network development. 
 

 

Q7: Do you agree with the need for a duty to ensure plans are designed to be 

affordable? Please score from strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

 
The lack of funding considerations in the White Paper is a cause for concern 
putting at risk the achievement of the aims and objectives.  How local funding 
might also be impacted, including section 106 developer contributions, is also an 
important consideration. 
 
Any change to the governance model for bus services is of minimal significance if 
not correctly funded.  The White Paper offers no view on how an affordability test 
could be structured, how private funding (e.g. vehicle and depot investment) could 
be harnessed nor how any locally raised funding could be accounted for. 
 
The Regulatory Impact Assessment of the White Paper provides an analysis of the 
‘value for money’ of the regulatory changes proposed.  Whilst this appears to 
accurately capture the possible societal benefits of the changes proposed, it does 
not give a fully rounded picture as required by the HMT Green Book.  The real rate 
of return on the level of capital investment likely to be necessary in a franchise 
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situation is also a key indicator that deserves consideration.  This would help in 
understanding the potential impacts of franchising on the bus market, competition 
and scope of financial risks. 
 
Given this lack of detail the Council has no specific position on the question of 
‘affordability’ until a clear funding proposal is made available.  It would seem that 
the development of a longer term ‘statement of funds available’ for the network 
would offer a pragmatic starting point around which the debate on governance 
approaches could be conducted. 

 

Q8: Do you agree that the proposed powers to make regulations and guidance are 

suitable to ensure franchises are let successfully and sustainably? Please score from 

strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

The Council notes that regulations and guidance are a necessary part of any 
proposed change to the regulatory regime for local bus services. 
 

 

Q9: Do you agree with the proposed requirement to consider the impact on SME bus 

operators when franchising? Please score from strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

SME operators form an essential element of the bus industry.  They react promptly 
to changing circumstances and at a local level offer a real check and balance on 
tender prices and service quality.  The question should really be framed in terms of 
at what level this ‘consideration’ takes place should franchising emerge.  Rather 
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than leaving TfW to have regard for the effect on SME operators, the real solution 
rests with ensuring local accountability in the network and franchise design that 
deals with this issue at source and in response to local circumstances where a 
clear view of SME operator activity is available.  SME operators are almost 
invariably bound up with the provision of education transport and therefore have 
their closest engagement at that local level.  Without this detailed level of 
understanding and no proposals in the White Paper for school transport reform the 
consideration of SME impacts should remain at the local authority level through 
locally designed franchise specifications.  
 

 

Q10: Do you agree with the benefits of establishing a mechanism to allow a public 

service operator of last resort to ensure services keep running if a franchise fails? 

Please score from strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

Yes, should franchising emerge this will be necessary.  However, the White Paper 
does not consider a number of key issues that would prevent such an approach 
being necessary.  The franchising of bus services is unlike the UK rail system 
where Train Operating Companies are lightly capitalised transitory organisations 
and will remain so under the latest DfT contractual structure.  The transition from a 
rail concession to government control in Wales is a case in point that activating an 
Operator of Last Resort (OLR) is not a straightforward or quick process even for 
the rail industry. 
 
1. A Public Service Vehicle operator’s licence is personal to the holder (be it a 
company, partnership or individual) and cannot be transferred to a new entity 
without due process.  This suggests that the OLR would need to be in existence 
with an operator’s licence in place prior to any failure and incur the significant 
ongoing costs associated with such a licence.  The OLR licence would need to 
authorise the number of vehicles of the largest operator involved in franchising to 
be fully ready to step in with no service interruption.  Given the geographic specific 
nature of the bus industry a possibility that an operator from one area could be the 
OLR in another would be challenging. 
 
2. The failed operator will own or lease its assets including vehicles and depots – 
the White Paper indicates no powers for the OLR to acquire these assets to 
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conduct operations immediately following a market failure.  There are such powers 
for rail operations. 
 
3.  TUPE will be engaged for the failed operator’s employees.  The OLR may not 
fully inherit the staff contingent of the failed operator as employees can opt out of 
transferring. 
 
These difficulties do suggest that as an operator failure is likely to be local (or at 
worst regional) franchising should be at a local level where close management of 
such a situation can be closely monitored and action taken if required. 
 
The bus operators that do not win the franchises may cease to be able to operate.  
This places a risk on how an OLR might be supplied.  Designing franchises at a 
local level would help to mitigate this risk. 
 

 

Q11: Do you think further specific legislative provisions are needed for the 

transitional period until franchising is introduced? 

 
Yes – as in the English franchising model a transitional requirement (as was 
accounted for in Bus Emergency Scheme Agreement) should be in place to 
prevent a market departure by operators during the transition period.  The White 
Paper should be candid that a franchise situation will not occur overnight should 
that path be chosen and that the transition is likely to take a small number of years 
to complete.  By implication, should franchising be triggered, a follow-on to the Bus 
Emergency Scheme is likely to be necessary. 
 

 

Q12: Do you agree that local authorities should be able to run bus services directly? 

Please score from strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

Cardiff Council already runs a successful arms-length municipal bus company.  
The White Paper does not make clear whether any council bus company would 
still need to be retained at arms-length or if the Council could re-form its directly 
controlled passenger transport department.  Should new municipal operations be 
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permitted with direct control this option should be available for existing arms-length 
council owned operators. 
 
The White Paper offers no commentary on how / if a municipal operator would 
retain / acquire a section of the local market for bus services within which it would 
operate.  Franchising would appear to require competition for the supply of 
services which would not necessarily align with the geographic concept of 
municipal ownership. 
 
Competitive tendering for franchises will be very challenging for municipal bus 
companies against a low-cost operator.  If the Council’s Municipal Bus Company, 
Cardiff Bus, does not win a franchise or a sufficient number of them to sustain the 
business, there would be significant liabilities on the Council related to potential 
redundancies, pension costs and asset write-offs.  The White Paper does not offer 
a mechanism to protect municipal bus companies from exposure to the risks 
associated with competing for franchises.  Protecting municipal bus operators is 
likely to require a mechanism where direct award is permitted.  However, 
competition law and the circumstances where this might be appropriate to ensure 
this can be legal will need careful consideration as competition law is not a 
devolved responsibility. 
 
We would welcome clarity from Welsh Government on how a geographically 
based municipal ownership model is compatible with a bus network that naturally 
crosses administrative boundaries. 
 

 

Q13: Do you agree that local authorities should be able to set up arms-length 

companies to operate local bus services? Please score from strongly agree to 

strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

Cardiff Council already runs a successful arms-length municipal bus company and 
as such welcomes the proposal that this should be able to continue.  
 

 

Q14: Do you agree that local authorities should be able to invest in or acquire bus 

companies? Please score from strongly agree to strongly disagree. 
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Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 

The Council welcomes this proposal but notes that, as a Council owning an 
established arms-length municipal bus operator, this approach could be followed 
now - subject to the necessary due diligence and Council processes being in 
place. 
 
In England, two of the remaining Council owned operators (Nottingham and 
Reading) have pursued significant acquisition programmes in the past that have 
benefited their respective travel to work areas. 
 
The benefits this could bring to Cardiff travel to work area are noted but the White 
Paper must note that the usual processes of UK competition law would apply to 
any such acquisitions as this is not a devolved function. 
 
The White Paper also makes provision for the merger of municipal bus companies.  
Whilst some local authorities may wish to create municipal bus companies and 
merge them, this is unlikely because of the potential risks.  The only current 
opportunity would be the merger of Cardiff Bus with Newport Bus which are the 
only municipal bus companies in Wales.  There may be potential to create 
efficiencies and consistent working practices.  However, this could dilute local 
ownership and influence. 
 

 

Q15: Do you agree that municipal bus companies should be able to raise fund by 

borrowing or selling shares? Please score from strongly agree to strongly disagree. 

Strongly agree 

Agree 

Neither agree nor disagree 

Disagree 

Strongly disagree 

Comments: 
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The Council agrees that this should be an option for funding enhanced operations 
if operations have to remain at arms-length.  Indeed, it is noted that Nottingham’s 
municipally owned arms-length bus company has a minority private sector 
shareholding that brings additional capital and expertise. 
 

 

Q16: Are there any additional safeguards you would like to see applying to the use 

of these powers? 

The Council would wish to see the confirmation that any such proposals should be 
subject to usual local government finance due diligence and governance 
processes. 
 

 

Q17: Are there any further comments you would like to provide on the content of this 

white paper? 

The introduction of a bus passengers charter is an essential step that should be 
taken irrespective of the future legislative programme.  This would bring an 
immediate and visible sign of progress to users and potential users.  The key to a 
successful charter will be sufficient resources to deliver a high-quality response 
when passenger expectations are not met. 
 
The White Paper is correct to promote greater use of electronic ticketing.  However, 
it is essential that a commitment to retain on bus and cash payments without 
disadvantage is essential to ensure equity of access to services. 
 
The White Paper seeks to digitise back-office functions and makes a commitment 
to deploy electronic service registration when this is likely to be unnecessary in a 
franchise situation.  Recent officer experience of centralised back-office systems is 
poor with the electronic Bus Emergency Scheme payment systems having a 
challenging introductory period.  The future design of systems would benefit from 
comprehensive input, specification and system testing of end users. 
 
Passenger information will remain critical across a range of channels.  What cannot 
be assumed is that electronic access to bus information will be available to all.  The 
White Paper contains no in principle commitment to retain paper-based bus 
information.  As matter of equity this is seen as essential. 
 

 

Q18: Do you have any comments on the draft Regulatory Impact Assessment 

published alongside this paper? 

 
The RIA provides a too narrowly focused assessment of franchising.  
 
Whilst the Council accepts that it is necessary to compare governance regimes, 
the real assessment of why patronage has declined and how to stop further 
decline is to make a comparison against the operation of private vehicles.  The 
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analysis presented replicates the flaws in the (former) Competition Commission 
investigation into the bus industry in 2011 that considered only intra-industry 
effects and not the ‘on the ground’ counterfactual of continued high levels of car 
usage which is the real ‘do nothing’ position.  Indeed, paragraph 1.1.1.4 which 
describes the issues that the White Paper seeks to tackle has reference to 
continued high levels of car use which is then not followed through into the 
detailed analysis beyond claiming decongestion benefits through reduced marginal 
external costs if bus related interventions reduce car travel. 
 
The RIA quotes successful examples of integrated European and overseas 
transport networks without exploring the scale of these compared to the whole 
Wales ‘one size fits all’ approach proposed by the White Paper.  A thorough 
investigation would show that locally defined and procured networks within a 
national framework is the actual model employed in these examples and one 
which cannot be compared to a single source national delivery model as proposed. 
 
The limited scope of the RIA shows in the analysis of costs and benefits.  Whilst 
the status quo in bus terms is easily defined, the alternative do something 
scenarios do not consider regional variations in funding and capability that will 
inevitably occur.  It also does not acknowledge the potential localised benefits that 
road/congestion management schemes could offer.  Any such assessment needs 
to consider that any revenue streams developed from this would most likely be 
local in nature and need to be reinvested back into sustainable transport 
infrastructure and services locally. 
 
It is significant that the qualitative assessment of the policy changes only 
discussed benefits of each intervention.  A rounded assessment should of 
necessity examine downsides and the risks that are associated with each option. 
 
The cost estimates made for zero emission fit-out of depots are significantly under-
estimated.  Evidence from the English ZEBRA bidding process (e.g. the 
Cambridge & Peterborough CA bid) shows costs of circa £2m per 15 depot 
charging points based on trial installations in an urban depot; this could rise 
substantially in more rural areas due to more limited electricity network capability. 
 
It is significant that the analysis of journey time assumes that a franchise model 
would seemingly decrease interchange penalties by up to 66%.  Even with a single 
ticket system and matched headways, achieving this level of gain appears to 
assume substantial frequency increases (which in turn implies effectively 
unconstrained funding as costs rise with frequency).  The analysis of infrastructure 
interventions within a franchise arrangement appears to support our contention 
that locally defined services would be necessary to maximise the benefits of 
franchising. 
 
The RIA fails to consider the question of integration with school transport on which 
a high proportion of rural bus services depend and the disbenefits of a potential 
separation into franchised public and school buses. 
 
The RIA also assumes a steady state for 30 years but appears to make no 
account for renewals of vehicles and infrastructure and for ‘refreshing’ the service 
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offer at regular intervals.  Should the Welsh Government's aim of increasing 
frequencies and ridership be attained, more vehicles and additional depot space 
will be required, which will translate at some stage into a requirement for additional 
bus depots, as well as renewal of existing facilities.  Land allocations for bus 
depots will need to be local which is another reason network planning decisions 
should be made locally.  It is also noted that no ‘stress testing’ of the RIA 
assumptions have been undertaken. 
 

 

Q19: We would like to know your views on the effects that the proposals would have 

on the Welsh language, specifically on opportunities for people to use Welsh and on 

treating the Welsh language no less favourably than English. 

 

What effects do you think there would be? How could positive effects be increased, 

or negative effects be mitigated? 

The proposals would be an opportunity to further promote the Welsh language and 
the Welsh culture through the application of national standards for bus passenger 
information. 

 

Q20: Please also explain how you believe the proposals could be formulated or 

changed so as to have positive effects or increased positive effects on opportunities 

for people to use the Welsh language and on treating the Welsh language no less 

favourably than the English language, and no adverse effects on opportunities for 

people to use the Welsh language and on treating the Welsh language no less 

favourably than the English language. 

The national standards of the proposals provide an opportunity to encourage 
drivers and staff to learn and use the Welsh Language.  Offering a Welsh version 
of Driver Certificate of Professional Competence (CPC) is recommended. Bi-
lingual training for customer facing staff would help engender a culture of using the 
Welsh Language.  The national standards also provide an opportunity to promote 
events and the culture of Wales through integrated communications and 
messaging including at point of sale of bus tickets and on buses. 
 

 

Q21: We have asked a number of specific questions. If you have any related issues 

which we have not specifically addressed, please use this space to report them: 

The granularity of governance arrangements under a franchise situation has been 
explored in our responses above.  However, the White Paper offers little clarity in 
this area.  It offers no clear prescription for various tiers of government to 
cooperate and simply presumes that TfW will control the governance process 
without making any assessment of how this might work or how local accountability 
for what is a local service can be achieved. 
 
The Council notes that the White Paper considers bus service governance in 
isolation from other policy areas.  Other elements of transport policy are critical to 
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having a successful bus network, governance arrangements are only one element 
of what makes a successful bus offer. 
 
Whilst the linkages to land-use and environmental policies are clear, the bus 
network does not operate in a vacuum from other modes of travel, notably rail and 
active travel.  The White Paper does not identify and exploit these synergies. 
 
The importance of bus services for achieving social equity and combatting the 
adverse effects of inequality are acknowledged in the White Paper.  It would be 
beneficial for it to be accompanied by an Equality Impact Assessment. 
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Ministerial foreword

Lee Waters MS, Deputy Minister for Climate Change:

“ Buses are the backbone of our public transport service. They carry three
times as many passengers as trains, getting people across Wales to work
and school, allowing us to meet family and friends, and offering a key
lifeline for the quarter of people in Wales who do not have access to a car.

“ Governments have long recognised the importance of this public service,
even before the COVID-19 pandemic we invested well over £100 million

This document was downloaded from GOV.WALES and may not be the latest version.
Go to https://gov.wales/one-network-one-timetable-one-ticket-planning-buses-public-service-wales-html
for the latest version.
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every year in bus services. However, the legacy of privatisation still
prevents us from planning buses as a public service and designing
networks to ensure that investment gets people where they need to go.

“ That isn’t good enough.

“ The scientific advice on Climate Change is as clear as it is stark. We have
to make urgent changes to the way we live and take meaningful action to
avoid catastrophic damage to our climate.

“ Transport accounts for nearly a fifth of our carbon emissions, yet we
cannot currently plan bus networks to break our reliance on private cars
and make sure people can access services reliably and sustainably. This
is a key barrier to delivering a just transition to net zero.

“ This white paper sets out our plan to fundamentally change the way bus
services are planned in Wales – allowing all levels of government in
Wales to work together to design the bus networks our communities need.

“ I would like to thank both local government colleagues and industry
partners for their work with us to help develop these proposals and look
forward to continuing to work closely together to build the bus system
Wales needs.

“ This consultation marks the start of a process by which we can
significantly improve bus services in Wales and take meaningful strides
towards delivering a transport system which helps rather than hinders our
journey to Net Zero.

“ I look forward to receiving comments and views on these proposals. This
is a generational opportunity to make a change and implement a bus
system which works for Wales. We want to work with partners to do it as
effectively and fairly as we possibly can.

“ Your feedback and continued engagement as we finalise the legislation
proposed in the white paper can help us get there. ”

This document was downloaded from GOV.WALES and may not be the latest version.
Go to https://gov.wales/one-network-one-timetable-one-ticket-planning-buses-public-service-wales-html
for the latest version.
Get information on copyright. Page 51



Vision

The climate emergency demands urgent action. We need a decade of action
which goes further over the next 10 years than we have in the last 30. The scale
and immediacy of this challenge is laid out in our overarching plan to tackle it:
Net Zero Wales Carbon Budget 2

For climate damaging emissions, transport has been the worst-performing sector
of the economy. We need to change the way we travel. Even if we electrify
vehicles at the fastest feasible rate, we will break our carbon budget unless we
reduce the number of cars on our roads and instead use public transport more
and make more local trips by walking or cycling.

To achieve this change we need a transport system that works for everyone and
offers a real alternative to relying on a car. This is essential to ensure there are
affordable transport options for everyone to get where they need to go, as well
as to meet our climate targets. At an average of £44,000 (average cost of an
electric car 2021), an electric car is beyond the means of many families.
Furthermore, approximately 13% of households in Wales do not have a car (The
National Survey for Wales), and 25% of bus users are disabled or have a long-
term illness (analysis undertaken by Transport for Wales, 2019). This highlights
the crucial social and economic role buses currently play and could play in the
future – they are a key lifeline for people across Wales to access services, get to
work, and meet family and friends.

The Welsh Government is intent on achieving a bus system that boosts social
equity and is capable of delivering the scale of modal shift required by the
climate emergency.

This white paper is about creating a bus system dedicated to providing the best
possible service to the public. That means a bus system which is governed and
designed to serve the public interest, with the widest possible geographic
coverage, fully integrated connections between different services, the highest
possible service frequencies, and simple unified easy-to-use ticketing and
information – expressed simply: ‘One Network, One Timetable, One Ticket’.
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Climate change requires us to think beyond the immediate, this vision needs to
govern how we deliver transport services over the next 30 years. The current
deregulated bus system is directed by market forces rather than public need,
and has shown itself incapable of delivering the scale or pace of change we
need. This white paper is about putting in place a governance system for buses
that will give us the power to achieve this vision of affordable comprehensive
public transport services that work in a joined-up way to carry us on our journey
to net zero.

What are the aims and objectives?

The vision set out above requires a transformation in how buses in Wales are
governed to achieve the following over-arching aims:

• a bus system that is purposely designed to maximise the public good
• a bus system that efficiently uses public investment to strategically address

public priorities for bus improvements, thereby justifying greater public
investment

• a bus system, which forms part of an integrated transport network that
provides an excellent travel option, wherever people need it, whenever
people need it, throughout Wales.

Legislation alone cannot achieve these aims, nor, on their own, can traditional
scheduled bus routes: a much-enhanced scheduled network must provide the
basis for linked flexible services that extend the reach of buses to cover many
more times and places. Implementing the legislation, and introducing franchise
contracts over different areas, will take time and will probably require iterative
improvements to reach the ambitious level of service we are aiming to develop.
We will need to continue making the case for further investment in bus services
to deliver the extent and regularity of services they require. We will also need to
continue work on demand-responsive travel options, such as the Fflecsi service
being piloted by Transport for Wales, to offer reliable, sustainable, affordable
travel options in places and times when scheduled bus services are not
available. However, this sets out where we’re aiming to get to, and the path our
legislative proposals set us on.
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The term demand-responsive transport encompasses various forms of service,
from buses to minibuses and taxis, that are provided to be flexible about times
and/or destinations and enable people to request travel to places and at times
beyond the reach of scheduled bus services. Further information on the Fflecsi
service is available on Fflecsi Wales.

To provide an excellent travel option for people in the long term, we will need:

• a comprehensive network of bus routes to serve the widest feasible range of
destinations, both at busy times and less busy times in the evenings and
Sundays.

• coordinated timetables for bus-bus connections and bus connections with all
other modes of public transport.

• simple area-wide fares, valid across all bus routes and on all modes of public
transport.

These three objectives are best summarised by the title of this white paper: ‘One
Network, One Timetable, One Ticket’.

Further objectives for an excellent bus system include:

• bus services that run quickly and on time, with congestion-busting dedicated
road space and bus priority infrastructure enabling buses to offer a time-
competitive alternative to private car use.

• a stable bus network from one year to the next, that people come to know
and trust.

• easy-to-find comprehensive information and a unified high visibility brand.
• affordable fares that represent good value in comparison to driving.
• passenger-friendly drivers, trained and supported to be front-line

ambassadors providing a day-to-day public face for the bus service that
helps attract users.

• good quality waiting facilities and vehicles, with a rapid transition to zero
emissions vehicles.

• all parts of the bus operating sector delivering according to their particular
strengths, including SMEs (Small and Medium-sized Enterprise), municipally
owned companies and corporate players, and for demand-responsive
services, taxi providers and community-based operators.
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The aim to achieve efficient use of public investment requires the following
strategic objectives to be achieved:

• ability to develop, plan and implement bus routes and networks
• effective public control over the way in which public money invested in the

bus system is spent, including control over how ticket revenue is reinvested
(ticket revenue is often referred to as ‘farebox revenue’ and is the money/
revenue taken from passengers to use services).

• ability to implement policies for affordable and concessionary bus travel
without difficulty or undue expense due to prolonged negotiation or complex
systems for operator reimbursement.

• a healthy market for competition for franchise contracts.
• ability to apply public monies in ways that effectively complement and lever

in investment from the private sector.
• all road passenger transport funded and governed together to maximise

synergies, minimise wasteful duplication and optimise demand-responsive
infill to the network of scheduled bus services.

• ability to closely integrate expenditure on bus improvements and fare
reductions with actions to reduce car reliance, to form a strategic transport
policy for mode shift.

• integration of bus system investment with land use planning and economic
and development investment, so that new development is focused in
locations with strong bus services and so new developments themselves are
designed to facilitate the flow of bus services through the development.

• multi-year sustainable funding allocations for bus services and bus
infrastructure that enable long-range strategic planning and investment,
optimal use of available monies and development of sustained improvement
packages targeted to grow patronage.

Outline legislative proposals

The Welsh Government believes that the legislative proposals contained in this
paper are necessary to help achieve the aims, objectives and ambitions set out
above. This paper will set out each proposal and describe its potential to support
the changes we are seeking.
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We should be clear that this is the start, not the end, of the journey. Legislation
will create new and better powers for all levels of government in Wales to co-
design the bus network Wales needs, and unblock local authorities from setting
up and effectively running their own bus companies. However, it will take time to
achieve. We will need to work with a healthy market, competing for contracts
instead of competing for passengers at bus stops, both to get effective
franchised networks up and running and to make the case for further investment
to expand those networks and reach the extent and quality of service we want to
see.

Our legislative proposals include:

• requiring the franchising of bus services across Wales
• allowing local authorities to create new municipal bus companies
• relaxing restrictions on existing municipal bus companies to put them on the

same footing as new ones

Context and background

Much of the data used within this white paper comes from before the COVID-19
pandemic (mainly 2019/2020). This gives us a better picture of what was
happening when passengers were making transport choices without having
pandemic restrictions at the forefront of their decisions. We also recognise that
as we move out of the pandemic passenger choices will have changed. For
example, the COVID-19 pandemic has caused a step-change in working from
home where possible, moving us closer to the Welsh Government’s long-term
ambition to see around 30% of Welsh workers working from home or near home
(Aim for 30% of the Welsh workforce to work remotely) – giving more people
the choice to work in a way that helps their productivity as well as their work-life
balance, and with the potential to drive regeneration and economic activity in
communities. It seems likely that there will be long-term changes to patterns of
bus use as a result, but it is as yet unclear what form these changes will take.
However, the proposals in this white paper are fundamentally about ensuring we
can design bus networks as a public service, getting people wherever they need
to go even if travel patterns change in emphasis between local high streets, city
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centres and other destinations.

Wales, prior to the COVID-19 pandemic, had 1539 registered bus routes (The
National Survey for Wales as of 31 March 2018), serviced by 2378 locally
operated vehicles, driving 88.8 million in service kilometres each year. These
local bus journeys account for three out of four journeys made by public
transport in Wales each year. Bus services in Wales provide important access to
essential services, education, leisure and tourism, and provide important links
for communities.

Looking at the most recent patronage, where the COVID-19 pandemic has had a
big impact, bus user numbers have reduced by around 90% over the past 2
years, severely reducing the income from fares. However, the Welsh
Government has enabled bus operators to continue providing some services
through its Bus Hardship Fund (BHF) and the Bus Emergency Scheme (BES).

The COVID-19 pandemic exposed serious issues around the resilience of the
bus services network in Wales and the vulnerability of the bus industry from
reduction in patronage and fare-box revenues. As Wales recovers there is an
opportunity to legislate for the much-needed reform of the planning and delivery
of bus services, and to enable an increase in bus services in a way which
achieves a range of policy objectives.

Despite bus services being an essential part of the public transport network in
Wales, they are in decline with passenger numbers falling steadily for many
years on most routes in Wales. This decline reflects a similar picture across the
UK as a whole.
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Distance travelled on local bus services, 2009-10 to
2019-20

Source: Welsh Government analysis of Department for Transport 'Public Service Vehicle
survey'.

There has also been a decline of routes offered and number of vehicles on the
road, (a decrease of 71 vehicles from 2017, Public service vehicles (buses
and taxis): April 2019 to March 2020). Falling passenger numbers puts
pressure on fare paying passengers and the public purse to sustain a network
that, despite significant investment from private and public sources, continues to
decline. This in turn exacerbates the pressure on local authorities as they
identify and subsidise socially necessary services for local communities.

Although the decline must be noted, this is not to say that buses are no longer
wanted. Far from it. Bus remains as the most popular choice for public transport,
and accounts for about 90 million passenger journeys each year (2019 to
2020) compared with approximately 30 million annual rail journeys. So instead of
focusing on the decline we really need to switch our thinking to how we can
improve services in Wales and better meet the demands of Welsh citizens. This
will also help us towards our ambitious modal shift targets and creating a truly
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integrated transport system that is fit for purpose, encourages more people to
use it and thus makes a positive impact to Climate Change.

We also need to develop a system which works both for rural and urban areas
and across Wales. Cities and larger towns currently have much more frequent
services, though often far from what is required to provide the necessary
alternatives to private car use. There is a need for better integration between
local bus services and services such as educational transport (also known as
learner travel), social care, community, health and demand responsive services.
This would deliver a more comprehensive bus service for local communities,
especially those in rural areas.

To create a fit-for-purpose system we need to look at the existing system and
the elements that may need to be changed. The UK de-regulated its bus
services, in all areas outside of London and Northern Ireland, as part of the
Transport Act 1985. Since de-regulation there has been wide recognition (as
highlighted by an extract from the Department for Transport’s bus strategy, ‘Bus
Back Better’, below) that the de-regulated system does not work, leading to
many incremental steps to enable partial re-regulation in the form of market
exemptions for coordinated fares and various partnership provisions. The
current de-regulated system in Wales has created fragmented services and a
lack of comprehensive collaboration amongst operators with regard to
timetables, route maps, or ticketing, which paints a confusing picture for the
public and does little to attract new customers to travel by bus.

The draft Regulatory Impact Assessment published alongside this white paper
summarises the challenges facing the current system as follows:

• there is a fragmentation of responsibilities for bus between multiple
operators and local authorities with an associated difficulty of alignment in
respect of common goals and policy-based outcomes

• currently local authorities’ ability to manage bus networks is partial, so bus
public transport systems are not subject to transport planning as would
typically be the case for, for example, road network improvement

• bus service lines are typically operated as a set of discrete services with
limited co-ordination with other services – as no single organisation has the
appropriate capability and directive powers to manage this co-ordination
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• even before the COVID-19 pandemic, Welsh Government funding accounted
for over half of bus operating costs in Wales, but is largely directed to
operators without linkage to any long-term improvement strategies; and

• although multiple operator tickets are feasible to implement under the current
arrangements, operators would continue to provide their own tickets, which
ultimately fails to provide customers with the simplicity of a single ticketing
product. Furthermore, any significant market penetration by a multi-operator
ticket will also bring a need for a complex revenue redistribution system to
different services and operators, that would likely need continual re-
negotiation in response to changes to road conditions, land use, service
frequencies etc.

The latest bus strategy from the Department for Transport: Bus Back Better
(p.20) notes the following example of some barriers to delivering better bus
services

Limited cooperation

In a busy seaside resort, there are two sizeable rival bus networks that don’t
acknowledge each other’s existence:

• they publish separate city maps, showing only their own services, giving
potential users including visitors the impression that some areas of the city
are completely unserved

• they use the same route numbers for entirely different routes
• on the busiest routes, served by both operators, there can be overcapacity at

certain times of the day.

There is a multi-operator ticket, but it is more expensive and hard to find out
about.

On numerous routes across the country, evening and daytime services are
operated by different bus companies, many of which do not acknowledge each
other’s existence or even accept each other’s tickets. Some operator timetables
don’t display each other’s services, which gives the impression there are no
services at different times of the day.
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The market system works to maximise short term commercial profits and fails to
maximise benefits for passengers or to maximise broader social, economic and
environmental benefits that are a priority for public authorities and government.
Bus use in London, where de-regulation did not occur, held up substantially
better than the rest of the UK, even prior to substantial investment to improve
bus services after the turn of the century. Some of the differences are set out
below. Fully regulated governance of all modes of public transport in northern
European countries such as Germany, Austria and Switzerland, delivers two to
four times the number of public transport journeys per capita per year than areas
of the UK with comparable population density.

London bus franchising

London

• London was not subject to the same deregulation of the bus network by the
Transport Act 1985. Buses in London are governed by the Greater London
Authority Act 1999 (chapter four (Public passenger transport) (sections
173-178) of the Greater London Authority Act 1999 sets out how public
passenger transport services are provided for in London).

• In London, Transport for London (TfL) specifies what bus services are to be
provided. TfL decides the routes, timetables and fares. The services
themselves are operated under contract by private companies through a
competitive tendering process.

• TfL is accountable to the Mayor of London
• Since 1986:

◦ patronage in London has doubled (up 99%)
◦ mileage has increased by 75%
◦ fare increases have been lower than the city regions (A briefing by

PTEG (now the Urban Transport Group) on “Bus Franchising”)
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Rest of the UK

• The Transport Act 1985 –introduced deregulation of bus services throughout
Great Britain. Deregulation of the busses has led to a free market - anyone
(subject to minimum safety and operating standards) can operate bus
services. Public transport remains under direct control in Northern Ireland

• bus operators are free to run services they want to set the fares they want
and choose the vehicles they will use

• uncoordinated network
• array of ticketing options
• the five large companies that, across most of the country, have each

achieved local dominance (Arriva, First, Go-Ahead, National Express and
Stagecoach), rarely compete head-to-head with each other.

• operators focus on the most profitable journeys
• local authorities have to pay operators to run journeys and routes that are

socially necessary without full knowledge of route profitabilities and without
the ability to maximise synergies across commercial and subsidised services

• patronage nationwide has been in long-term decline, bar some local
exceptions.

Public support given in both revenue (concessionary reimbursement, bus
service operator grants and support for socially necessary services) as well as
capital measures, such as bus lanes, interchanges, infrastructure and in some
cases, fleet.

Public funding for bus services in Wales, even prior to the COVID-19 pandemic,
has been considerable, including over £100 million of direct support each year
through the Bus Services Support Grant, concessionary fare reimbursement and
locally tendered services. This rises to over £220 million each year for the wider
system (including some taxi and community transport) when you factor in
additional publicly supported transport services. This covers non-emergency
health transport, school transport, the TrawsCymru bus service, bus grants and
reimbursement for the Mandatory Concessionary Fares scheme. As noted
above, this is based on estimates prior to the COVID-19 pandemic, where
significant additional funding has been needed to compensate the industry for
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the loss of passenger revenue.

Current legislation, subject to the Welsh Ministers commencing the relevant
legislative provisions, would allow local authorities in Wales to enter into Quality
Contracts Schemes (QCSs) (sections 124 to 134B of the Transport Act 2000).
These are a form of franchising which enable local authorities to dictate what
bus services are provided in an area and let contracts for the provision of those
services.

However, the current QCS process is overly complex and resource intensive.
Only one QCS has been attempted in England (Nexus Tyne and Wear) and
none in Wales. This scheme failed to obtain approval from the relevant QCS
board led by the Traffic Commissioner. The process was costly, taking around
two years. History has shown that these provisions are insufficient to deliver the
scale of change we need to see in the design and planning of our public
transport systems, and that legislative change is needed to deliver the quality-of-
service people need, at the pace the climate emergency demands.

The following summarises the challenges and issues around the current
provision of bus services in Wales:

A summary of the challenges and issues around the
current provision of bus services in Wales

Problems associated with de-regulation:

• de-regulated industry with over 80 bus operators in Wales
• multiple operators cause a lack of co-ordination, on both a local and national

level. Including, but not limited to, routes; ticketing (especially non-
interoperable tickets); and integrations with rail and active travel networks.
This results in a suboptimal service and is confusing and off putting for
passengers

• lack of an overall guiding mind function with power to provide coordination
between services and with different models such as rail

• routes fail to respond to changing passenger needs, from short / retail-based
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journeys to longer journeys
• limited stability in routes and destinations over time
• lack of simplicity on journeys, bus numbering, tickets, fares, signage
• variable standards of vehicles, infrastructure, passenger information
• inconsistency of branding and lack of overall network identity
• marginal services switch between commercial and non-commercial over

time, making strategic network planning difficult.

Further issues

• declining passenger numbers
• ageing workforce threatening a potential lack of skilled drivers in future
• reduction of commercial services in some areas has resulted in increased

pressure on local authorities to support socially necessary services
• evening and weekend services that require additional subsidy
• need to set and deliver decarbonisation targets
• bus emissions from diesel vehicles contribute to poor air quality, with

coordinated improvement of the fleet needed
• absence of real-time travel information provision in many areas
• bus services that fail to reliably arrive as timetabled due to congestion and

lack of bus priority measures to get past congested traffic.

Ultimately people need bus services that get them where they need to be when
they need to get there, on buses that are safe, clean, reliable, punctual and
affordable. They also want the buses they travel in not to worsen local air
quality and not to produce carbon emissions that worsen climate damage. We
want to see Wales using ultra low emission buses as soon as practicable.

The draft Regulatory Impact Assessment published alongside this paper sets out
key success factors for a better bus system, including:

• area-wide networks with all significant local destinations reachable
• one ticket system
• easy to understand network
• one brand
• easy and reliable transfer
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• reliable travel times
• accessible and comfortable
• public feedback and customer care
• passenger safety, security and health
• network efficiency and financial affordability.

The proposals set out in this white paper have passengers as the focus. Bus
services must be usable, attractive options to a far greater range of people than
at present. This means improvements to where and when buses run; dedicated
space on roads to speed them past congested traffic; and improvements to the
vehicles themselves, to bus stations, to bus stops, to information and to
ticketing.

Our priority is to provide the services that people want and to encourage more
people to use buses. In particular, we want drivers of cars to have affordable,
convenient, quick, safe and clean alternatives to driving.

Clear, high quality, and up-to-date information is essential for people to
understand the services available to them. People have far greater expectations
of the quality of information that should be available than even a few years ago,
and consumers expect to be able to make informed choices based on easily
available information.

As well as improvements to passenger information we want to see fundamental
improvement to ticketing. Currently, tickets are often not transferable across
operators or modes of transport, and we believe this limits the attractiveness of
bus as a means of travel and must be addressed. People should be able to
make journeys with just one simple ticket that gets them where they want to go,
whatever combination of services they need to take to get there.

Reducing our carbon impact
The climate emergency is a global challenge requiring urgent action. Net Zero
Wales Carbon Budget 2 identifies that if we are to respond to the climate
emergency then this must be a decade of action in Wales, and that we need to
make more progress in the next ten years than we have in the last thirty.
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Transport has a significant role to play in helping Wales reach net zero and
generating wider benefits across health, air quality, accessibility and the
economy.

The current fragmented public transport system does not result in the best
services for passengers. Enabling people to switch from private cars to lower
carbon modes of travel will be important to meet our near-term carbon budgets.
This will be enabled by developing an integrated, multi-modal public transport
system, which results in a seamless and effortless experience for passengers.

In taking action and making changes to transport it is recognised that there must
be a just transition so that we leave no-one behind, and the impacts of change
are distributed fairly. If we are to live up to these objectives then being able to
offer people real travel choice, and not exclude those who may not be able to
afford to invest in an electric car, or cannot drive, is critical. Consequently, we
will put people and climate change at the front and centre of our transport
system.

There are multiple ways in which carbon impacts of transport, including buses,
can be reduced:

• reduce the amount of travelling
• reduce the number of journeys made by car
• promote a habitual switch from cars to buses (and other public transport,

walking and cycling)
• boost the number of people using each bus
• promote a switch to buses with zero tailpipe carbon emissions

We need to achieve modal shift through more people using public transport,
walking and cycling rather than the use of private cars. Based on our current
analysis, the Welsh Government has set a target of 45% of journeys to be by
public transport, walking and cycling by 2040. The current modal share is
estimated at 32% (These are estimates based on the English National Travel
Survey, with disaggregation by rural-urban categories, weighted to match the
proportion of people living in each rural-urban category in Wales). Improving bus
services will be critical to encourage people to make this change.
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Llwybr Newydd: the Wales Transport Strategy 2021 sets out that in 2018
transport was responsible for 17% of greenhouse gas emissions in Wales: 62%
from private car use; 19% from light goods vehicles (LGVs); and 16% from bus
and heavy goods vehicles (HGVs). Switching from a fleet of buses which use
fossil fuels to a fleet which uses battery electric, or fuel cell electric (using green
hydrogen) will contribute to reducing carbon emissions; and to reducing the
emissions of pollutants which can affect local air quality, harming public health.

We will encourage people to make the change to more sustainable transport by
making it more attractive to all parts of society (One Network), adopting
innovations that make it easier to use (One Timetable) and making it more
affordable (One Ticket).

Whilst not explicitly covered in our proposed legislation, we will need to work
with the industry within the proposed regulated system to ensure the design and
construction of bus depots enable the re-charging and re-fuelling of electric/
hydrogen powered buses. Depots, bus stations and bus shelters should,
wherever practicable, use solar or wind power (or other renewable energy) to
generate electricity for lighting, heating, electronic displays etc.

Question 1

Do you agree that change is required in how we deliver bus services to meet the
needs of Wales’ citizens and respond to the climate emergency? Please score
from 5 agree strongly to 1 disagree strongly. Please provide comments.

Legislative proposals

To deliver the objectives set out at the start of this paper, we need to change the
operating model for our buses in Wales. This is centred around the need to
deliver a bus system which maximises the benefit to the public.

We have considered various options for change, which are set out in more detail
in the Regulatory Impact Assessment, including an Enhanced Partnership model
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that was introduced in England in 2017, a no change baseline, and the impacts
of significant further change and investment beyond legislation. However, these
partnership arrangements are voluntary and, after 5 years, there is only set to be
a significant growth in Enhanced Partnerships as a result of a decision to
remove bus funding from areas without one (Department for Transport' Bus
Back Better National Strategy (2021) has set a deadline that from April 2022,
LTAs will need to have an Enhanced Partnership in place, or be following the
statutory process to decide whether to implement a franchising scheme, to
access the new discretionary streams of bus funding). Crucially, such a system
does not allow us, quickly and surely, to deliver a ‘One Network, One Timetable,
One Ticket’ system across Wales that works alongside trains. We believe that to
achieve the pace and certainty that the climate emergency demands of us bus
networks in Wales need to be franchised. That assessment concluded that, even
taking the conservative (i.e. high) cost estimate of implementing franchising at
the individual local authority level, the benefits available from franchising
outweigh those delivered either by partnership models or the current legislative
framework. It also shows that if significant wider investment is made in the bus
system, franchising continues to deliver more benefits than partnerships as an
alternative.

Franchising

What we mean by franchising is that Local Government, Transport for Wales
and the Welsh Government will work together to design bus networks and
services which best meet people’s and communities’ needs within the funding
available. The franchising authority specifies the services and how they will run,
including routes, vehicle standards, timetables, fares, branding, passenger
information and ticketing. Operators will then bid for contracts to run these
services, competing in a tender process to deliver those services as efficiently
and effectively as possible rather than competing for passengers at bus stops.
Other operators are then unable to register routes within the franchised area.
The scale at which contracts are let for services will be determined on a case by
case basis from individual routes to entire local networks.

There may be a need for commercial services to be licensed in addition to that
contracted network, particularly to ensure cross-border connectivity with England
whilst maintaining consistency with other services in Wales. This will allow the
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franchised system to support that key connectivity for many of our communities,
ensuring cross-border networks receive the same level of network, timetabling
and ticketing coordination in Wales whilst only specifying the standards for the
Welsh portion of cross-border services so as not to impinge upon the
governance of bus services in England. For operators, this would mean that
cross-border routes operate similarly to the current system, but would be subject
to additional standards on the Welsh side, and would require approval to ensure
they complemented the rest of the network.

Whilst other models have been attempted elsewhere in the UK, and proposed
previously in Wales, we have to recognise the scale of the challenge facing us.
Over the last 20 years significant efforts have been made, both within our
existing legislative framework and through statutory partnerships in England, to
improve bus services. However, nothing has come close to delivering the scale,
and certainly not the pace, of change we need to respond to the climate
emergency. The analysis set out in our draft Regulatory Impact Assessment,
published alongside this paper, highlights the need for some form of overall
control to ensure a well-planned, easy to understand network; for a single easy
to use ticketing system; and for reliable, universally branded services.

A key element of this approach is that contracting services in this way allows the
public sector to control the ticket revenue, paying operators a fixed fee with
opportunities to include incentives to reward high quality services and reliability,
and penalties for failing to meet certain service standards. This means that
choices can be made in the public interest about whether unprofitable routes are
still worth running and how to reinvest income from profitable routes to support
those socially necessary services.

Whilst this may limit the profit operators are able to make from some routes and
networks, it also ensures they can run services with a reliable income without
bearing a revenue risk in the case of patronage falling due to economic
downturn or other factors. Under a franchised system, the public sector assumes
that risk to enable us to deliver the best network we can with the funding
available.

Beyond legislative change, a contracted model also allows us to set minimum
contractual standards. This could apply both to services and to staff pay and
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conditions, in line with our Economic Contract, ensuring that competition for
services doesn’t come at the expense of supporting and growing the bus driving
profession.

This does not mean, particularly initially, that we will be able to afford to run the
ideal network, and that everybody will be able to get what they want from the
bus system. However, we are committed to developing as effective and reliable
a bus network as we can, and we believe the proposals in this paper set the
framework for us to do that. We will need, in parallel, to carry on working on the
wider system including demand responsive transport to provide a reliable,
affordable travel option for everyone in Wales.

Franchising will allow us to design and contract networks that get people where
they want to go, it will allow us to plan reliable timetables, which are stable over
time so people know when they can get a bus, and it will allow us to introduce
simple multi-operator ticketing, so people don’t have to navigate different
operators’ offers, don’t need to buy multiple tickets for the same journey, and
can focus on getting where they need to go. This is about creating a bus system
that people can rely on to get them where they need to go.

As set out above, these key service improvements, along with others highlighted
in this paper, will make services more efficient and attractive, offering a much
improved service to people who rely on buses, and encouraging and supporting
people to shift from private cars to public transport; a critical objective set out in
the Wales Transport Strategy and Net Zero Wales to meet our climate targets.

Question 2

Do you agree that franchising is required to deliver the depth and pace of
change to the bus network that is required in the context of the climate
emergency? Please score from 5 agree strongly to 1 disagree strongly. Please
provide comments.
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Embedding local knowledge and accountability
Local Government is central to the bus system. We rely on local knowledge to
identify the services which are critical to communities and local authorities
provide key services coordinating transport to schools and for care. Sustaining
local accountability for identifying and prioritising those services is a key
objective for us in this process.

We also know that people don’t stop at local authority borders, so we need to
find a way of embedding that knowledge and accountability in a system that
joins up bus services regionally and nationally, and links them into other
transport options such as rail and active travel, to develop the right network for
the whole of Wales

This points to a key role for Corporate Joint Committees (CJCs), mirroring their
transport planning role, to form a regional view of the network and ensure inter-
regional routes and communities are as well served as those within a single
authority.

Established under the Local Government and Elections Act 2020, Corporate
Joint Committees (CJCs) are bodies formed from the membership of principle
councils, established in statue, and able to directly employ staff, hold assets and
manage funding. Corporate Joint Committees are intended to enable selected
functions to be delivered more effectively and strategically at a regional level,
making more efficient use of valuable resources. The model is designed to offer
maximum flexibility, with detail being developed through regulations co-produced
with local government.

We believe the best way to achieve the kind of national level co-ordination and
network design needed to maximise the public good across Wales is to bring
those regional leads together with Welsh Government and expert input at a
national supervisory board which can offer a guiding mind, bringing all levels of
the bus system together to achieve that objective.

Under this model, local authorities would develop a plan for a bus network that
meets the need of their communities. CJCs would then be responsible for
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bringing these together to agree a regional plan. Transport for Wales would work
with them, on behalf of the Welsh Government, to combine these networks into
a national plan to be reviewed by the members of the supervisory board and
agreed by Ministers. At each of these stages we would expect Transport for
Wales to offer specialist network planning support and work with local authorities
and CJCs to help develop their plans and ensure they are well integrated with
rail services across Wales.

Our current proposal is that this board must include representation from each of
the Corporate Joint Committees to feed their regional perspective into the overall
plan and to ensure inter-regional join up. It should also include the Welsh
Government, who are responsible for national transport strategy, for overall
funding levels, and for Wales and Borders rail services through Transport for
Wales.

That final plan should also be informed by expert and public views on bus
services, to ensure it is considering a range of perspectives. We are currently
proposing that this includes an operator representative, a staff representative,
and a public transport user representative who would sit on that board. We are
not proposing to set out specifically in primary legislation who these
representatives should be, but we will expect the board to give regard to their
views and allow, by regulations and guidance, more detail to be set out on
exactly how that representation will operate. This will allow the representatives
on the board to properly reflect the composition of the industry, workforce and
passenger body at the time, without tying a future board to a model designed for
the industry as it stands in 2022.

To effectively implement the overall franchise plan, we are proposing to develop
a new national centre of excellence for franchising contracting through Transport
for Wales, giving all parts of Wales access to the same specialist resources to
tender and manage high quality franchise contracts. To ensure this national level
contracting scheme operates effectively we are proposing that the franchising
power sits with the Welsh Government, so that Transport for Wales can work
with CJCs and local authorities to discharge it on the Welsh Governments
behalf. This would have the additional benefit of aligning the powers with rail
services, allowing us through Transport for Wales to make plans for services,
ticketing and journey information for bus and rail side by side. This will allow us
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to avoid duplication of publicly subsidised bus and rail services wherever
possible and focus on offering people a better integrated overall public transport
network, including strengthening the case for investment in rail services where
bus networks can be planned to complement rather than compete with them. It
also enables coordination with the long-distance TrawsCymru bus services and
Fflecsi demand-responsive bus services that are overseen by Transport for
Wales on the Welsh Ministers’ behalf.

However, to ensure local input, Welsh Ministers would have a statutory duty to
consult the members of the proposed supervisory board on franchising plans
and would have to report on and account for any departures from their
recommendations.

We are also proposing to allow Welsh Ministers to delegate the franchising
power. We are not expecting to do so, but this future-proofs the primary
legislation against unplanned changes to delivery structures, so that powers
could be delegated to a statutory delivery body, should it be deemed appropriate
in future. We would consult on any further changes to CJCs’ responsibilities to
ensure they reflected an agreed understanding of the appropriate role for
CJCs.

For this model to work in practice, plans developed at each level of the system
will need to be affordable within an overall model. We are proposing to create a
duty to ensure that affordability is considered when developing network plans,
both at the regional and national level. This would mirror, for example, a similar
model created in the Railways Act for infrastructure improvements, which
creates a duty to consider affordability and sustainable funding. In practice the
Welsh Government will need to work with local authorities through Corporate
Joint Committees to discuss and agree funding envelopes to ensure they can
plan against, ensuring that decisions can be taken throughout the system, both
to contribute the right level of investment according to an area’s needs and to
maximise that investment by designing the best possible bus services within the
budget available. Whilst it is not required by the legislation, under the Railways
Act model, the Secretary of State publishes a multi-year Statement of Funds
Available to provide a basis against which this duty can be fulfilled.

Under the current devolved funding settlement, we are unable to provide the
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kind of long-term funding certainty such a system would ideally receive, but we
will work with Local Government to develop an indicative funding envelope
against which they can plan, to ensure we are all working towards the same
objectives and planning the best bus network we are able to deliver within that
budget.

This model would generate the following benefits for each level of the system:

Passengers will have:

• a new bus system, where Welsh Ministers are supported by a guiding mind
that can coordinate delivery bodies to implement ‘One Network, One
Timetable, One Ticket’ and use investment with maximum efficiency to
increase and improve their bus services

• a passenger voice to input passenger priorities at the highest level as part of
the supervisory board guiding mind.

Local authorities, directly and with their input through their Corporate Joint
Committees, will have:

• the ability to design bus network plans that best meet their communities’
needs

• a major say in national decisions about the shape of the franchising system
and its operation

• transport for Wales working with them, on behalf of the Welsh Ministers, to
help deliver their local-regional needs and priorities with maximum efficiency
of resources and expertise

• a substantial say in the distribution of services and national investment from
Welsh Government across CJCs / LA priorities.

Welsh Government will have:

• a bus governance system able to design a bus network fit to address the
climate emergency, and capable to fulfil wider environmental, economic
objectives and social policy objectives with maximum rapidity and lowest
cost

• the ability, through Transport for Wales, to coordinate bus and rail to create a
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multimodal integrated ‘One Network, One Timetable, One Ticket’.

Bus operators will have:

• a clear vision for the future of the bus network following the COVID-19
pandemic

• maximum patronage uplift and consequent expansion of the bus industry
through optimisation of network attractiveness as ‘One Network, One
Timetable, One Ticket’

• collaborative working through a seat at the top table of the supervisory board
guiding mind plus expert exchange at network design level

• removal of market uncertainty risk through the franchising authority by
means of gross contracts (i.e. the Welsh Ministers will take the ticket
revenue and with it the revenue risk).

Bus company employees will have:

• collaborative working through a representative seat at the ‘top table’ of the
supervisory board guiding mind

• better protection against a race to the bottom with the franchising authority
able to set contractual conditions for all franchise competitions, in line with
our Economic Contract.

This model ensures that local authorities can work together regionally through
Corporate Joint Committees to plan the services their communities need, and
then have a meaningful say in how Welsh Ministers combine regional networks
into an overall bus system designed to maximise the benefits it generates for
people in Wales, contracting with economies of scale and ensuring the whole
country has access to the same skills and expertise. This highlights the
importance of collaboration and co-design, with all levels of government in
Wales working together to best serve our communities, in line with the Ways of
Working set out in the Wellbeing of Future Generations Act.

Question 3

Do you agree with the Welsh Government’s preferred franchising model as
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described above? Please score from 5 agree strongly to 1 disagree strongly.
Please provide comments.

Question 4

Do you agree that this model provides sufficient local input for designing local
bus networks? Please score from 5 agree strongly to 1 disagree strongly. Please
provide comments.

Question 5

Do you agree that there is a need for regional consideration and coordination of
bus network plans by Corporate Joint Committees, before combining them at a
national level? Please score from 5 agree strongly to 1 disagree strongly. Please
provide comments.

Question 6

Do you agree that letting and managing contracts at the national level by the
Welsh Government through Transport for Wales offers the best opportunity to
pool franchising expertise, deliver economies of scale? Please score from 5
agree strongly to 1 disagree strongly. Please provide comments.

Question 7

Do you agree with the need for a duty to ensure plans are designed to be
affordable? Please score from 5 agree strongly to 1 disagree strongly. Please
provide comments.
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Additional requirements, regulations and
guidance
Primary legislation will set the structures for franchising, but there will be a lot of
additional detail required to ensure implementing franchising is a success. Some
of these issues will need to be dealt with in the Bill, ensuring that franchising
powers are exercised to support the long-term growth of the industry. Other
detail will need to be set out in further regulations and guidance to ensure
franchising is implemented well, which is set out below.

We are aiming to maximise the effectiveness of franchising both in providing
high quality public transport services and growing and sustaining a healthy
market to deliver bus routes. That includes having a range of SMEs and
municipal operators as well as the large commercial operators who can bid to
run franchise contracts. The majority of this will rely on the contracting approach,
ensuring there are attractive opportunities for all types of operators to compete
for. However, we are particularly conscious of the risk franchising poses to
smaller operators. We are working with Transport for Wales and operators to
consider how to ensure zero emission buses and appropriate depot facilities
could be available to smaller operators, to reduce the barrier to market entry and
capital risk of bidding for contracts. We are proposing that when exercising
franchising powers, all feasible steps should be taken to seek to ensure that
franchising plans and forms of contracts used to operationalise them will give
small and medium sized bus operators an equal chance to compete with
corporate players and will support a healthy SME sector. We are proposing that
this includes a specific legislative duty to consider the impacts on SMEs when
franchising.

Other franchising models, such as in rail, include provisions in case of operator
failure to allow an Operator of Last Resort to step in and run services (An
operator of last resort is a business in the United Kingdom that operates a
franchise if an operating company is no longer able to do so). Even before the
crisis of the COVID-19 pandemic this power had been used on multiple
occasions to ensure trains kept running after a franchisee in financial difficulties
withdrew from a contract. We are proposing to create a similar provision,
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whereby a public service operator, which might for example be a locally owned
municipal operator or Transport for Wales at a national level, could step in
should a franchise fail and make sure buses keep running.

We are also proposing to give the Welsh Ministers powers to make regulations
and guidance in relation to franchising, setting out key objectives we consider
are necessary to successful franchising and to support the long-term growth of
bus services and the bus industry, especially should powers to franchise be
delegated in future. We expect that this should include:

• regulations for dates by which network plans of routes to be franchised
should be prepared to ensure rapid transition to new arrangements

• guidance on minimum quality standards for services, detailed through
contracts

• guidance on expected service frequency standards, detailed through
contracts

• guidance for permits or other requirements for routes crossing the boundary
of the franchise area

• decarbonisation requirements, such as targets for decarbonisation of buses,
• regulations to ensure consistency of fares and coordinated ticketing
• regulations on the provision of clear, high-quality and up to date information

on bus services, both to ensure passengers can make easy, informed
journey choices and to support the development of network plans

• guidance for how bus network plans for franchising should be prepared
including co-production with operators and communities, and consideration
of wider policies such as planning and learner travel

• guidance for how the bus network integrates with other transport modes.
• guidance for the letting of franchise contracts to include:

◦ how the franchise contract procurement strategy addresses the Welsh
Government’s policy such as supporting SMEs and the foundational
economy.

◦ standard franchise contract terms, including minimum terms of staff pay
and conditions, in line with our Economic Contract.

◦ good practice principles for contract procurement strategy.
◦ transitionary requirements for moving between franchise contracts

These guidance and regulations will also offer the flexibility to consider how best

This document was downloaded from GOV.WALES and may not be the latest version.
Go to https://gov.wales/one-network-one-timetable-one-ticket-planning-buses-public-service-wales-html
for the latest version.
Get information on copyright. Page 78



to implement franchising in different parts of Wales, ensuring that appropriate
service levels are delivered both in rural communities and in city regions and
considering the make-up of the bus industry in the relevant area.

Question 8

Do you agree that the proposed powers to make regulations and guidance are
suitable to ensure franchises are let successfully and sustainably? Please score
from 5 agree strongly to 1 disagree strongly. Please provide comments.

Question 9

Do you agree with the proposed requirement to consider the impact on SME bus
operators when franchising? Please score from 5 agree strongly to 1 disagree
strongly. Please provide comments.

Question 10

Do you agree with the benefits of establishing a mechanism to allow a public
service Operator of Last Resort to ensure services keep running if a franchise
fails? Please score from 5 agree strongly to 1 disagree strongly. Please provide
comments.

School transport
This white paper consultation is not setting out any proposals for changes to the
Learner Travel Measure, which governs the provision of school transport by
local authorities, however our intention is to take forward a full review which will
be subject to consultation in due course. Consequently, we are not seeking
comments on the Learner Travel Measure at this point. However, the ability to
shape the network planning process will allow local authorities to maximise
alignment of public and school transport services wherever it is appropriate and
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efficient to do so, whilst retaining the power and responsibility to provide
dedicated home to school transport for those pupils who need it.

Transition arrangements
Transitional arrangements will need to be put in place to ensure bus services
continue, and continue to improve whilst the proposed legislation progresses
and whilst franchises are being prepared and let, minimising disruption for
passengers. We will work closely with operators, Local Government and
Transport for Wales to make sure we move towards our vision and objectives
over this period and prepare the way to transition to a high-quality franchised
system. We anticipate creating a regulation-making power for Ministers to make
provisions for a smooth transition.

Transitional regulations and arrangements may need to be include (but are not
limited to):

• ensuring authorities and operators will be informed and given sufficient
notice about changes

• ensuring existing contracts on services are seen out as necessary, or
adapted to fit franchise arrangements where this is appropriate

• where team members of existing services that may be affected, should be
protected via TUPE arrangements appropriate to each arrangement

Question 11

Do you think further specific legislative provisions are needed for the transitional
period until franchising is introduced? Please provide comments.

Municipal bus companies
Sometimes, local authorities receive few or no bids to run bus services, be they
school services or contracted socially necessary services. This means either
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that services don’t run, or that they end up paying over the odds for a private
operator to fill that gap because they aren’t allowed to run those services
themselves except in very limited circumstances.

This problem was further exacerbated by the COVID-19 pandemic, where some
bus operators considered ending bus services on certain routes and others
survived only because of funding support from the Welsh Government. This
highlighted the precarious situation that if a bus operating company failed, the
local authority wouldn’t be able to protect services in their communities. They
aren’t able to set up a new municipal bus company to run services directly
except in very specific circumstances, and they have no alternatives if there
aren’t any bids to run contracted services in their area, or if the only bids are
unaffordable.

The Transport Act 1985 prohibits local authorities from running their own bus
companies, except where:

• a Local Authority was already operating a bus company when the prohibition
came into force (Cardiff Bus and Newport Bus operate under this exemption)

• a local authority only runs a small operation and has applied to the Welsh
Ministers for an exemption from the general restriction (the number of
vehicles permitted under this exception is currently 10) or,

• a bus operator has failed to run a service as contracted under a Quality
Contracts Scheme or a franchising scheme and the local authority has had
to step in (the law permitting Quality Contract Schemes is not in force in
Wales).

We are proposing to lift that restriction to ensure parity that will allow local
authorities the powers to run services either in-house or via an arms-length
company as part of the franchised network.

An arms-length bus company would manage services as an independent
commercial organisation with its own management board. The main shareholder
of the company would be the local authority, but it would not involve itself in the
day-to-day running of services.

We are also proposing to allow local authorities to invest in or acquire bus
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companies.

In addition to removing a barrier to public investment, this would also allow the
merger of two municipal bus companies, which could offer economies of scale or
allow them to operate over a wider area. Under current rules, the local authority
owners could not both remain shareholders of a merged company as it would
count as investing in a new company. This actively inhibits collaboration
between local authorities and prevents attempts to deliver services more
efficiently where this can be done regionally.

Finally, municipal bus companies are currently unable to raise funds, either by
borrowing or by selling share capital. This puts them on an uneven playing field
with commercial competitors, an issue which was acutely highlighted during the
COVID-19 pandemic, and which prevents investment in zero emission buses.
We are proposing to relax those restrictions and allow municipal bus operators
to raise funds on a level playing field, freeing up investment into the local bus
services they run, and ensuring that there are no advantages under the
franchised system.

In addition, the implementation of these reforms could also create an option for
an Operator of Last Resort whereby a municipal bus company could, where
viable, operate in a different part of Wales to provide network bus services
should there be no bidders coming forward to tender for a franchise, or a
franchisee ceases to operate part way through a contract term.

These provisions are designed to ensure a healthy and equitable bus sector,
where all parts of the system, be they municipal, small, or corporate operators,
are able to contribute as fully as possible to a network designed for the public
good, according to their strengths.

Question 12

Do you agree that local authorities should be able to run bus services directly?
Please score from 5 agree strongly to 1 disagree strongly. Please provide
comments.
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Question 13

Do you agree that local authorities should be able to set up arms-length
companies to operate local bus services? Please score from 5 agree strongly to
1 disagree strongly. Please provide comments.

Question 14

Do you agree that local authorities should be able to invest in or acquire bus
companies? Please score from 5 agree strongly to 1 disagree strongly. Please
provide comments.

Question 15

Do you agree that municipal bus companies should be able to raise fund by
borrowing or selling shares? Please score from 5 agree strongly to 1 disagree
strongly. Please provide comments.

Question 16

Are there any additional safeguards you would like to see applying to the use of
these powers? Please provide comments.

Question 17

Are there any further comments you would like to provide on the content of this
white paper?
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Draft regulatory impact assessment

We have published a draft regulatory impact assessment (RIA) alongside this
paper, which aims to assess the evidence about the costs and benefits of
delivering high quality bus networks through a franchising approach, and
comparing with enhanced partnerships (such as have been introduced in
England) and a baseline scenario.

The franchising scenario in the RIA is based on a notional scenario in which
non-legislative measures, such as bus stop improvements, bus stations, bus
priority measures, are not included as they are not directly required or affected
by the legislation – to enable a neutral assessment of costs and benefits to be
presented.

The legislative proposals are however considered as enabling measures, which
would provide an enhanced ability to lock in benefits of wider, and potentially
substantial, investments in measures such as on-street or bus station
infrastructure, and bus priority measures. Hence the draft RIA includes a second
scenario with investment beyond legislative change, which is aimed at producing
significant benefits and patronage increases at a scale higher than the legislative
proposals themselves.

The draft RIA considers the cost of a franchising model where each local
authority is responsible for franchising services in their area. This provides a
conservative resource cost estimate that represents functions duplicated over all
22 local authorities. This offers the advantage of providing a fair comparison to
an alternative enhanced partnership model, simply on the benefits they can offer
passengers, without considering the economies of scale available from
franchising at a national level. It also has the advantage of providing a cost
comparison that does not pre-suppose the outcome of this white paper.

Although this local franchising model is not the preferred policy approach set
forward in this paper, which aims above to set out the benefits of taking a
regional view of network plans and concentrating franchising skills at the
national level, it has been adopted in the draft RIA to give a level playing field for
comparison of the different forms of bus governance. Subject to the outcome of
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this consultation, the draft RIA will be updated to reflect the policy as it is
presented in the proposed bill. We will also undertake some further analysis
prior to the publication of the final RIA, including sensitivity analysis to test the
robustness of the modelling results to changes in key assumptions and further
consideration of the impact of the proposals on the bus sector and competition in
Wales.

We would welcome any comments or feedback on the modelling contained in
the draft RIA.

Question 18

Do you have any comments on the draft Regulatory Impact Assessment
published alongside this paper?

Question 19

We would like to know your views on the effects that the proposals would have
on the Welsh language, specifically on opportunities for people to use Welsh
and on treating the Welsh language no less favourably than English.

What effects do you think there would be? How could positive effects be
increased, or negative effects be mitigated?

Question 20

Please also explain how you believe the proposals could be formulated or
changed so as to have positive effects or increased positive effects on
opportunities for people to use the Welsh language and on treating the Welsh
language no less favourably than the English language, and no adverse effects
on opportunities for people to use the Welsh language and on treating the Welsh
language no less favourably than the English language.
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Question 21

We have asked a number of specific questions. If you have any related issues
which we have not specifically addressed, please use this space to report them.

How to respond

Submit your response by 24 June 2022 in any of the following ways:

• complete our online form
• download, complete our online form and email

to busbillconsultation@gov.wales.
• download, complete our online form and post to:

Bus Bill Team
Second Floor South Pillar B09
Welsh Government
Cathays Park
Cardiff
CF10 3NQ

Your rights

Under the data protection legislation, you have the right:

• to be informed of the personal data held about you and to access it
• to require us to rectify inaccuracies in that data
• to (in certain circumstances) object to or restrict processing
• for (in certain circumstances) your data to be ‘erased’
• to (in certain circumstances) data portability
• to lodge a complaint with the Information Commissioner’s Office (ICO) who

is our independent regulator for data protection.
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Responses to consultations are likely to be made public, on the internet or in a
report. If you would prefer your response to remain anonymous, please tell us.

For further details about the information the Welsh Government holds and its
use, or if you want to exercise your rights under the GDPR, please see contact
details below:

Data Protection Officer

Data Protection Officer
Welsh Government
Cathays Park
Cardiff
CF10 3NQ

E-mail: data.protectionofficer@gov.wales

Information Commissioner’s Office

Information Commissioner’s Office
Wycliffe House
Water Lane
Wilmslow
Cheshire
SK9 5AF

Telephone: 01625 545 745 or 0303 123 1113

Website: ico.org.uk

UK General Data Protection Regulation (UK GDPR)

The Welsh Government will be data controller for any personal data you provide
as part of your response to the consultation. Welsh Ministers have statutory
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powers they will rely on to process this personal data which will enable them to
make informed decisions about how they exercise their public functions. Any
response you send us will be seen in full by Welsh Government staff dealing
with the issues which this consultation is about or planning future consultations.
Where the Welsh Government undertakes further analysis of consultation
responses then this work may be commissioned to be carried out by an
accredited third party (e.g. a research organisation or a consultancy company).
Any such work will only be undertaken under contract. Welsh Government’s
standard terms and conditions for such contracts set out strict requirements for
the processing and safekeeping of personal data. In order to show that the
consultation was carried out properly, the Welsh Government intends to publish
a summary of the responses to this document. We may also publish responses
in full. Normally, the name and address (or part of the address) of the person or
organisation who sent the response are published with the response. If you do
not want your name or address published, please tell us this in writing when you
send your response. We will then redact them before publishing.

You should also be aware of our responsibilities under Freedom of Information
legislation. If your details are published as part of the consultation response then
these published reports will be retained indefinitely. Any of your data held
otherwise by Welsh Government will be kept for no more than three years.

Further information and related documents

Number: WG44838

You can view this document in alternative languages.

If you need it in a different format, please contact us.
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Preamble 

This draft regulatory impact assessment (RIA) aims to assess evidence about the 

costs and benefits of delivering high quality bus networks, comparing a baseline 

scenario with franchising, and an enhanced partnership approach, such as are being 

introduced in England, as well as considering further investment beyond legislative 

change, to set out a comparison between different policy approaches.  

The draft RIA considers the cost of a franchising model where each local authority is 

responsible for franchising services in their area. This provides a conservative 

resource cost estimate that represents functions duplicated over all 22 authorities. 

This offers the advantage of providing a fair comparison to an alternative enhanced 

partnership model, simply on the benefits they can offer passengers, without 

considering the economies of scale available from franchising at a national level. It 

also has the advantage of providing a cost comparison that does not pre-suppose 

the outcome of the corresponding white paper consultation. 

Although this local franchising model is not the preferred policy approach set forward 

in the white paper, which aims above to set out the benefits of taking a regional view 

of network plans and concentrating franchising skills at the national level, it has been 

adopted in the draft RIA to give a level playing field for comparison of the different 

forms of bus governance.  

The methodology for assessing costs and benefits is based on relevant transport 

appraisal guidance as set out within the RIA. Use of guidance has been 

supplemented by consultation with Welsh Government economists, to ensure the 

assessment is aligned with the values and strategic transport objectives of the Welsh 

Government. The costs and benefits presented in this draft RIA are not suitable for 

comparison with the Explanatory Memorandum prepared for the previous draft bus 

legislation, which also considered franchising and partnerships. More detailed 

analysis of potential changes to bus networks has been undertaken to inform this 

version of the RIA and various cost and benefits assumptions have been amended 

to reflect plans for bus reform in Wales.  

Subject to the outcome of this consultation the draft RIA will be updated to reflect the 

policy as it is presented in the proposed bill. This will include additional consideration 

of resources required during the transition period and future steady state operating 

model.   

We would welcome any comments or feedback on the modelling and analysis 

contained in the draft RIA.   
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1. Introduction 

1.1. Defining the Policy Problem 

1.1.1. Falling Patronage of Bus Services 

1.1.1.1. Bus journeys account for approximately three quarters of all 

journeys made by public transport in Wales and perform a critical 

role in providing access to jobs, services, education, hospitals and 

leisure activities. Bus use in Wales has been generally falling since 

the 1980s, from around 180M passenger trips per year in 1986/87, 

to 130M trips in 2008/09, and 101M trips per year in 2018/19 – a 

56% drop since 1987, and a 22% drop since 20091. It should be 

noted that the population of Wales has increased by 8.2% between 

1998 and 2018, and by 3.7% between 2008 and 2018. The fall in 

bus use has thus taken place against a growth in overall population 

and total trips by all modes. This trend can be compared with a 

growth of car traffic (in vehicle kilometres) of 45% from 1993 to 

20182. Hence overall the bus services in Wales have collectively not 

been able to maintain mode share.  

1.1.1.2. Over the long period of decline in bus use, regular investment 

has been made by Welsh Government and local authorities in bus 

measures and improvements. This includes schemes such as bus 

stations and interchanges, on-street and segregated bus priority 

measures, ongoing bus stop improvements, improved online bus 

information and journey planning via Traveline Cymru, increasing 

the network of TrawsCymru bus services, significant annual support 

grants based on operator mileage (Bus Services Support Grant; 

BSSG), and the all-day concession fare reimbursement scheme. 

The advent of free concessionary fares for older people and people 

with mobility difficulties, for a period of some years after their 

introduction produced the most significant reversal of the declining 

longer-term ridership trend. 

1.1.1.3. Welsh Government’s reimbursement of concession fares to 

operators is made for trips at any time of day, unlike in England 

where trips in the morning peak are not covered by concession 

travel. In Wales, fares are reimbursed to operators at approximately 

two thirds of the regular single fare, which, when concession 

travellers make a two-way return journey, can often provide a net 

                                                 

1 Department for Transport. 2021. BUS0103: Passenger journeys on local bus services by 
metropolitan area status and country   

2 StatsWales. 2021. Volume of road traffic by road classification and year   
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revenue similar to a normal Return Ticket (or Day Ticket). The 

reimbursement scheme has had a significant effect on maintaining 

overall trip numbers. A proportion of concession trips are recognised 

as ‘generated’ trips which would not have otherwise been made if 

fares were charged, and also the revenue generated has 

underpinned the provision of all bus services to attract fare-paying 

passengers. Selected statistics3 illustrate the reliance on the 

concession reimbursement arrangement to maintain patronage 

levels: 

 Half or all bus trips in Wales (50%) in 2019/20 were made by 
concessionary passengers (up from 43% in 2008); and 

 The fall in fare-paying bus patronage from 2008 to 2018 was 
25%4, whereas the fall in concession journeys was 10% over 
the same period.  

1.1.1.4. Discussions with local authorities, engagement and consultation 

with bus operators (in the context developing bus reform proposals 

in 2018-19) and desktop research suggests that the historical 

reduction in bus patronage is due to a combination of factors. These 

include: 

 Complicated ticket offers and lack of integrated tickets for 
use on different operators’ services; 

 Lack of stability of bus service routes and timetables (which 
means that people are unwilling to commit to using public 
transport as part of their daily life); 

 Reductions in the number of local authority supported bus 
services which leads to less bus trips; and 

 Slow and unreliable bus journey times makes bus less 
attractive to potential users, and also increases operating 
costs – which has a knock-on effect of reduced frequency, 
which increases waiting times and further reduces 
attractiveness of buses, and which as a further deterrent to 
passengers increases the fare prices operators have to 
charge to cover their costs. 

1.1.1.5. Data and research also identify external factors which create 

challenges to attracting people to use buses, including: 

                                                 

3 Department for Transport. 2021. BUS0105: Concessionary passenger journeys on local bus 
services by metropolitan area status and country  

4 Department for Transport. 2021. BUS0103: Passenger journeys on local bus services by 
metropolitan area status and country  
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 Increasing car ownership5 – with the proportion of 
households in Wales without access to a car or van (for 
activities such as visiting local shops or going to the doctor) 
falling steadily from 21% in 2013 to 13% in 2019, which 
inevitably reduces bus patronage; 

The cost of bus travel has increased relative to the cost of 
motoring. At a UK level, average bus fares have risen by 
403% since 1987, compared to just 163% for motoring 
costs6;Activity for work, leisure and retail has shifted from 
town centres to edge of town, car-served, low density 
monofunctional spaces like the business park, retail park or 
owner-occupier estate, creating polycentric patterns of 
movement7. This type of movement does not align well with 
traditional radial bus services into town centres; and 

 A rise in on-line shopping – which tends to reduce the 
demand for bus travel on core bus routes into town centres.  

1.1.1.6. The COVID-19 pandemic from 2020 has also contributed to a 

trend of working from home for those occupations where this is 

possible, which is likely to be a long-term phenomenon, and which 

has beneficial policy outcomes in terms of reducing travel and 

associated carbon emissions, but also contributes to lowering bus 

use. Welsh Government announced in 20208 a long-term ambition to 

see around 30% of Welsh workers working from home or near home 

– giving more people the choice to work in a way that helps their 

productivity as well as their work-life balance, and with the potential 

to drive regeneration and economic activity in communities.  

1.1.1.7. The importance of car ownership and car availability in peoples’ 

mode choice is underlined by data which shows that the vast 

majority of bus trips are taken by people with no access to a car for 

that trip (for example, surveys in Swansea in 2014 indicated that 

only around 15% of people making bus journeys had access to a car 

for that trip9). It can be concluded that choosing between bus and 

car is not a practical consideration for most people’s journeys, and 

that a significant proportion of bus patronage in Wales is made up of 

a ‘captive market’ of: 

                                                 

5 Welsh Government. 2021. Llwybr Newydd: a new Wales transport strategy - Supporting information: 
transport data and trends  

6 Department for Transport. 2021. Bus Back Better: national bus strategy for England  

7 Welsh Government. Foundational Economy Research. 2021. Small Towns, Big Issues: aligning 
business models, organisation, imagination  

8 Welsh Government. 2020. Aim for 30% of the Welsh workforce to work remotely  

9 SWWITCH. 2014. South West Wales Travel Pattern Survey 
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 people without access to a car (including students, who use 
buses in large numbers in Wales’s university cities); and 

 concessionary passengers who travel for free (which 
comprises of almost half of all bus journeys). 

1.1.1.8. Another key inhibitor of bus use is that bus journeys are 

generally only practical for direct, single leg, bus journeys – which 

means that bus travel excludes a large proportion of all trips which 

are not served by direct bus trips. For example, in Cardiff, around 

30% of jobs are in the city centre10 – which is well served by bus. 

However, the majority of trips in the city are not to and from central 

areas, and these are generally not well served by bus (and hence 

are typically made by car). Census data shows that ‘direct’ journeys 

on urban radial bus corridors generally have a relatively healthy bus 

mode-share for Journey to Work of over 20%11 - but indirect 

journeys have a much lower bus mode share. An illustrative but 

realistic theoretical example shows the typical make-up of bus mode 

share: 

Illustrative theoretical example of bus mode share for direct 
and indirect journeys 

In a typical urban area with 100,000 trips by all modes in the 
morning peak period, direct buses may only be a realistic choice 
for around 40% (or 40,000) of those trips (i.e. those trips which are 
on radial bus corridors towards the central area). Assuming these 
radial journeys have a relatively high mode share of 20%, this 
results in 8,000 bus trips. The remaining 60% of trips (60,000) are 
not well aligned to radial bus corridors, and hence a much lower 
bus mode share of around 4% is typical, equating to 2,400 trips by 
bus. Overall, the number of bus trips is therefore 10,400, 
equivalent to approximately 10% of all trips. This is an average 
figure which conceals the wide range of high mode share (for 
radial journeys which are well served by bus) and low mode share 
(for non-radial journeys that are not) for movement patterns with 
different geographical orientations. 

1.1.1.9. The illustrative case shows that in order to significantly grow bus 

usage, it is important to be able to attract some of the ‘indirect’ 

journeys, which typically make up the majority of trips in an area but 

are presently hard to make by bus. For example, a typical car 

journey across a town, if made by bus, would be likely to involve 

undertaking an indirect, two or three-leg journey by bus (or by bus 

and rail), which would presently be an unrealistic and unappealing 

                                                 

10 ONS, 2018, Business Register and Employment Survey 

11 Census. 2011. Method of travel to work - Llysfaen/Llanddulas to Llandudno (Central) 20.5% bus 
mode share, Leckwith/Canton to Cardiff City Centre 48% bus mode share. 
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trip due to the lack of co-ordination between bus services, and 

complex ticketing arrangements. This leads to a conclusion that for 

bus to meet people’s everyday travel needs, the ‘in-scope’ journey 

market for bus travel needs to be widened, which in turn means that 

operating bus service lines as a co-ordinated network is necessarily 

a key feature of success – such that customers can realistically 

reach multiple places on the network (with the ability to easily 

transfer between services as necessary).  

1.1.1.10. In summary therefore, the key aspects of the historical fall in bus 

passenger numbers in Wales are: 

 Bus use has reduced over time even though the population 
has grown, and in comparison, car use has grown 
significantly; 

 Regular investment in bus services and infrastructure by 
Welsh Government (although beneficial) has failed to 
overturn the decline in bus use; 

 Welsh Government’s free concession travel has masked the 
decline in bus patronage, and temporarily reversed it, and 
the associated fare reimbursement scheme continues to be 
fundamental to maintaining bus services; 

 Complicated ticket offers, lack of integrated tickets, and lack 
of stability of bus service routes all combine to make regular 
bus travel unappealing;  

 Reductions in local authority support for bus services has led 
directly to fewer bus trips;  

 Traffic congestion has led to slower and unreliable bus 
journey times, which makes bus less attractive, and also 
increases operating costs and thus fare prices (and can lead 
to a reduced frequency which increases waiting times and 
further reduces patronage); 

 Much land use development in recent years and decades 
has not aligned with traditional radial bus routes;  

 Increasing car ownership, comparatively low costs of 
motoring relative to bus travel, a rise in online shopping and 
working from home have also contributed to the decline in 
bus use. 

1.1.1.11. The ability of the bus sector to halt the decline in patronage is 

inhibited by the tendency for bus operators to follow a logical 

commercial imperative of focussing on the most profitable market, 

that comprising people making journeys on radial corridors towards 

central areas, a focus which is also the strongest defence to deter 

competitor incursions which would bite heavily into profit margins. 

This means that the target market for bus companies in an 

unregulated environment largely excludes the large number of trips 
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which start and end outside central areas. This effectively caps the 

potential bus user market to a minority of trips in an area. 

Addressing this shortfall will necessarily require bus service lines to 

be operated as a co-ordinated network – such that customers can 

realistically reach a much wider range of destinations (with the ability 

to easily transfer between services as necessary).  

1.1.2. The Present Bus Operating Model 

1.1.2.1. The bus sector in Wales (and the rest of Great Britain) has been 

deregulated since 1986, which means that bus operators design 

routes and set fares for the majority of bus services (subject to 

operating standards regulated by the Traffic Commissioner).  

1.1.2.2. Given this arrangement, bus operators quite rationally focus 

primarily on maximising their revenue in comparison to their 

operating cost – and hence understandably are not in a position to 

prioritise ‘policy’ aspects such as maximising mode share of bus in a 

town or city. Bus operators instead focus on maintaining their core 

market of passengers, focusing in particular on people whose 

regular journeys are constrained to radial bus corridors connected to 

central areas. As noted previously, in the context of growing car 

ownership12, low costs of car use relative to bus fares and a 

tendency for polycentric land use development (over recent 

decades), this core bus market has been slowly decreasing.  

1.1.2.3. Bus operators effectively control and decide where most core 

bus services are operated in Wales. This has led to a situation in 

which local authorities’ transport plans have historically focused on 

bus infrastructure measures – and neglected consideration of the 

overall bus network in respect of defining goals and objectives, 

identifying problems, and generating network plans (with co-

ordination of routes and frequencies). This lack of focus on long-

term network planning for bus is a natural result of the fragmentation 

of responsibilities between multiple operators and local authorities – 

with the former focussed on operating their own bus services to best 

commercial effect and with a completely free hand to run buses 

where and when they wish, whilst the latter are focussed on setting 

transport policies and providing and maintaining transport 

infrastructure whilst lacking an ability to provide bus services other 

than those serving destinations and times which commercial bus 

operators do not wish to serve, and having very limited ability to 

influence the offering provided by commercial operators. Whilst 

historically there has been a good level of engagement and 

partnership working between Welsh Government, Local Authorities 

                                                 

12 Welsh Government. 2021. Llwybr Newydd: a new Wales transport strategy - Supporting 
information: transport data and trends  
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and bus operators in Wales, there is an inevitable lack of strategic 

planning and a consequent ‘misalignment of incentives’ (as 

described in documentation prepared by the UK Department for 

Transport as part of development of the England-wide 2017 Bus 

Act13).  

1.1.2.4. The fragmentation of bus-related activities in Wales involves 

over 80 bus operators providing around 800 bus routes; 22 local 

authorities procuring some of these bus services; local authorities 

also managing BSSG payments to operators; concession passes 

and reimbursement managed via Transport for Wales; information 

and timetables provided in various formats via operators, local 

authorities, and Traveline Cymru; local highway departments 

maintaining bus stop and road infrastructure; education departments 

procuring school buses; and four rail franchises operating in Wales 

with which bus services often compete. There is thus an inherent 

complexity of interfaces, with a lack of overall planning and clear 

responsibility for outcomes – which tends to result in each service 

line being operated as a discrete service with no coordination with 

other services. This model also leads to financial inefficiencies due 

to overlaps of bus services (and sometimes overlaps of bus and rail 

services), and challenges of aligning infrastructure and operational 

matters. 

1.1.2.5. Research studies on the UK’s deregulated environment for bus 

include conclusions that the current bus model precludes provision 

of a co-ordinated network and integrated ticketing – with 

disadvantages noted as follows14: 

 “Little opportunity to view the network as a whole”, with 
tendered services operating as an “add on to the commercial 
network covering areas and/or time periods which are not 
considered commercially viable”; and 

 “In conflict with other policy objectives aimed at stimulating 
greater use of public transport, such as harmonisation of 
ticketing systems.” 

1.1.2.6. In terms of funding, in 2018/19 Welsh Government and local 

authorities in Wales contributed funding of around £115M to the 

annual bus operator revenue in Wales of approximately £210M 

(Source: Welsh Government). This means that, even prior to the 

impacts of the Covid pandemic, over half (c. 55%) of overall bus 

revenue was government funded. The breakdown of recent annual 

bus revenue in Wales is summarised as follows (Source: Welsh 

                                                 

13 DfT. 2016. Bus Services Bill Impact Assessments  

14 White, P. 2010. The conflict between competition policy and the wider role of the local bus industry 
in Britain. 
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Government):  

 Fare-payer revenue at around £95M in 2018/19, which 
represents around 45% of overall revenue of around £210M; 

 Concession fare reimbursement payments of around £68M; 
and  

 Around £47M of grant payments to operators and local 
authorities (for BSSG and support for tendered services). 

1.1.2.7. In the deregulated environment, operators behave rationally by 

choosing the busiest corridors to operate commercial services, with 

a reliance on some government support (through the BSSG fund, 

which provides a per km payment, and with concession fare 

reimbursement). Bus routes which are not identified by operators as 

commercial, and which are deemed to be socially necessary, are 

subsidised by local authorities – with operators contracted to operate 

these services (via net or gross contracts). In overall terms, and in 

common with typical international examples of bus networks, each 

local group of bus services operated in each area of Wales are not 

commercial in their totality and require significant government 

financial support. 

1.1.2.8. Furthermore, a significant proportion of bus routes in Wales 

designated as commercial are in fact subsidised via a local 

authority-funded by de-minimis ‘top-up’ subsidy; for example, to 

provide services into the evenings and on Sundays. This means that 

operators can accrue revenue from sale of day-ticket fares for 

boardings during the daytime – and be subsidised for providing the 

return trip in late evening.  

1.1.2.9. Bus ticketing technology in Wales has been subject to significant 

improvement in recent years. Payments can now be made via 

credit/debit card contactless payment or by smartphone app, as well 

as cash payment on most services. In some areas multiple operator 

tickets are available (although generally only from bus drivers, rather 

than in advance through other outlets) which allows passengers to 

use different operators’ bus services on the same trip, or on the 

same day, provided they made that choice at the start of their 

journey. However, these multi-operator tickets are generally more 

expensive than single operator tickets. Although multiple operator 

tickets are feasible to implement, the competition requirements of 

the current deregulated regime means that operators continue to 

provide their own tickets, if they wish at a lower price, and hence 

customers are not provided with the simplicity of a single ticketing 

product (which effectively gives passengers a ‘freedom pass’ which 

they can use at any time to make planned or ad-hoc trips). 

1.1.2.10. If in future, multi-operator tickets were made more widespread 

and attractive (although without re-regulation there would be a legal 
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requirement for operators’ own ticket systems to remain in 

operation), this could lead to a growth in linked trips, with 

passengers using a number of different service lines during a single 

journey or over a whole day. However, if this increase in multi-leg 

bus use occurred, a commensurate system for re-distribution of 

revenue to operators would be needed – on the basis that a 

simplistic allocation of revenue (e.g. where a passenger first boards 

a bus, or an equal split for every boarding) would be very likely to 

result in an inequitable allocation to different operators’ services. A 

fair fare redistribution arrangement would need to consider factors 

such as vehicle mileage, vehicle travel time (and congestion effects), 

urban/rural routing, time of day, type and size of bus, passenger 

numbers, passengers transferring between lines, and cross-

subsidisation of services such as late night ‘homebound’ service with 

low numbers of passengers. It is therefore likely that even if a multi-

operator ticket was to gain a significant market share under the 

present regulatory arrangements, then the system for reallocation of 

revenue would effectively dictate the commerciality of operators’ 

businesses. The resulting revenue aggregation and redistribution 

process and inter-dependency between operators would be likely to 

raise competition issues. Furthermore, operators would be unlikely 

to commit to this approach as it would reduce their commercial 

independence and would also in practice involve continual 

negotiation and amendments in response to any changes in demand 

or costs – such as changes to bus services, land use changes, 

congestion/roadworks, upgrades to parallel rail lines etc. Hence, 

overall, there are, in the absence of regulatory change, major legal 

and commercial barriers to putting in place a single ticket system 

which is used by all passengers, and from which the fare revenue 

can be equitably redistributed to operators. 

1.1.2.11. There has been an emergence in recent years of new mobility 

solutions such as shared-bike schemes, app-based mobility services 

(e.g. Uber), micro-mobility services (such as e-bikes and electric 

scooters), as well as an increased focus by Welsh Government on 

walking and cycling. Users of these modes are often without access 

to a car, similar to many bus users, and hence there is a risk that 

use of, for example, short-hire shared-bikes and improved cycle 

infrastructure will result in abstraction from bus patronage. This 

highlights the challenge of the current bus model – with operators 

typically prioritising their own business plan without coordination to 

maximise potential synergies with local authorities who are investing 

in infrastructure and/or providing financial support to other 

sustainable modes which are likely to abstract from bus patronage to 

some degree, but could also integrate to feed additional users into 

bus networks. 

1.1.2.12. Hence, the overall situation in respect of the current bus 
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operating model is as follows: 

 There is a fragmentation of responsibilities for bus between 
multiple operators and local authorities with an associated 
difficulty of alignment in respect of common goals and policy-
based outcomes; 

 Local authorities’ limited role in managing bus networks 
means that bus public transport systems are not subject to 
transport planning as would typically be the case for, for 
example, road network improvement; 

 Bus service lines are typically operated as a set of discrete 
services with no coordination with other services – as no 
single organisation has the appropriate capability and 
directive powers to manage this co-ordination; 

 Welsh Government funding accounts for over half of bus 
operating costs in Wales, but is largely directed to operators 
without linkage to any long-term improvement strategies; and 

 Although multiple operator tickets are feasible to implement 
under the current arrangements, operators would continue to 
provide their own tickets, which ultimately fails to provide 
customers with the simplicity of a single ticketing product. 
Furthermore, any significant market penetration by a multi-
operator ticket will also bring a need for a complex revenue 
redistribution system to different services and operators, that 
would likely need continual re-negotiation in response to 
changes to road conditions, land use, service frequencies 
etc. 

1.1.2.13. Taken together this produces a complex landscape for planning 

and service delivery of public transport, with a fragmentation of 

responsibilities, which means that the bus sector is unable to 

respond in a cohesive and strategic manner to the challenges of 

long-term declines in ridership.  
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1.2. Rationale for Government Intervention 

1.2.1. Summary of relevant Welsh Government Policy  

1.2.1.1. Welsh Government is promoting and investing in sustainable 

travel and decarbonisation – underpinned by policy documents:  

 Wellbeing of Future Generations Act: The Well-being of 
Future Generations (Wales) Act 2015 places a duty on public 
bodies in Wales to carry out sustainable development. This 
means that each public body must work to improve the 
economic, social, environmental and cultural well-being of 
Wales. 

 Llwybr Newydd: The new Wales Transport Strategy sets 
out a vision of ‘an accessible, sustainable and efficient 
transport system’. Modal shift is at the heart of the strategy, 
which means the proportion of trips made by sustainable 
modes increases and fewer trips are made by private cars. 
Llwybr Newydd contains a mini plan for buses which sets 
specific priorities for the sector, including improving the 
quality and reach of services, addressing congestion 
hotspots, keeping people safe and delivering new technology 
and infrastructure. 

 Net Zero Wales: The Welsh Government has committed to 
delivering the following targets to decarbonise the bus fleet: 

 The whole Traws Cymru bus fleet to be zero tailpipe 
emission by 2026; 

 The most polluting 50% of service buses to be replaced 
by a zero-tailpipe emission bus fleet by 2028; and 

 The remaining 50% of the service bus fleet to be zero 
emission by 2035. 

 Bws Cymru: Bws Cymru has considered and developed 
policies for bus services in the context of Llwybr Newydd. 
Bws Cymru amplifies and builds on the proposals in Llwybr 
Newydd to make the bus services more attractive for people 
to use in order for them to go about their daily lives with 
ease, promoting social mobility and economic activity. The 
policies seek to create the environment to allow a greater 
levels of service provision and flexibility, helping to provide 
integrated public transport services, seeking to result in 
increasing patronage from all sectors of society, reducing car 
use, reducing carbon emissions and improving air quality. In 
essence, Welsh Government wants to create a bus system 
with passengers as its focus, which is easy to access, has 
extensive networks, is easy to use in terms of through 
ticketing, easy to understand and navigate – expressed in 
Bws Cymru as each local area or region having ‘One 
Network, One Timetable, One Ticket’. Bws Cymru 
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recognises the need to legislate for regulation of bus 
services to achieve this, whilst laying out a set of actions that 
are possible in the immediate future to achieve steps in that 
direction prior to the advent of changes to the bus 
governance system. 

1.2.2. Best Practice Bus Networks  

1.2.2.1. Addressing shortfalls in the current bus arrangements in Wales 

requires adoption of best practice for the shape and frequency of 

services. Best practice guidance states that a network-based 

approach is essential for public transport success15 (in terms of 

service quality, mode share and costs of operation) and depends on 

addressing the following key requirements: 

 An integrated network of bus lines, with easy and 
comfortable transfer opportunities at several places in the 
region, not only at the main railway station or city/town 
centre; 

 A simple network with a clear line structure that is easy to 
understand and remember (for everyone – not just regular 
users); 

 Direct route alignment and the fastest possible speed of 
vehicle operations with reliable timetables; 

 High frequency services where and when the demand is 
reasonably high; 

 Coordinated pulse timetables where demand is weaker in 
less dense urban areas and rural areas; 

 Efficient ‘through’ lines running through central areas and 
major public transport interchanges, that also connect major 
origins and destinations outside the central locations; 

 Supporting soft measures such as fare structure, ticketing 
systems, information and marketing, preferably combined 
with restrictive policy measures towards car use that can 
significantly influence public transport demand and the 
success of all the other measures; and  

 Efficient arrangement of the network without overlapping  
services to address the need for financial affordability of 
operation. 

1.2.2.2. Provision of a network of services involves planning and 

operating bus services as a ‘unified network’, such that passengers 

are practically able to travel anywhere on that network (easily 

transferring between services as necessary). Successful European 

                                                 

15 HiTrans. 2005. Public transport – Planning the networks  
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public transport operations demonstrate the benefits of network-

based approach to operating bus services. In Nantes in France for 

example, passenger numbers are significantly higher than 

comparable UK cities, despite the operating mileage of tram and bus 

services being comparable to bus operations in UK cities16. Adoption 

of these unified network principles will provide a basis for success 

for bus-based public transport in Wales.  

Annual per capita public transport in six continental Verkehrsverbünde and 
equivalent parts of Wales (and comparators in England) 

Public transport networks in the city-regions of Munich, Vienna and Zurich (which are 
10-30 times bigger than the built-up areas of their main cities, and extend to 
surrounding towns and villages), function as a single system. Buses, trams, 
underground and suburban trains are coordinated by public transport governing 
bodies or Verkehrsverbünde (VV) to provide ‘one network, one timetable, one ticket’. 
Levels of public transport use in the VVs are strikingly higher (3-4 times the number 
of trips) than in comparable areas of Wales and England, as shown in the graph 
below17.  

 

                                                 

16 TAN. 2017. Available at: https://www.tan.fr/fr/bonjour-la-tan  

17 Transport for Quality of Life. 2020. A Wales Transport Policy fit for the Climate Emergency 
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Trips per head for public transport in Wales ranks as the 
lowest in Europe 

Benchmarking public transport use in Wales against other 
countries in Europe reveals the poor relative performance. Wales 
around 42 public transport trips per head in 2018, based on 101 
million trips by bus18 and 31 million trips by rail19. This is lower 
than the respective figures for all 29 European countries 
referenced in ridership data20. Statistics specific to Wales are 
hidden within the overall UK average of 118 trips per head per 
year, which is distorted by the significantly higher number of trips 
in London. Although, it must be recognised that comparison across 
countries is necessarily inexact due to different profiles of each 
country in respect of a range of factors which influence public 
transport use, such as regulatory and governance arrangements, 
population densities, demographics and economic characteristics.  

1.2.2.3. It is important to note that a high usage of buses will necessarily 

involve making it easy for passengers to transfer between service 

lines. This aspect of normalising transfer as part of journeys is 

(perhaps counterintuitively) a characteristic of a successful network 

operation. Although direct journeys are the most attractive to 

passengers, it is inevitable that the majority of origin-destination 

pairs in a region or city are not reachable by a single direct trip, and 

if made by public transport, would require at least one transfer. 

Therefore, it is essential that passengers are able to conveniently 

transfer between services to reach wider destinations. 

1.2.2.4. A rule of thumb based on published information21 is that urban 

areas with a successful public transport mode share have an 

average of around 1.5 legs per journey – which would represent a 

typical range as follows: 

 50% of journeys are direct (0.5 x 1 leg); 

 45% of journeys have 1 transfer (0.45 x 2 leg); and  

 5% of journeys have ≥2 transfers (0.05 x 3 leg). 

1.2.2.5. The key aspect for people to adopt regular use of public 

transport as a lifestyle choice is the practicality of making two and 

three leg journeys – such that people who typically make direct local 

                                                 

18 Department for Transport. 2021. BUS0108: Passenger journeys on local bus services by region: 
Great Britain, annual since 1970  

19 Welsh Government. 2018. Statistical Bulletin: Rail transport, April 2017 to March 2018  

20 UITP. 2018. European Countries Ridership Data 

21 Lunke at al. 2021. Public transport competitiveness vs. the car: impact of relative journey time and 
service attributes  - This study identifies the average number of public transport transfers as 0.5 – with 
38% of the trip segments with one transfer, while 52% were direct routes with no transfers. 
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journeys can occasionally make longer indirect journeys. 

1.2.2.6. It should be recognised that developing best practice networks 

which are designed to be simple for the public to understand, is not 

a simple process and involves an overall governance arrangement 

that is capable of planning a complex ‘system’, comprising a number 

of components (routes, timetables, ticketing, driver rostering, vehicle 

type and capacity, vehicle logistics and maintenance, enforcement, 

infrastructure, and information), all of which need to be synchronised 

and co-ordinated to achieve successful passenger-facing outputs. 

The complexity of public transport systems is therefore a key 

challenge – and requires a systematic orchestration and governance 

effort to achieve optimal operations.  

1.2.3. The Need for Bus Planning and Monitoring 

1.2.3.1. Successful implementation and operation of any major transport 

scheme or system which addresses objectives of catering for 

demand, financial efficiency, and wider environmental and economic 

goals, requires detailed transport planning to be carried out by the 

relevant transport authority. Typical activities include analysis of 

travel demand, assignment modelling and capacity investigations, to 

decide whether to, for example, improve existing roads and junctions 

or build new infrastructure, or build new rail stations. It is apparent 

that planning bus networks and systems on a long-term basis, in 

terms of identifying problems, defining objectives, and generating 

and evaluating alternatives, has, since bus deregulation in 1985, not 

been a key feature of local authority Transport Plans in Wales 

(which have tended to focus on infrastructure measures such as 

stops, stations and bus priority measures). This gap in bus planning 

is a logical outcome of the limited role of local authorities in the 

deregulated bus system in respect of influencing and directing local 

bus-based policy and network matters. 

1.2.3.2. International examples of approaches to bus delivery, such as in 

New Zealand’s Public Transport Operating Model (PTOM), involve 

undertaking two distinct processes – of (a) Bus Planning; and (b) 

Bus Procurement. Bus planning is undertaken by local government 

and involves detailed transport planning to devise public transport 

solutions guided by policies for sustainable travel and economic 

objectives. This results in a network plan with routes, timetables, and 

ticketing/fares arrangements.  

1.2.3.3. Bus procurement, on the other hand, involves translating the 

planned bus network into an operationalised service, which 

generally involves contracting operation of all or some service lines 

to bus operators, which would also include a method for 

performance monitoring and payment.  
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New Zealand Operating Model for Buses 

The Public Transport Operating Model (PTOM) governs the way 
regional councils plan public transport services and purchase them 
from bus and ferry operators.  

Under PTOM, regional councils are responsible for providing 
public transport services. They make their own decisions about 
how those services operate (including routes, timetables, fares, 
ticketing etc).  

Regional Councils develop regional public transport plans, and 
then contract public transport operators to operate services. 

1.2.3.4. Typical examples of successful regional and city public transport 

systems (in terms of high patronage) have a regional transport 

authority that is responsible for strategy and delivery of network 

shape (in terms of routes and frequencies), ticketing systems 

(including integration across all modes), and all information and 

branding. Operators are contracted to provide defined services (in 

terms of timetables and hours of operation) and are paid for delivery 

of services with payments made according to performance indices 

(including passenger growth). An example of long-term planning of 

public transport network which has led to high mode share is in 

Nantes. 

Long-term Network Planning in Nantes 

The tram and bus network in Nantes has been subject to a long-
term plan22. The planning process has included: 

 Planning and implementation of three cross-city tram lines in 
the 1980s/90s 

 Planning of a fourth cross-city line, in the 2000s, followed by 
implementation as a bus rapid-transit (BRT)23 line (Line 4)  

 A long-term, plan for incremental implementation of cross-city 
(Chronobus) services was developed, including bus priority 
measures – which were implemented in 2012-14. 

 Opening of a further cross-city BRT service (Line 5). 

                                                 

22 Allen, H. 2013. Integrated Public Transport, Nantes, France  

23 Bus rapid transit (BRT) is an approach to designing bus corridors to have better capacity and 
reliability than a conventional bus system. Typically, as in the case of Nantes, a BRT system includes 
lanes that are dedicated to buses and provides priority to buses at junctions where they interact with 
other traffic. BRT systems also have design features to reduce delays caused by passengers 
boarding/alighting services or paying fares. BRT aims to combine the capacity and speed of a fixed 
route (e.g. light rail) with the flexibility, lower cost and simplicity of a bus system. 
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The outcome of long-term planning and incremental 
implementation has been a gradual increase in public transport 
use in Nantes over the last 20 years. 

Co-ordinating of networks of services in Mittelsachsen 

The transport authority for Mittelsachsen24 region (in Germany) 
has a key strategic priority to maximise the linkage and co-
ordination of modes of transport – including rail, tram, and bus 
modes (see images of logos below). The authority is also 
responsible for associated information and public communication.  

The authority also manages introduction of complementary 
mobility services such as car-sharing, car clubs, and demand 
responsive buses. 

In respect of linking modes of transport and transport, the authority 
also focuses on the development of mobility points and station 
infrastructure to improve the transfer experience. 

 

 

1.2.3.5. The ability of transport authorities to manage the overall public 

transport system is necessary to efficiently manage funding – by 

allocation of vehicle resource across the network in an arrangement 

which avoids unnecessary overlaps, ensures that there are 

regulated headways between different services on the same 

corridor, and allows some services to operate as feeders to core bus 

or rail interchanges. This is not the case in Wales, where each area 

typically has some overlap of services, uneven headways between 

buses on the same corridors, and very few examples of operation of 

feeder services to interchange points. 

1.2.3.6. Networks which are planned and procured by public authorities 

generally also undertake thorough monitoring and review to ensure 

that progress is continually measured in respect of patronage 

changes and passenger’s satisfaction, for example: 

 Monitoring performance of services based on an evidence-
based approach covering demand, service delivery and 
customer feedback; 

 Undertaking periodic reviews to ensure that services 
continue to reflect demand and customer expectations; and 

                                                 

24 Zweckverband Verkehrsverbund Mittelsachsen (ZVMS). 2021. Local Traffic Plan 4th Update.  
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 Carrying out customer satisfaction surveys on a regular basis 
and analyse complaints (this year vs last year comparisons). 

1.2.3.7. It is concluded that planning, procurement and monitoring of bus 

services is a key aspect of long-term success in attracting 

passengers. Planning of services on a network basis also provides a 

means to create operational and financial efficiencies. At present in 

Wales, the fragmentation of responsibilities in the bus sector 

effectively precludes comprehensive long-term planning of bus 

networks, and severely inhibits the feasibility of implementing 

comprehensive network-based initiatives. 

1.2.4. Best Practice Success Factors 

1.2.4.1. The operation of the bus-based public transport service in Wales 

can be guided by a number of best practice success factors. These 

success factors are primarily passenger-focused and contribute 

towards achieving successful mode share and affordable operations: 

 Area-wide networks with all significant local destinations 
reachable: A wide range of key destinations throughout a 
local area should be reachable in say 45 mins on high 
frequency bus services during the daytime (with transfers if 
necessary), and at off-peak times (including evenings and 
weekends) are reachable by good co-ordination of timings 
for lower frequency services.  

 One ticket system: An exclusive ticket system for boarding 
all buses should be in place, with ticket enforcement 
automated (especially in urban areas) to allow for 
passengers to board quickly. It is important to note that 
operators’ having their own ticketing offers alongside a multi-
operator ticket is incompatible with the need for passengers 
to have a single easy-to-understand-and-use ticketing 
system.  

 Easy To Understand Network: A public transport network 
that is inherently easy to understand and use is essential; 
that is, passengers should be able to understand and 
negotiate the network easily to reach different destinations. A 
benchmark for best practice is that a network that can be 
represented by a simple map, with each individual service 
shown as an end-to-end line (including in central areas – 
which in many current networks are unable to be shown 
clearly on maps due to route complexity). 

 One Brand: A public transport brand should be present on 
all vehicles, stops and stations, information sources, and 
ticketing. This is important in creating a trusted brand which 
gives passengers confidence to travel frequently and on an 
ad-hoc basis. An example of this approach can be seen in 
Dublin’s BusConnects initiative, in which the Transport for 
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Ireland (TFI) logo is shown on the Leap card multi-modal 
ticket, on bus stops, on the side of buses, and on information 
media such as online maps and journey planners. 

 Easy and Reliable Transfer: High quality transfer conditions 
and arrangements (ticketing, timetables, connection 
guarantee) are needed to allow passengers to have 
confidence in relying on transfer to other services to make 
their journeys. There should be a unified timetable across all 
bus services and other modes of public transport. Supporting 
the concept of transfer in Germany includes providing 
travellers with an alternative means of transport if their public 
transport service is late and be reimbursed for the cost (e.g. 
in Nord Rhein Westfalen, the ‘Connection Guarantee’ 25 
typically applies when the local buses or trams are cancelled 
or are at least 20 minutes behind schedule when leaving the 
departure stop). 

 Reliable Travel Times: Journeys by public transport should 
have reasonable and consistent speeds. The speed of travel 
could be expressed as, for example a public transport/car 
travel time ratio of less than 1.5 (e.g. 45 minutes by bus, 30 
minutes by car), or a bus speed of say 15 km/hour on urban 
routes. 

 Easy to Access the Vehicle: Public transport vehicles 
should be easy to board by all passengers, including mobility 
impaired passengers, with immediate entry without a need to 
queue, and should allow people to easily carry baggage on 
and off and within the vehicle. This relies on multiple doors 
for buses operating on busy urban corridors – which is a 
standard feature of bus operations in typical bus networks in, 
for example, Germany26, France, and generally in urban 
areas in Europe. 

 Accessible and Comfortable: Stations and stops should be 
easy to reach, comfortable with good information, and 
provide all passengers with easy boarding and alighting of 
services. Vehicles should be comfortable, well equipped (Wi-
Fi, real time information, air conditioning etc) and low 
crowding levels 

 Public Feedback and Customer Care: The general public 
should be given regular opportunities to provide feedback 
and participate in network evolution 

                                                 

25 VRS. 2021. Mobility Guarantee  

26 Rhein-Main-Vekehrsbund (RMV). 2019. Minimum Standards for Buses in RMV - which states that 
buses shall have at least two doors, including one double-wide door, and articulated buses shall have 
three doors, including two double-wide doors. 
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 Passenger Safety, Security, and Health: Passenger safety, 
security and health should be inherent in all aspects of 
people’s experience of public transport, including roadside 
air quality and carbon emissions. 

 Network Efficiency and Financial Affordability: Although 
this success factor is not directly customer-facing, it is 
important that service lines are optimised to limit inefficient 
overlap of services to maximise overall viability and financial 
affordability. This ensures that best use is made of available 
funding, and also addresses the need to make networks 
understandable. Financial affordability over the long-term will 
also be assisted by introduction of low emission technology 
and propulsion systems which have lower fuel costs than 
diesel-fuelled buses. 

1.2.4.2. These success factors can be encapsulated in Welsh 

Government’s aim set out in the Bws Cymru strategy as ‘One 

Network, One Timetable, One Ticket’: 

 Easy to access – by extensive networks and welcoming 
infrastructure and drivers; 

 Easy to use – through simple ticketing and sensible routes; 
and 

 Easy to navigate – with fully integrated journeys and clear 
information. 

1.2.5. Public transport as a lifestyle choice  

1.2.5.1. Data from countries with high public transport and sustainable 

travel mode shares shows that people in cities with joined up 

networks with single ticket travel are willing to adopt a ‘lifestyle 

choice’ to use public transport for much of their weekly journeys. 

This is dependent on destinations across their local area being 

practically reachable by public transport – and hence is only 

achievable with a ‘network’ approach to planning and operating of 

services. 

1.2.5.2. Travel data for Germany underlines the multi-modal lifestyle 

nature of people’s travel behaviour. For example: 

 In medium-sized cities in rural areas of Germany27, 6% of 
people are termed as ‘multiple mode users’ (who use car, 
bicycle and public transport modes at least weekly), 
compared to 4% who use public transport daily or weekly 
(and other modes more rarely), along with 12% of people 
using bicycles daily or weekly and all other modes more 
rarely.  

                                                 

27 Federal Ministry of Transport and Digital Infrastructure. 2019. Mobility Trends in Germany  
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1.2.5.3. This car-free, multi-modal lifestyle confirms that high use of 

cycling and public transport are mutually supportive - with travellers 

relying on different sustainable modes according to their daily needs 

(including weather impacts). Hence, increasing the rate of 

sustainable travel in Wales will require co-ordinated investment and 

governance of improvements to bus, rail and active travel. Costs and 

funding for single-mode measures will need to consider mutual 

interactions across sustainable modes. For example, success in 

growing cycle use in an area may in the short-term result in some 

abstraction from bus travel but in the long-term should help to 

increase bus use. Hence, policy and planning for buses needs to 

carefully consider the role of active travel and new mobility solutions 

– such that investment in the range of sustainable modes are 

planned within a co-ordinated governance and funding structure with 

an aim to increase the proportion of sustainable travel, rather than 

treating each mode as if their users are a discrete group of people. 

1.3. Options to Address the Policy Problem 

1.3.1. Option 1: Business as Usual 

1.3.1.1. Business as usual is based on buses being operated as either 

commercial services, with operators planning the networks and 

receiving concessionary fare reimbursement and BSSG, or as non-

commercial services, set up through tendering by local authorities 

with the operator typically taking all fare income i.e. as a net cost 

contract. 

1.3.1.2. Under this option, Welsh Government would be required to 

maintain a high level of poorly directed subsidy as it has done 

throughout the period of COVID lockdown, continuing over an 

unknown but possibly extended period since bus use is, at best, 

likely to continue below pre-COVID levels for some time. In fact, bus 

patronage would quite possibly show a long-term depression due to 

permanently increased working from home until there is significant 

investment to attract more patronage through better service 

provision. Given that Welsh Government has an ambition to invest in 

sustainable transport to meet mode shift and carbon targets, the 

significant additional subsidy required in a business-as-usual 

scenario is not considered good value for money. 

1.3.2. Option 2: Statutory Partnerships 

1.3.2.1. A partnership is an agreement between a local authority and 

local bus operators to work together to improve local bus services. 

Putting in place a statutory obligation to implement partnerships 

across Wales in order to continue to be eligible for bus operating 

revenue support would represent an incremental approach, 

encouraging more cooperative approaches between local authorities 
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and operators. Although ‘statutory’ the involvement of operators 

would necessarily be voluntary, in that they could only be signed up 

to partnership arrangements to which they agreed the content, terms 

and conditions. 

1.3.2.2. Similar provision currently exists in England, with the UK 

Government’s Bus Back Better strategy outlining the expectation for 

Local Transport Authorities to establish Enhanced Partnerships 

across their entire areas under the Bus Services Act 2017, and all 

operators to co-operate throughout the process. New discretionary 

forms of bus funding in England will only be available to services 

operated, or measures taken, under an Enhanced Partnership has 

been made (or where a franchising scheme has been made – see 

para below). 

1.3.2.3. Partnerships set out agreements over a range of bus service 

components and the actions needed from the local authority and 

operators for each item, which could include:  

 Vehicle specifications;  

 Branding;  

 Passenger payment methods;  

 Ticketing structure;  

 Real-time information requirements;  

 Frequency of service; and  

 Timetables.  

1.3.3. Option 3: Franchising 

1.3.3.1. Franchising is a system where franchisors plan a coordinated 

network, ticketing and timetable and award the exclusive right to run 

a bus route or routes to the most competitive bidders. Under a 

franchising model, bus networks in Wales would be designed and 

controlled by a single ‘guiding mind’ authority with powers to design 

and deliver bus services to maximise coverage and service level 

achievable within available public resources.  

1.3.3.2. Under franchising, a local authority would specify the provision 

of bus services. Private companies operate services under a 

contract secured following a competitive tendering process. Other 

operators may not register other routes within the franchised area, 

providing exclusivity for the winning bidder. Franchising of bus 

services would give local authorities control over: 

 Where bus services run and when (i.e. the network, hours of 
operation and timetables) 

 Types of ticket available (including discounts for passengers 
as required) 
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 Fares and methods of payment which must be accepted 
(including smart and contactless) 

 What information is available to passengers; and  

 Vehicle specification (including branding, emissions 
standards and technologies).  

1.3.3.3. The guiding mind could ensure that there are bus-to-rail 

connections and bus-to-bus connections, with an integrated 

timetable and with tickets that are easy-to-use and valid right across 

the transport network. This outcome is sometimes referred to as 

‘One network, one timetable, one ticket’. 

1.3.3.4. Franchising legislation would not generally define the precise 

operational approach to franchising, recognising that different 

approaches to franchising may be appropriate to different parts of 

Wales. For example, route-by-route franchising or franchising of 

small batches of routes is likely to be a more suitable approach to 

ensure that SME operators can participate in the franchising 

procurement market.  

1.3.3.5. The required timescale for development and implementation of 

franchising schemes will be specified in the Bill. It is recognised that 

some flexibility will be valuable to enable ‘bridging’ contractual 

arrangements to span the period between the termination of 

Coronavirus emergency bus support funding and the start of 

franchising, and that contractual continuity to minimise commercial 

risk would be beneficial.  
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2. Costs and Benefits 

2.1. Methodology 

2.1.1. Modelling Costs and Benefits 

2.1.1.1. The economic assessment model utilised for this RIA uses 

demographic data, bus passenger statistics, and financial statistics 

for the three network examples (and for the whole of Wales), 

available from Government sources. Costs and benefits have been 

assessed for the three types of Welsh network (major urban, town 

urban and rural), which have then been extrapolated on a pro-rata 

basis to an all-Wales level according to the annual bus mileage 

figures 

2.1.1.2. A key guiding principle for demand modelling and economic 

assessment is proportionality, which refers to striking a balance 

between the level of detail and the cost of the modelling, considering 

factors such as the required functionality, data availability, and 

robustness and resource and time constraints. It was not considered 

proportional to assess every network in Wales in detail. For the 

economic and patronage assessment, three example network plans 

(Cardiff, Pembrokeshire and Wrexham) provide case studies upon 

which to assess impacts. The results from this analysis give an 

indication of the economic impacts in other Welsh local authorities, 

and extrapolation to an all-Wales level on a pro-rata basis using bus 

vehicle-km. The example networks represent the following types of 

locations in Wales:  

 a large urban bus network (Cardiff);  

 a rural / inter-urban network (Pembrokeshire); and  

 a smaller urban / town network (Wrexham).  

2.1.1.3. Costs have been estimated for initial set-up activities by the 

Welsh Government, Transport for Wales, local authorities (LAs) and 

operators. The Welsh Government favours the transfer of 

responsibilities for some bus functions and related transport matters 

from local authorities to Corporate Joint Committees (CJCs). 

However no assessment of which functions would be transferred 

has been made for this RIA. As such, references to local authorities 

should be treated as LAs and/or CJCs depending on which body 

would have responsibility for the relevant function under the future 

operating model for bus in Wales. It is also possible that some of the 

functions referred to as LA functions will be centrally undertaken by 

Welsh Government or by Transport for Wales acting on their behalf. 

However it is considered that the cost allocations and calculations in 

this document are robust as a cautious (i.e. high) assessment since 

they factor in no savings from LA functions being centralised to 
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concentrate expertise and achieve economies of scale. Annual 

recurrent costs have been estimated for local authorities, operators 

and bus users, as have revenue and economic benefits.  

2.1.1.4. Estimates of set-up and recurrent costs have been developed 

using the professional judgement and experience of Welsh 

Government officials, Transport for Wales and transport consultants 

commissioned to support the preparation of this RIA and are 

necessarily indicative at this stage. Where relevant, estimates have 

been cross-checked by equating the costs to an approximate 

equivalent Full Time Equivalent (FTE) staff resource, and references 

have been made from published documentation where appropriate. 

Additionally, cost estimates were previously discussed with 

stakeholders across the bus industry in Wales as part of the 

development of the Explanatory Memorandum for the Public 

Transport (Wales) Bill in 2019 and have been updated to reflect the 

currently proposed legislation where relevant. It is noted that the 

costs identified represent add-on costs over and above present 

costs. The basis and build-up of costs is described further in 

Appendix 1. 

2.1.1.5. The primary mechanism through which bus improvements are 

translated into higher demand and benefits for users is through 

adjustments to the actual or perceived cost of travel. An industry-

standard approach has been taken to estimating benefits, drawing 

on the UK Government’s WebTAG transport guidance, which is 

referred to within WelTAG, and provides detailed guidance on 

technical aspects of transport economic appraisal28. The RIA 

economic assessment model considers estimates of the impact of 

the interventions for each option on bus patronage, based on 

calculating the Generalised Journey Time benefits of each relevant 

change. Appendix 2 provides a description of the methodology for 

economic assessment and build-up of benefits. 

2.1.1.6. Appendix 2 also describes steps that have been taken to ensure 

that general principles set out in the Green Book have been applied 

in a way that is fully aligned with the values and strategic transport 

objectives of the Welsh Government. Adjustments to the modelling 

are applied consistently across all scenarios. A full set of adjusted 

                                                 

28 Welsh Transport Appraisal Guidance (WelTAG) is a framework for considering proposed changes 
to the transport system in Wales. It contains best practice for the development, appraisal and 
evaluation of proposed transport interventions. WelTAG cross refers to the Department for Transport’s 
WebTAG for UK Government transport analysis guidance where appropriate. WebTAG contains 
detailed technical advice on transport modelling which has been utilised for this RIA, alongside 
guidance on economic modelling is set out in the Green Book, issued by HM Treasury. Use of these 
guidance set out in these documents has been supplemented by consultation with Welsh Government 
economists, to ensure this RIA is fully aligned with the values and strategic transport objectives of the 
Welsh Government. 
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and unadjusted values (with standard Green Book rates) is included 

for all scenarios in Appendix 3 for comparison.  

2.1.1.7. The costs and benefits estimates presented in this RIA should 

not be considered as suitable for comparison with the Explanatory 

Memorandum prepared for the previous draft bus legislation, which 

also considered franchising and partnerships. More detailed analysis 

of potential changes to bus networks has been undertaken to inform 

this version of the RIA and various cost and benefits assumptions 

have been amended to reflect latest plans for bus reform in Wales. 

In addition, a 30-year appraisal period is used for this version, which 

is longer than the 15-year appraisal period used previously.  

2.1.2. Assessment Scenarios 

2.1.2.1. The Welsh Government has historically provided funding to local 

authorities to invest in bus infrastructure (for example, bus stops, 

bus interchanges, bus lanes). The introduction of legislation for 

improving the regulatory environment for buses in Wales does not 

necessarily require local authorities to commit to new bus 

infrastructure. In practice, and given Welsh Government’s 

aspirations around net-zero, it is likely that implementation of the 

legislative measures would include a range of supporting investment 

in transport infrastructure and policy measures.  

2.1.2.2. Costs and benefits for statutory partnerships and franchising 

have thus each been assessed under two scenarios, namely: 

 Partnerships; 

 Partnerships Plus+; 

 Franchising; and 

 Franchising Plus+.  

2.1.2.3. The first scenario in each of these pairs represents a notional 

scenario in which non-legislative measures, such as bus stop 

improvements, bus stations, bus priority measures, are not included 

as they are not directly required or affected by the legislation. These 

scenarios are referred to simply as ‘Partnerships’ and ‘Franchising’. 

2.1.2.4. The legislative proposals can be considered as enabling 

measures, which provide an enhanced ability to lock in benefits of 

wider, and potentially substantial, investments in measures such as 

on-street or bus station infrastructure and bus priority measures. The 

second set of scenarios consider the inclusion of these measures, 

which are likely to produce significant benefits and patronage 

increases at a scale higher than the legislative proposals 

themselves. These scenarios are referred to as ‘Statutory 

Partnerships Plus+’ and ‘Franchising Plus+’. 

2.1.2.5. Should a local authority decide to bring forward proposals for 
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improving bus infrastructure to complement changes to the network 

as a result of the legislative proposals, the decision to proceed 

would be informed by detailed assessments of the implications of 

the proposal, which would include a full financial assessment and 

cost benefit analysis. 

2.1.3. Timeframes 

2.1.3.1. It is assumed the earliest the Bill would receive Royal Assent 

would be in January 2024, subject to the will of the Assembly. 

Following Royal Assent, the current working assumption is that the 

subordinate legislation to implement the Bill would not come into 

force before April 2024. The economic assessment modelling covers 

a 30-year appraisal period from 2024/25 to 2054/55 to ensure the 

evaluation of costs and benefits is made over the medium term. 

2.1.3.2. In line with HM Treasury Green Book guidance, the majority of 

future costs and benefits have been discounted using the Treasury’s 

central discount rate of 3.5%29. The Green Book provides scope for 

appraisals to use lower discount rates in appropriate cases to 

ensure that very long-term costs and benefits are given proper 

consideration. In order to reflect Welsh Government’s long-term view 

and consideration of the impact of policy decisions on future 

generations rather than a focus on short term impacts, a lower 

discount rate of 1.5% has been applied in the appraisal to benefits 

associated with health, well-being, and the environment, as 

described in Appendix 2.  

2.1.3.3. Making a prediction of exactly what may happen to bus 

patronage in the next 30+ years is complicated as there are many 

factors to consider. Some of the factors that influence travel 

behaviours and patterns include growth rates in the economy and 

employment, commuting patterns, changes in shopping and leisure 

habits, growth in home deliveries, rates of car ownership, car 

parking provision and cost, demographic changes, journey time 

reliability and fuel prices. The assessments in this RIA are 

necessarily outline in nature, and local authorities will need to carry 

out bespoke investigations for their local area prior to carrying out 

changes to the way buses are operated. 

2.2. Option 1: Business as Usual 

2.2.1. Costs of Option 1: Business as Usual 

2.2.1.1. Under this option Welsh Government would be required to 

continue to provide high levels of support just to sustain bus 

                                                 

29 HM Treasury. 2020. The Green Book: central government guidance on appraisal and evaluation  

Page 121

https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/685903/The_Green_Book.pdf


32 

 

services, as it has with emergency support throughout the period of 

COVID when there has been lockdown or guidance to the public to 

avoid public transport where possible. This support would probably 

be required for an extended period since there are indications that 

high levels of working from home may continue, some bus users 

may have permanently switched to other modes, and thus it is not 

evident when demand may return to pre-COVID levels (or, more 

precisely, the pre-Covid trajectory of gradual decline).  

2.2.1.2. Given the decline in bus patronage in recent years, it is fair to 

conclude that without action passenger numbers will continue to 

decline, which would have cost implications. Prior to the impacts of 

the COVID-19 pandemic, the UK Department for Transport 

estimated that Welsh bus patronage will fall by around 13% between 

2018/19 and 2054/55 (around 0.4% per annum)30. 

2.2.1.3. Currently, 77% of the c.99 million kilometres of bus trips in 

Wales each year are on services that operators provide 

commercially31. The decline in bus patronage is likely to lead to a 

reduction in the commercial viability of many services. The potential 

cost implication of this decline is that more public sector funding 

would potentially be needed to support the network and maintain 

socially necessary services. It is difficult to predict how many bus 

services operators are likely to decide to stop providing, and of those 

services, how many local authorities would decide to subsidise, if 

any. 

2.2.1.4. Given the prevailing financial situation and pressures, it is 

unlikely that more public funding to merely support services at the 

status quo would be available. This would mean that the provision of 

bus services would continue to reduce. This could lead to increased 

reliance on the private car and subsequent negative impacts on 

congestion and the environment. 

2.2.2. Benefits of Option 1: Business as Usual 

2.2.2.1. Maintaining the status quo is likely to result in the continued 

decline in patronage placing greater pressure on local authorities 

and bus operators to review networks with a risk of service 

withdrawals. This option is the baseline for assessment of the 

legislative options and hence the costs and benefits of those options 

are calculated in terms of the change from the business-as-usual 

                                                 

30 Department for Transport. 2016. NTEM data release notes and frequently asked questions. NTEM 
National Trip End Model (NTEM) bus use projections are presented in a software package called 
TEMPro. The data in NTEM is not based on observations or fare data but is derived from Census data 
and forecast patterns of population and employment. 

31 StatsWales. 2021. Vehicle kilometres and passenger journeys on buses and coaches by year  
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costs. 

2.2.2.2. There would be a possible dis-benefit in that the decline in 

availability of services could also lead to an increase in social 

isolation and limited access to employment opportunities, where 

people are left with few alternatives for getting around and therefore 

cease to take trips they previously would have done. 

2.2.3. Summary of Costs and Benefits of Option 1: Business as Usual 

2.2.3.1. The short-term emergency funding for bus services is not 

considered an appropriate or financially sustainable situation for 

Welsh Government in the long-term. Neither is reducing subsidy to 

pre-COVID levels (and thus impacting level of service) consistent 

with wider policy and requirement to grow demand for bus services 

to address the climate emergency. Welsh Government intervention 

is required to achieve the necessary radically different outcomes for 

bus. 

2.2.3.2. This option is used in order to calculate a baseline for 

assessment of the legislative options, but that should not be taken to 

imply that it is considered a realistic option as the basis of future 

policy.  

2.3. Option 2: Statutory Partnerships 

2.3.1. Costs of Option 2: Statutory Partnerships 

2.3.1.1. Welsh Government could mandate that all bus services within a 

local authority area must come under a Statutory Partnership, 

agreed between the local authority and local bus operators. The 

decision to proceed with proposals for a partnership would be 

informed by detailed assessments of the implications, which would 

include a full financial assessment and cost benefit analysis. 

2.3.1.2. Considerations by local authorities and CJCs on implementing a 

partnership would be assisted by availability of detailed regulations 

and guidance on the types of measures available and any legal 

considerations (for example, competition issues). It is assumed that 

the Welsh Government would produce regulations and guidance on 

partnerships, and it is estimated that the cost would be 

approximately £100k.  

2.3.1.3. It is assumed that Welsh Government would make capital 

funding available for upgrades to depots to support charging/re-

fuelling of low-emission vehicles in line with Net-Zero Wales 

aspirations as part of partnership agreements. The capital costs per 

local authority are estimated to be £0.5m for a rural network, £1m for 

a town urban network, and £1.5m for a major urban network. 

2.3.1.4. Local authorities would incur costs in developing a partnership 
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through gathering information, analysing the bus market, holding 

and attending meetings with bus operators, seeking legal guidance 

and following the procedural steps for developing and making a 

partnership. This could include the use of consultants. The costs per 

local authority are estimated to be £60k for a rural network, £90k for 

a town urban network, and £120k for a major urban network32. 

Partnerships would need to be revised at various stages, for 

example when a new operator enters a local market or when new 

development requires changes to bus services. An assumption has 

been made that significant revision to partnerships would be 

required every five years, with costs to LAs at 50% of the original set 

up costs. 

2.3.1.5. Patronage uplifts are estimated for partnerships, which would 

result in higher payments to operators for concessionary 

reimbursement. This would be an additional annual revenue cost to 

the Welsh Government. 

2.3.1.6. Bus operators would also incur costs in setting up a partnership 

- attending meetings with local authorities, seeking specialist legal 

advice and reaching an agreement with local authorities for a 

partnership. The additional costs per bus operator is estimated to be 

£50k for a rural network, £75k for a town urban network, and £100k 

for a major urban network. For modelling purposes it is assumed 

that there are two operators in each partnership on average, and 

hence operator set up costs per local authority area will range from 

£100k to £200k. Whilst there is likely to be more than two operators 

operating within each LA, even in rural parts of Wales, partnership 

agreements would probably be cross-border, and negotiations would 

be made with multiple LAs at the same time. Operators which solely 

operate S63 contracted services would not need to be involved in 

additional negotiations, which are expected to be comparable with 

existing arrangements without requiring any additional resources. 

Bus companies already have discussions with local authorities on 

issues such as timetables and scheduling and other aspects (e.g. 

information) of their bus operations. A partnership will formalise 

discussions on these aspects with local authorities, with a need for 

more formalised meetings and consultations, and consideration of 

measures and intended outcomes. For example, operators may 

agree as part of a partnership deal with local authorities that looks to 

improve customer service standards to send all drivers and 

passenger-facing staff on customer care training. All of these costs 

are new costs for operators. It has been assumed that an additional 

level of resource (at 50% of the initial transition cost) would be 

required every five years to negotiate new partnerships, or 

                                                 

32 A summary of cost assumptions is provided in Appendix 1. 
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significant revisions to existing partnerships.  

2.3.1.7. An allowance of £250k recurring costs has been made to 

account for strategic programme management, monitoring of 

partnerships and back-office ticketing and financial monitoring 

support for multi-operator ticketing. This is equivalent of one FTE per 

region (four in total).  

2.3.1.8. The management of a partnership will require ongoing resource 

requirements for local authorities to administer and monitor the plan, 

including stakeholder meetings and handling issues such as 

complaint resolutions. Depending on the scale of the partnership, 

this could be up to the equivalent of up to ½ FTE per year, with costs 

of £15k per year for a rural network, £20k per year for a town urban 

network, and £25k per year for a major urban network. A similar 

annual cost is assumed for bus operators. 

2.3.1.9. For modelling purposes, it is assumed that costs for low 

emission buses are phased in, resulting in 100% of the service bus 

fleet to be zero emission by 2040. Additional lease costs for low 

emission vehicles are included within operator recurring costs. 

These additional costs are offset somewhat by cheaper running 

costs of electric buses compared to diesel.  

2.3.1.10. Partnerships could include agreements on pay and conditions in 

line with Welsh Government’s intent for a policy of fair pay for bus 

workers. It is also assumed that driver’s hourly salary would increase 

to £11.94 under a statutory partnership model, representing a 5% 

increase on baseline of £11.3733. As pay conditions would need to 

be negotiated as part of the partnership, it may not be possible to 

agree this policy with all operators.  

2.3.1.11. All of the above estimated costs are summarised at a Wales 

level in Table 1. A further breakdown of costs and benefits is 

provided in Appendix 3.  

  

                                                 

33 Office for National Statistics. 2021. Earnings and hours worked - ASHE Table 3: Transport and 
mobile machine drivers and operatives  
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Table 1: Estimated Costs for Statutory Partnerships 

Item WG/TfW LA/CJCs Operators Users Total 

Capital Costs £23.5 M - - - £23.5 M 

Transitional Costs £0.2 M £8.0 M £13.3 M - £21.4 M 

Recurring Costs £110.0 M £13.8 M £13.8 M - £137.7 M 

Total Costs £133.7 M £21.8 M £27.1 M - £182.6 M 

Notes: 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits 

2. Costs and benefits represent totals over the 30-year appraisal period, discounted to 2020 prices 

3. Costs and benefits are shown at a Wales level, based on extrapolation from Major Urban (Cardiff), Town 
(Wrexham) and Rural (Pembrokeshire) case study local authorities on a pro-rata basis. 

2.3.2. Benefits of Option 2: Statutory Partnerships 

2.3.2.1. The benefits of an effective partnership could include a more 

efficient bus network, improved operating viability for bus operators 

and improved services for passengers along with potential for 

increased patronage. For example, if partnerships were established 

that resulted in coordinated timetables, common ticketing 

arrangements (noting limitations on the ability for partnerships to set 

common single fares and operators’ own multi-journey tickets), and 

better information, then buses in that area would become more 

attractive as a means of transport. This in turn is likely to increase 

bus patronage resulting in financial benefits for the bus operators in 

the partnership. 

2.3.2.2. Modelling of benefits for Partnerships, for a best-case scenario 

where all measures such as coordinated timetables, common 

ticketing arrangements, and better information are put in place at the 

same time (see Appendix 2), shows an estimated patronage 

increase of 9% in major urban; 6% in town; and 9% in rural networks 

in 2040, based on examination of case study networks in Cardiff, 

Wrexham and Pembrokeshire. This estimate is for the benefits 

arising from the legislation alone and does not account for additional 

investment.  

2.3.2.3. It is estimated that there would be a significant economic benefit 

to users. The actual benefits for bus users would depend on what 

requirements are included in a partnership. It could include fare 

simplification, improved journey times, easier to understand bus 

routes and timetables and services at more convenient times. There 

could also be health and environmental benefits arising from modal 

shift. Whilst these generally are not ‘pure cash’ benefits (such as 

increased fare box revenue) they will have a positive impact on local 

and national policies. These include reduced congestion, improved 

access to employment and services, improved air quality, increased 
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levels of resident satisfaction and increased footfall at key economic 

centres.  

2.3.2.4. A summary of the estimated financial and economic benefits of 

partnerships is set out in Table 2, with a further breakdown provided 

in Appendix 3.  

Table 2: Estimated Benefits for Statutory Partnerships 

Item WG/TfW LA/CJCs Operators Users Total 

Financial Benefits - - £22.3 M - £22.3 M 

Economic Benefits - - - £1,880.1 M £1,880.1 M 

Total Benefits - - £22.3 M £1,880.1 M £1,902.4 M 

Notes: 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits 

2. Costs and benefits represent totals over the 30-year appraisal period, discounted to 2020 prices 
3. Costs and benefits are shown at a Wales level, based on extrapolation from Major Urban (Cardiff), Town 
(Wrexham) and Rural (Pembrokeshire) case study local authorities on a pro-rata basis. 

2.3.3. Summary of Costs and Benefits of Option 2: Statutory Partnerships 

2.3.3.1. Modelling of the costs and benefits impact of partnerships 

indicates that overall economic benefits would outweigh costs, as 

shown in Table 3. This is driven principally by the user benefits. 

Partnerships in major urban areas, town urban, and rural areas will 

necessarily have different characteristics, and local authorities will 

need to carefully consider their aims in terms of patronage, social 

inclusion and catchments – as well as wider policy and economic 

objectives – when developing partnerships. 

Table 3: Summary of Costs and Benefits of Statutory Partnerships 

Item WG/TfW LA/CJCs Operators Users Total 

Total Costs £133.7 M £21.8 M £27.1 M - £182.6 M 

Total Benefits - - £22.3 M £1,880.1 M £1,902.4 M 

Net Present Value -£133.7 M -£21.8 M -£4.9 M £1,880.1 M £1,719.7 M 

BCR - - - - 10.4 

Notes: 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits 

2. Costs and benefits represent totals over the 30-year appraisal period, discounted to 2020 prices 
3. Costs and benefits are shown at a Wales level, based on extrapolation from Major Urban (Cardiff), Town 
(Wrexham) and Rural (Pembrokeshire) case study local authorities on a pro-rata basis. 

2.3.4. Costs and Benefits of Statutory Partnership Plus+ Scenario 

2.3.4.1. Estimates of costs and benefits relating to partnerships have so 

far been based on those arising from the legislation alone, and do 

not account for additional investment. In practice, and given Welsh 

Government’s aspirations around net-zero, it is likely that 
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implementation of partnerships would include a range of supporting 

investment in transport infrastructure and policy measures. The 

legislative proposals can be considered as enabling measures, 

which provide an enhanced ability to lock in benefits of wider, and 

potentially substantial, investments in measures such as on-street or 

bus station infrastructure and bus priority measures. 

2.3.4.2. As set out in Appendix 2, a high growth bus patronage scenario 

is considered, consistent with meeting the mode share target of 45% 

of journeys to be made by public transport, walking and cycling by 

2040 as set out in Llwybr Newydd. Achievement of this outcome will 

rely on rapid and complete reform of bus governance in Wales, to 

enable efficient investment in buses, and design of bus networks 

and supporting infrastructure to work as complete networks to give 

the best possible service coverage, working in conjunction with 

heavy rail and tram services. 

2.3.4.3. In addition to the cost assumptions previously set out for 

partnerships, the Statutory Partnerships Plus+ scenario considers a 

capital spend of £3bn (2020 prices) for bus infrastructure 

improvements to 2040, (equivalent to around £165m per annum), 

associated infrastructure maintenance costs, and an additional 

£50m (2020 prices) revenue funding per annum for improved 

frequency of services, and expansion of the geographical reach of 

the bus network. 

2.3.4.4. These capital costs are based on analysis of potential 

improvements to bus infrastructure in the case study networks, 

including bus priority measures, bus stops, transfer hubs, station 

improvements, improved integration with rail and Metro networks 

and measures to improve information, branding and marketing. 

Whilst a detailed assessment of the exact spend has not been 

made, it is likely that a more significant proportion of the spend 

would be made in Major Urban and Town network areas where 

congestion and bus stop density are highest. Revenue funding 

would be focussed on bus service improvements in Rural and Town 

areas of Wales. Additional revenue could support increased 

frequency and expansion of scheduled bus services and Fflecsi 

Demand Responsive Transport (DRT) services – consistent with the 

ambition of serving ‘every village, every hour’.  

2.3.4.5. It should be noted that this is a speculative representation of 

future bus patronage growth, consistent with Welsh Government 

transport policy and addressing the climate emergency. It is not 

intended to represent a forecast and is not directly linked to specific 

individual infrastructure measures in the economic assessment. 

Instead, it is an illustrative example of how significant investment in 

bus could translate into higher mode share. To achieve these levels 

of public transport use there will also need to be determined 
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investment in active travel and accompanying policies to deter car 

use to support car-light lifestyles. 

2.3.4.6. Should a local authority decide to bring forward proposals for 

improving bus infrastructure to complement changes to the network 

as a result of the legislative proposals, the decision to proceed 

would be informed by detailed assessments of the implications of 

the proposal, which would include a full financial assessment and 

cost benefit analysis. 

2.3.4.7. Table 4 presents a summary of costs and benefits in the 

Statutory Partnerships Plus+ scenario. The summary identifies that, 

under a high bus patronage growth scenario consistent with mode 

share targets in Llwybr Newydd be realised, the benefits would 

outweigh costs of significant investment in infrastructure and 

increased services under a partnership approach, with a BCR of 1.4. 

2.3.4.8. Should a local authority decide to bring forward proposals for 

improving bus infrastructure to complement changes to the network 

as a result of the legislative proposals, the decision to proceed 

would be informed by detailed assessments of the implications of 

the proposal, which would include a full financial assessment and 

cost benefit analysis. 

Table 4: Summary of Costs and Benefits of Statutory Partnerships Plus+ 

Item WG/TfW LA/CJCs Operators Users Total 

Capital Costs £3,422.8 M - - - £3,422.8 M 

Transitional Costs £0.2 M £8.0 M £13.3 M - £21.4 M 

Recurring Costs -£1,633.9 M £2,352.6 M £13.8 M - £732.5 M 

Total Costs £1,789.1 M £2,360.6 M £27.1 M - £4,176.8 M 

Financial Benefits - - £18.4 M - £18.4 M 

Economic Benefits - - - £5,963.2 M £5,963.2 M 

Total Benefits - - £18.4 M £5,963.2 M £5,981.5 M 

Net Present Value -£1,789.1 M -£2,360.6 M -£8.8 M £5,963.2 M £1,804.7 M 

BCR - - - - 1.4 

Notes: 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits 

2. Costs and benefits represent totals over the 30-year appraisal period, discounted to 2020 prices 
3. Costs and benefits are shown at a Wales level, based on extrapolation from Major Urban (Cardiff), Town 
(Wrexham) and Rural (Pembrokeshire) case study local authorities on a pro-rata basis. 
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2.4. Option 3: Franchising 

2.4.1. Costs of Option 3: Franchising 

2.4.1.1. A franchise enables a franchising authority to issue a contract or 

number of contracts to run all bus services in a particular area. 

Franchising powers could be used to implement a very wide range 

of models from a specific corridor to a whole local network which 

could cover most of a local authority area, or even more than one 

local authority area. It is assumed that franchising would be carried 

out on a ‘gross cost’ contract basis, with the local authority retaining 

the revenue and therefore being able to choose how to deploy fare 

box revenue most effectively, but also thereby carrying the financial 

risk from future revenue fluctuation (as opposed to ‘net-cost’ 

contracts where the operator/s retain the revenue and financial 

risks). 

2.4.1.2. Bus franchising has not been implemented in the UK outside of 

London, making it difficult to estimate the costs of franchising based 

on directly comparable evidence. A wide range of cost estimates 

resulted from engagement and consultation with bus operators. 

There is potential for economies of scale with implementing 

franchising, both on the cost side, but also in developing schemes 

which capture benefits across local authority boundaries. For 

example, local authorities may decide to combine resources to 

franchise across a larger area, which could result in savings in terms 

of staff resources and consultancy/legal support. Having considered 

the evidence, we consider our cost assumptions to represent a 

cautious conservative estimate. There would be a cost to the Welsh 

Government in developing and issuing regulations and guidance for 

local authorities and CJCs on franchising. Guidance will be needed 

on the basis on which franchising is put into action, covering the 

various options around structuring contracted services within 

franchised networks and indicating which are preferable. Guidance 

will also likely be issued in relation to procurement of contracts and 

contractual content to ensure provision of social value and to create 

appropriate incentivisation. A set-up cost of £1m is included. 

2.4.1.3. The Welsh Government may also consider that the most 

efficient approach, should local authorities decide to undertake a 

franchise, may be to provide support to tackle issues, such as 

franchise configuration, procurement, and guidance on contract 

management, implementation, transition, governance and 

compliance, at a strategic level. An allowance of £5m-£8m has been 

made for Welsh Government support to address these potential 

additional set-up issues. 

2.4.1.4. It is assumed that Welsh Government would make capital 

funding available for upgrades to depots to support charging/re-
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fuelling of low-emission vehicles in line with Net-Zero Wales 

aspirations as part of franchising arrangements. The capital costs 

per local authority are estimated to be £0.5m for a rural network, 

£1m for a town urban network, and £1.5m for a major urban 

network. 

2.4.1.5. The costs to local authorities of setting up an individual franchise 

across their areas could also be considerable, but would depend on 

the content, scale and scope of the franchise. When introducing 

franchising for the first time, local authorities would incur costs on a 

range of processes to prepare for implementation.  

2.4.1.6. The costs to local authorities in setting up a bus franchise would 

vary significantly across Wales. For example, the net costs are likely 

to be lower in some of the rural local authorities, where a significant 

proportion of bus services are already tendered and contracted 

through Section 63 (Transport Act 1985) contracts. The costs are 

expected to range from £500k -£1m in rural network areas, £1m - 

£2m in town urban network areas and between £2m - £5m for 

complex commercial networks in major urban areas, where there 

may be very few subsidised services. It may also be the case that, 

after some initial franchises in Wales have been successfully 

delivered, the learning experience will enable future franchising 

costs for other local authorities to be proportionately less.  

2.4.1.7. The costs to operators for competing/tendering for franchising is 

estimated to be between £250k, £500k and £1m (for rural, town 

urban and urban networks respectively) assuming four tenders are 

received34. It will be important that local authorities provide high 

quality information and data on existing bus performance (for 

example, bus speeds and patronage) to bidders such that the 

prospective operators do not need to spend resources on 

investigating current bus network characteristics and developing 

their own database. 

2.4.1.8. Once franchise contracts are introduced, they would be 

retendered at specific times – and it would be expected that 

contracts would run for a period of up to ten years to achieve a 

degree of network stability and optimum contract price and cost 

recovery from investment in new vehicles (although initial contracts 

in Wales may be for less time with options for extension). For this 

RIA it is assumed that franchises would be retendered every ten 

years. It is assumed that operator costs for bidding for the second 

franchise will be half the cost of the first round as there will be more 

data provided to operators on operational details (such as 

                                                 

34 A summary of cost assumptions is provided in Appendix 1. 
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operational characteristics, costs and patronage of the bus network).  

2.4.1.9. An allowance of £500k recurring costs has been made to 

account for strategic programme management, monitoring of 

franchising and back-office ticketing and financial monitoring support 

for multi-operator ticketing. This is equivalent of two FTE per region 

(eight in total). 

2.4.1.10. Local authorities would incur ongoing costs for franchising. They 

would need to monitor performance of the operators over the 

duration of the contracts and deal with complaints etc. Many local 

authorities already perform these functions for their subsidised 

services. There are likely to be additional requirements, particularly if 

the form of contract moves from a net cost to gross cost contract. 

The requirements will vary depending on the scope of the franchise 

and the proportion of Section 63 contracts already being managed 

by the local authority. It is estimated that the administrative costs per 

local authority could be between £50K to £225k per year for 

additional resources required to monitor performance, manage 

contracts and reconcile accounts. For future franchises, with a 

franchised bus network and associated contractual and 

organisational aspects already in place, and the potential to stagger 

the timing of franchise tenders, it is assumed that re-franchising will 

be undertaken by local authorities within the scope of these 

recurring costs. 

2.4.1.11. Costs associated with acquisition of a fleet by a successful 

tenderer (either by buying or leasing) have not been included as it is 

assumed that such costs are included in the normal amortisation of 

‘capital’ costs of vehicles into the annualised operational costs for a 

bus fleet. For modelling purposes, it is assumed that costs for low 

emission buses are phased in, resulting in 100% of the service bus 

fleet to be zero emission by 2035 in line with Net-Zero Wales 

targets. Additional lease costs would be offset somewhat by cheaper 

running costs of electric buses compared to diesel.  

2.4.1.12. Contractual terms on pay and conditions could form part of 

franchising contracts. It is assumed that Welsh Government would 

intend to have a policy of fair pay for bus workers to prevent 

franchising driving down pay and conditions. It is assumed that 

driver’s hourly salary would increase to £12.22 under a franchising 

model, representing a 7.5% increase on baseline of £11.3735. 

2.4.1.13. Costs of depots for bus operators have not been included in the 

franchise costs assessment as an add-on item, on the basis that 

operators bidding will need to include their depot cost overheads in 

                                                 

35 Office for National Statistics. 2021. Earnings and hours worked - ASHE Table 3: Transport and 
mobile machine drivers and operatives  
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the operational costs (as would be the case now for existing 

operators). It is acknowledged that depot costs could influence 

overall bus operator costs, and that new entrants seeking to win a 

franchise tender may need to purchase a depot, and the 

arrangements for depot ownership (or leasing) will need to be 

addressed within the local authority’s planning for franchising. 

2.4.1.14. There will be higher administrative costs for the operator 

franchisee reporting data to the local authority, but these higher 

costs are assumed to be offset against efficiencies the franchisee 

would gain by being the sole provider of services in the franchise 

area for the duration of the contract. 

2.4.1.15. When an operator is unsuccessful in bidding for a franchise, 

they would no longer be able to run services in that section of the 

market, which would impact on their revenue or potentially lead to an 

operator ceasing to trade. They would also lose the opportunity to 

recover the costs of bidding. In the same way as losing a Section 63 

subsidised bus tender, they could still run buses in other areas 

without franchises and bid for other franchising and subsidised 

Section 63 contracts. 

2.4.1.16. For the purposes of modelling for the RIA, it is assumed that the 

bus kilometres in a franchised network is the same as the present 

network – but with rationalisation to address issues such as over-

bussing, where two operators compete on the same route; and 

excess capacity, when an incumbent operator is concerned about 

the risk of competition on profitable routes and timetables too many 

buses on that route to discourage competition. In addition, a 

franchised network would be expected to put in place coordination 

between services to improve the arrangements for passengers to 

transfer between services, and to ensure consistent and spaced-out 

headways between services – which provides more reliability for 

passengers and removes bus-on-bus congestion at stops. 

2.4.1.17. In respect of over-bussing and excess capacity, the Competition 

Commission’s 2011 research into the competitiveness of the bus 

industry in Great Britain36 made a number of relevant points, 

notably: 

                                                 

36 Competition Commission. 2011. Local bus services market investigation: A report on the supply of 
local bus services in the UK  
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2.4.1.18. In terms of revenue costs for the Welsh Government, increased 

concessionary fare reimbursements to operators associated with 

patronage uplifts have been included in the modelling. In practice, 

under a franchising model these concessionary fare reimbursement 

payments could be stopped, with payments to operators streamlined 

under a contract agreed with the franchising authority. However, as 

franchising arrangements are yet to be fully defined, for the 

purposes of this RIA these increases are included to allow direct 

comparison between the franchising and quality partnerships 

options. Costs of operating services may still increase if patronage 

uplift due to concessions require additional bus capacity, but the 

impact above the effects of the ridership increase driven by network 

improvements due to franchising is expected to be minimal. 

2.4.1.19. Under the Franchising option, it will be feasible to directly award 

bus operating contracts to either local authority-owned bus 

organisations, or private operators, if it is deemed through business 

case evaluation that this arrangement will be beneficial in terms of 

outcomes, such as better co-ordination and efficiencies with school 

transport, or efficient transition from the pre-franchising situation. It 

has been assumed that local authority-owned bus operators will 

operate as contracted independent entities in a manner similar to 

private sector operators.  

2.4.1.20. The costs of setting up a local authority-owned operator direct 

“We found that 46% of routes, accounting for 63% of services in the 

reference area, do not face effective head-to-head competition. Only 

3% of routes, accounting for 1% of weekly services, are likely to face 

effective head-to-head competition. For the remaining routes, a lack 

of flow-level information prevented us drawing firm conclusions on the 

extent to which they faced head-to-head competition. Nevertheless, 

the extent of overlap faced by these routes suggested that, at least in 

a substantial number of cases, a large pro-portion of passengers on 

these routes were unlikely to have a choice of operator” (page 10); 

and 

“The process of head-to-head competition, driven by an incentive to 

increase frequency, could in some circumstances lead to the creation 

of excess capacity (i.e. more buses being run on the route than can 

attract sufficient revenue to cover costs). This may reduce the 

profitability of operators and result in their becoming loss-making. An 

operator will have an incentive to add services, and it will do so as 

long as the effect is to add more revenue than the increase in costs. 

Excess capacity can arise as the competing operators would each 

add extra services because individually these extra services can be 

timed so as to take revenue from the rival operator’s services (by 

running shortly ahead of them) and scheduled to maintain or improve 

the individual operator’s network advantages” (page 8-8). 
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award are considered to be of a similar scale to the overall cost for a 

number of operators to prepare tenders for a franchise; for example 

this equates to a £1M cost for the local authority-owned operator, 

and a local authority cost of £2M - £5M for preparation and 

organising the direct award process, which could include initial 

refurbishment / fit out of an existing Council-owned depot. As for 

franchising, costs associated with acquisition of a fleet by the local 

authority-owned operator (either by buying or leasing) are included 

in the normal amortisation of costs of vehicles into the annualised 

operational costs; that is, it is assumed that the ‘local-authority-

owned operator’ fleet would have the same average age as the 

current fleet operating in the area. Ongoing depot costs are also 

included as an annualised cost. 

2.4.1.21. Ongoing costs for both the direct-award operator and local 

authority are assumed to be similar to a tendered franchise 

operation, with local authority staff monitoring performance of the 

operator over the duration of the contract and dealing with issues 

that arise. As for franchising, it is assumed that the direct award 

contract would be renewed every five to ten years, and that costs 

associated with this activity would be similar to re-tendering for a 

franchise (and indeed a local authority may choose to switch from a 

direct award to a tendered process, or vice-versa depending on best 

value and policy outcomes). 

2.4.1.22. Table 5 summarises the estimated costs for franchising. A 

further breakdown is provided within Appendix 3. 

Table 5: Estimated Costs for Franchising 

Item WG/TfW LA/CJCs Operators Users Total 

Capital Costs £23.1 M - - - £23.1 M 

Transitional Costs £12.4 M £51.9 M £27.0 M - £91.3 M 

Recurring Costs -£16.3 M £73.7 M - - £57.4 M 

Total Costs £19.2 M £125.7 M £27.0 M - £171.8 M 

Notes: 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits 

2. Costs and benefits represent totals over the 30-year appraisal period, discounted to 2020 prices 

3. Costs and benefits are shown at a Wales level, based on extrapolation from Major Urban (Cardiff), Town 
(Wrexham) and Rural (Pembrokeshire) case study local authorities on a pro-rata basis. 

2.4.2. Benefits of Option 3: Franchising 

2.4.2.1. The main beneficiaries of franchising would be the users, as 

franchising would result in a better planned and stable overall bus 

network with services running in a joined-up way with full integration 

of all bus services and other modes of transport, such as rail. It 

would also be expected that franchising would involve setting and 
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applying more consistent levels of vehicle quality. Additionally, as 

part of a franchise (even if there are a number of bus operators in 

the franchise) ticketing arrangements would be based on a single 

system irrespective of operator. Also, with appropriate patronage-

based bonuses in the contract, the local authority and franchise 

operator would also be incentivised to work together towards 

increasing patronage.  

2.4.2.2. The key outcome of franchising would be ability to create a 

joined up and unified bus network in each area of Wales. Figure 1 

provides an example of a unified network in an urban area, where 

instead of a number of commercial radial bus routes, often with 

uneven headways, the network is rationalised to five cross-city 

services with consistent headways plus an orbital route connecting 

with the cross-city services. This rationalised network would offer 

passengers a wider range of destinations, with services passing 

through on-street interchange locations where passengers could 

transfer between services (with integrated ticketing also supporting 

this arrangement). 

2.4.2.3. The impacts of a unified network have been considered using 

the approach outlined in Appendix 2. Benefits to users are expected 

to be accrued due to: 

 improved and more reasonable journey times for journeys 
involving transfer due to better integration and coordination 
with other bus routes and public transport modes;  

 the ability of passengers to travel on one or more services in 
the local franchised network using a single integrated 
ticketing system without needing to plan their journeys or buy 
a specific multi-operator ticket in advance; and 

 better and easier-to-understand information to passengers 
as a result of having a simplified and planned network of 
services. 
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Figure 1: Rationalising bus services to create a unified network 

 

2.4.2.4. On the basis of improvements to aspects of the bus service 

noted above, estimated patronage uplifts of 22% in major urban; 

12% in town; and 17% in rural networks in 2040 would occur, based 

on examination of case study networks in Cardiff, Wrexham and 

Pembrokeshire. This estimate is for the benefits arising from the 

legislation alone and does not account for additional investment.  
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2.4.2.5. Other wider benefits would also accrue if more people travelled 

by bus: 

 health and wellbeing benefits from additional passengers 
walking to catch a bus; 

 net carbon emissions should be lower due to some travellers 
switching from car travel; and 

 improved air quality on main road corridors should also 
accrue if some car travellers switched to bus travel. 

2.4.2.6. Drawing on international experience, depending on the structure 

of the franchise contracts, incentivised contracts (for example, bonus 

arrangements in gross cost contracts) can give a sound basis for 

operators and local authorities to work together to increase 

patronage. It is envisaged that contractual arrangements would 

allow for annual reviews of performance and amendment of routes 

and frequencies within defined parameters, which would provide 

franchise operators with opportunities to develop network 

improvements to attract more passengers. 

2.4.2.7. Currently, many local authority areas have a mix of commercial 

and socially necessary subsidised routes. In some cases, operators 

run services without a direct subsidy on their commercial routes, and 

in other cases operators receive a contracted subsidy (from local 

authorities) for running socially necessary routes. The assumption 

for the purposes of this RIA is that the bus kilometres in a present 

network would be maintained, but with all services rationalised into a 

unified and coordinated network which should allow scope for some 

additional services to operate (for example, by re-routing competing 

services on a core corridor to create a high frequency orbital service 

which would act as a feeder trunk service, or by running rural 

feeders into inter-urban trunk services) thereby widening the scope 

of potential bus journeys. 

2.4.2.8. In a like-for-like network scenario, it is assumed that operational 

costs for operators (other than previously set out) will be unchanged 

from the present if a franchise is put in place. In practice, the 

franchising authority may seek to vary the network shape and 

operation – for example a network review could take place with 

opportunities for stakeholders to comment. As this is not a 

requirement, costs for such periodic reviews have not been 

estimated as part of this exercise. 

2.4.2.9. There would be benefits to bus franchise operators from the 

certainty and stability that franchising provides which will enable an 

operator to better develop training and career progression for their 

employees could be improved – for example, drivers would be able 

to transfer between franchisees in the event of retendering of the 

franchise. 
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2.4.2.10. Franchising would provide local authorities with greater control 

over the bus network and services to be provided and would provide 

cross-subsidisation opportunities. For example, bus routes could be 

planned and coordinated to provide improved convenience for 

journeys to school or healthcare facilities which provides economies 

of scale and may reduce the need for bespoke services. 

2.4.2.11. Local authorities would also be able to ensure that the bus 

network is integrated with the local and regional rail networks in 

Wales, for example, by running feeder services to match with rail 

timetables, thereby reducing the need to run bus services in parallel 

with rail services which occurs in some locations in Wales. 

2.4.2.12. Local authority control over bus service provision would also 

allow for better alignment with delivering on key policy priorities – 

such as reducing car travel and associated carbon and particle 

emissions, improving accessibility to key services, maximising social 

inclusion and improving access to employment. 

2.4.2.13. Estimated benefits for a bus network operated through a direct 

award contract to a local-authority-owned or private operator are 

assumed to be of the same value as for a tendered franchised 

operation. The practical choice of local authorities to proceed with 

tendering or awarding contracts directly will in all cases be subject to 

a detailed investigation of options and their costs and benefits. 

2.4.2.14. Table 6 provides a summary of the estimated financial and 

economic benefits of partnerships, with a further breakdown 

provided in Appendix 3.  

Table 6: Estimated Benefits for Franchising 

Item WG/TfW LA/CJCs Operators Users Total 

Financial Benefits - - £22.0 M - £22.0 M 

Economic Benefits - - - £3,706.8 M £3,706.8 M 

Total Benefits - - £22.0 M £3,706.8 M £3,728.7 M 

Notes: 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits 

2. Costs and benefits represent totals over the 30-year appraisal period, discounted to 2020 prices 
3. Costs and benefits are shown at a Wales level, based on extrapolation from Major Urban (Cardiff), Town 
(Wrexham) and Rural (Pembrokeshire) case study local authorities on a pro-rata basis. 

 

  

Page 139



50 

 

2.4.3. Summary of Costs and Benefits of Option 3: Franchising 

2.4.3.1. Modelling of the costs and benefits of franchising (as 

summarised in Table 7) indicates that overall economic benefits 

would significantly outweigh costs, primarily driven by user benefits.  

Table 7: Summary of Costs and Benefits of Franchising 

Item WG/TfW LA/CJCs Operators Users Total 

Total Costs £19.2 M £125.7 M £27.0 M - £171.8 M 

Total Benefits - - £22.0 M £3,706.8 M £3,728.7 M 

Net Present Value -£19.2 M -£125.7 M -£5.0 M £3,706.8 M £3,556.9 M 

BCR - - - - 21.7 

Notes: 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits 

2. Costs and benefits represent totals over the 30-year appraisal period, discounted to 2020 prices 
3. Costs and benefits are shown at a Wales level, based on extrapolation from Major Urban (Cardiff), Town 
(Wrexham) and Rural (Pembrokeshire) case study local authorities on a pro-rata basis. 
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2.4.4. Costs and Benefits of Franchising Plus+ Scenario 

2.4.4.1. It is likely that, in practice, and given Welsh Government’s 

aspirations around net-zero, bus reform under a franchising scenario 

would also include provisions for new bus infrastructure, and 

expansion of service frequency and coverage. These types of 

investments have not been included in this RIA analysis for 

franchising thus far as they are not direct requirements of the 

legislation. 

2.4.4.2. As set out in Appendix 2, a high growth bus patronage scenario 

is considered, consistent with meeting the mode share target of 45% 

of journeys to be made by public transport, walking and cycling by 

2040 as set out in Llwybr Newydd. Achievement of this outcome will 

rely on rapid and complete reform of bus governance in Wales, to 

enable efficient investment in buses, and design of bus networks 

and supporting infrastructure to work as complete networks to give 

the best possible service coverage, working in conjunction with 

heavy rail and tram services. 

2.4.4.3. In addition to the cost assumptions previously set out for 

franchising, the Franchising Plus+ scenario considers a capital 

spend of £3bn (2020 prices) for bus infrastructure improvements to 

2040, (equivalent to around £165m per annum), associated 

infrastructure maintenance costs, and an additional £50m (2020 

prices) revenue funding per annum for improved frequency of 

services, and expansion of the geographical reach of the bus 

network. 

2.4.4.4. These capital costs are based on analysis of potential 

improvements to bus infrastructure in the case study networks, 

including bus priority measures, bus stops, transfer hubs, station 

improvements, improved integration with rail and Metro networks 

and measures to improve information, branding and marketing. 

Whilst a detailed assessment of the exact spend has not been 

made, it is likely that a more significant proportion of the spend 

would be made in Major Urban and Town network areas where 

congestion and bus stop density are highest. Revenue funding 

would be focussed on bus service improvements in Rural and Town 

areas of Wales. Additional revenue could support increased 

frequency and expansion of scheduled bus services and Fflecsi 

Demand Responsive Transport (DRT) services – consistent with the 

ambition of serving ‘every village, every hour’.  

2.4.4.5. It should be noted that this is a speculative representation of 

future bus patronage growth, consistent with Welsh Government 

transport policy and addressing the climate emergency. It is not 

intended to represent a forecast and is not directly linked to specific 

individual infrastructure measures in the economic assessment. 
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Instead, it is an illustrative example of how significant investment in 

bus could translate into higher mode share. To achieve these levels 

of public transport use there will also need to be determined 

investment in active travel and accompanying policies to deter car 

use to support car-light lifestyles. 

2.4.4.6. Table 8 presents a summary of costs and benefits in the 

Franchising Plus+ scenario. The summary identifies that, under a 

high bus patronage growth scenario consistent with mode share 

targets in Llwybr Newydd be realised, the benefits would outweigh 

costs of significant investment in infrastructure and increased 

services under a franchising model, with a BCR of 2.3. 

2.4.4.7. Should a local authority decide to bring forward proposals for 

improving bus infrastructure to complement changes to the network 

as a result of the legislative proposals, the decision to proceed 

would be informed by detailed assessments of the implications of 

the proposal, which would include a full financial assessment and 

cost benefit analysis. 

Table 8: Summary of Costs and Benefits of Franchising Plus+ 

Item WG/TfW LA/CJCs Operators Users Total 

Capital Costs £3,412.1 M - - - £3,412.1 M 

Transitional Costs £12.4 M £51.9 M £27.0 M - £91.3 M 

Recurring Costs -£1,909.6 M £2,407.5 M - - £497.8 M 

Total Costs £1,514.8 M £2,459.4 M £27.0 M - £4,001.2 M 

Financial Benefits - - £18.4 M - £18.4 M 

Economic Benefits - - - £9,118.4 M £9,118.4 M 

Total Benefits - - £18.4 M £9,118.4 M £9,136.8 M 

Net Present Value -£1,514.8 M -£2,459.4 M -£8.6 M £9,118.4 M £5,135.6 M 

BCR - - - - 2.3 

Notes: 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits 

2. Costs and benefits represent totals over the 30-year appraisal period, discounted to 2020 prices 
3. Costs and benefits are shown at a Wales level, based on extrapolation from Major Urban (Cardiff), Town 
(Wrexham) and Rural (Pembrokeshire) case study local authorities on a pro-rata basis. 
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2.5. Summary and Preferred Option 

2.5.1.1. This RIA has outlined three options for the future delivery and 

organisation of bus services in Wales, namely business-as-usual, 

statutory partnerships and franchising.  

2.5.1.2. The business-as-usual model, involving continued emergency 

funding for bus services as patronage gradually moves back towards 

pre-COVID levels is not considered an appropriate or financially 

sustainable situation for Welsh Government in the long-term. Neither 

is reducing subsidy (and thus impacting level of service) consistent 

with wider policy and requirement to grow demand for bus services 

to address the climate emergency. It is considered that Welsh 

Government intervention is required to achieve the necessary 

radically different outcomes for bus, so business-as-usual is not 

considered a relevant option to be taken forward. 

2.5.1.3. In terms of achieving the policy outcome of better bus networks 

as set out in Section 1, Table 9 sets out a summary comparison of 

the powers available under partnership and franchising approaches.  

Table 9: Summary of Powers for Partnerships and Franchising 

Measures Available Partnership Franchising 

Specify where and when bus services 
run 

○ ▲ 

Minimum Service frequency or evenly 
spaced timings 

■ ▲ 

Timetables ■ ▲ 

Vehicle specifications (e.g. Wi-Fi, lower 
emissions) 

■ ▲ 

Passenger information standards ■ ▲ 

Route or area branding and/or marketing ■ ▲ 

Single ticketing system for all trips / 
buses 

○ ▲ 

Smart cards and contactless payments ■ ▲ 

Common ticket rules and fare zones ■ ▲ 

Maximum fares for given routes or 
services  

■ ▲ 

Notes: 

▲LAs determine the details of the services to be provided – where they run, when they run and 
the standards of the services 

■ LAs can seek formal agreement from a defined proportion of operators 

○ Not relevant/Powers not available 

2.5.1.4. Table 10 presents a Red, Amber, Green (RAG) assessment of 

how a partnership approach and a franchising approach would 

compare in respect of achieving the success factors identified from 

best practice. The assessment concludes that a partnership 

approach would be less able to address success factors (as 

introduced in Section 1) in respect of passenger outcomes.  
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Table 10: Comparison of Partnership and Franchising for Success Factors 

Factor Success aspect Partnerships Franchising 

Area-wide 
networks with 
all significant 
local 
destinations 
reachable 

A wide range of key 
destinations throughout a 
local area should be 
reachable in 45-60 mins 
during the daytime (with 
transfers if necessary) 

Focus is on direct 
journeys only and 
hence travel between 
many destinations 
not convenient 

Network approach 
with co-ordinated 
transfers 

One Ticket 
An exclusive single ticket 
system for boarding all 
buses should be in place 

Multiple operator 
tickets side-by-side 
with operator tickets 

Single ticket system 
for passengers on all 
services  

Easy To 
Understand 
Network 

A public transport network 
that is inherently easy to 
understand 

Multiple services with 
overlapping routes 

Generally only one 
or two services on 
each corridor, with 
regulated headways.  

One Brand 

A public transport brand 
should be present on all 
vehicles, stops and stations, 
information sources, and 
ticketing 

Regional brand 
would co-exist with 
operator brands 

A single brand for all 
components  

Easy and 
Reliable 
Transfer 

High quality transfer 
conditions and 
arrangements (ticketing, 
timetables). 

Network not fully 
designed for co-
ordinated transfer 

Network designed 
with transfer built-in  

Reliable 
Travel Times 

Journeys by public transport 
should have reasonable and 
consistent speeds 

Delivery of bus 
priority measures 
could deliver 
improvements in 
speed 

Manage bus-on-bus 
congestion and 
reduced dwell time, 
in addition to bus 
priority 

Easy to 
Access the 
Vehicle 

Easy to board with multiple 
doors for urban buses 

Single door vehicles 
leading to slower 
boarding / alighting 

Multi-door easy 
access and 
associated 
enforcement, 
reducing delays at 
stops 

Accessible 
and 
Comfortable 

Stations and stops are easy 
to reach, are comfortable 
with good information, and 
vehicles are comfortable, 
and well equipped.  

Good quality stops 
and vehicles 

Good quality stops 
and vehicles  

Public 
Feedback and 
Customer 
Care 

The general public are given 
regular opportunities to 
provide feedback 

Partnership can 
include changes over 
time with agreement 
of all parties but likely 
to be unstable over 
time 

Annual network 
review can be built-
in to delivery of 
franchised networks 

Passenger 
Safety, 
Security, and 
Health 

Inherent in all aspects of 
people’s experience of 
public transport, including 
roadside air quality and 
carbon emissions 

Multiple different 
operators and local 
authorities involved. 

Single organisation 
would be 
responsible for 
managing these 
aspects. 

Network 
Efficiency and 
Financial 
Affordability 

Service lines are optimised 
to limit inefficient overlap of 
services 

Some overlaps and 
corridor inefficiencies 

All overlaps and 
inefficiencies 
designed out at 
network planning 
phase 

Notes:  

Red – Unlikely to offer improvement over business-as-usual arrangements  

Amber - Can achieve improvements but limited potential to achieve best practice 

Green - Good potential for best practice 
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2.5.1.5. This RAG assessment has identified an overall conclusion that 

the franchising option best addresses all of the key success factors. 

It is further concluded that even though a partnership approach 

could improve bus services, it does not provide a realistic means to 

deliver the necessary step changes to meet Welsh Governments 

aspiration for ‘One Network, One Timetable, One Ticket’. A further 

disadvantage of a partnership approach is that it would involve 

perpetual negotiations and modifications in response to operators’ 

commercial imperatives.  

2.5.1.6. The selection of franchising as a preferred option is supported 

by the analysis of costs and benefits presented within this RIA and 

summarised in Table 11. Whilst costs are broadly comparable 

between partnerships and franchising over the 30-year appraisal 

period, benefits for franchising are roughly twice as high.  

Table 11: Summary of Costs and Benefits of Partnerships and Franchising 
Options 

Item 
Statutory 

Partnerships 
Statutory 

Partnerships Plus+ 
Franchising 

Franchising 
Plus+ 

Total Costs £182.6 M £4,176.8 M £171.8 M £4,001.2 M 

Total Benefits £1,902.4 M £5,981.5 M £3,728.7 M £9,136.8 M 

Net Present Value £1,719.7 M £1,804.7 M £3,556.9 M £5,135.6 M 

BCR 10.4 1.4 21.7 2.3 

Notes: 
1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits 
2. Costs and benefits represent totals over the 30-year appraisal period, discounted to 2020 prices 
3. Costs and benefits are shown at a Wales level, based on extrapolation from Major Urban (Cardiff), Town 

(Wrexham) and Rural (Pembrokeshire) case study local authorities on a pro-rata basis. 

2.5.1.7. The cost-benefit analysis prepared for this RIA represents a 

complex technical exercise, undertaken according to the relevant 

transport appraisal guidance, which has sought to assess potential 

costs and benefits to people and the environment that are often 

difficult to calculate as pounds and pence. The Benefit to Cost Ratio 

(BCR) results provide a high-level summary which can be compared 

to estimate the potential trade-offs of each scenario. The BCR of all 

four options is greater than 1, meaning the expected monetisable 

benefits of interventions in each scenario outweigh the expected 

costs. A BCR of above 2 is generally considered high. The selection 

of a preferred option must not be based on BCRs alone. The relative 

merits and value for money of each option must be judged in the 

wider context of ambitions set out in Llwybr Newydd and Welsh 

Government’s response to climate emergency, rather than the 

highest BCR. 

2.5.1.8. The BCRs for ‘legislation-only’ Statutory Partnerships and 

Franchising options are higher than values typically presented in 
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transport business cases, as they do not have significant capital 

expenditure associated with infrastructure measures (as is typically 

the case for transport-related investment) but do include significant 

benefits linked to legislative changes. In practice, it is likely that 

implementation of legislation to improve bus services in Wales would 

not be made in isolation but include a range of supporting 

investment in transport infrastructure and policy measures aimed at 

delivering a step change in mode share. The legislative proposals 

should be treated as enabling measures, which provide an 

enhanced ability to lock in benefits of wider, and potentially 

substantial, investments in measures such as on-street or bus 

station infrastructure and bus priority measures. The selection of a 

preferred option must not be based on BCRs alone. The relative 

merits and value for money of each option must be judged in the 

wider context of ambitions set out in Llwybr Newydd and Welsh 

Government’s response to climate emergency, rather than the 

highest BCR.  

2.5.1.9. In summary, a unified, co-ordinated, bus network can only be 

realised if a single organisation has control over service routes and 

frequencies – and franchising of bus services by local authorities is 

an appropriate mechanism to deliver these necessary governance 

tools. The alternative approach of statutory partnerships, even with 

more of a role for local authorities compared to previous partnership 

arrangements, does not provide any party (local government or 

operators) with the necessary authority to align and deliver the 

interdependent components of a successful bus system, and would 

retain the current fragmentation of roles and responsibilities. This 

conclusion does not imply that bus operators in Wales are not of the 

required standard to operate quality services, on the contrary, a 

more stable procurement and operating regime would allow 

operators to concentrate on a core role of delivering excellent 

services and high-quality operational practices.  
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Appendix 1: Costs Assumptions Summary 

Administrative Costs Assumptions Summary 

Cost assumptions for statutory partnerships and franchising are outlined in Table A1- 1 and 

Table A1- 2 respectively. Where referenced, an approximate FTE cost of between £50k - £65k 

has been assumed, the variance relates to role, skills, organisation, and regional location. 

Table A1- 1: Statutory Partnership Cost Assumptions 

Cost Type Summary of Cost Assumptions 

Set Up Costs 

WG / TfW set up 

costs 

(paragraphs 2.3.1.2 

& 2.3.1.3) 

£100k (all of Wales) 

Cost estimate based on inclusion of the following activities: 

 Welsh Government officers prepare guidance document; and 

 Legal guidance and template partnership contract(s).  

This represents an FTE equivalent of about two Welsh Government staff. 

Depot Capex - £1.5m major urban; £1m town urban; £0.5m rural (per LA)  

An additional capital cost allowance has been made for upgrades to depots 

to support charging/re-fuelling of low-emission vehicles. This cost has been 

allocated to Welsh Government on the basis that grant funding to depot 

owners would be made available to support transition of the bus fleet.  

LA / CJC set up 

costs  

(paragraph 2.3.1.4) 

£120k major urban; £90k town urban; £60k rural (per local authority) 

Assumed cost for setting up a partnership in each local authority area based 

on the Welsh Government guidance and template partnership contract(s). 

Cost estimate based on local authority staff undertaking route assessments 

and consultation with operators on proposed partnerships, with a range from 

one FTE for a rural local authority to two FTEs for a major urban authority.  

Second and subsequent partnership agreements 

£60k major urban; £45k town urban; £30k rural (per local authority) 

Partnerships would need to be revised at various stages, for example when 

a new operator enters a local market or when new development requires 

changes to bus services. Costs for ongoing management and minor changes 

to partnership arrangements are included within the recurring costs, however 

it is likely that additional resources equivalent to these set-up costs would be 

required to negotiate significant revisions to partnerships. This could include 

for example public consultation on bus networks, evaluation and re-design of 

networks and studies to identify supporting infrastructure measures etc. An 

assumption has been made therefore that significant revisions to 

partnerships would be required every five years on average, with costs to 

LAs at 50% of the original set up costs. 
Operators set up 

costs  

(paragraph 2.3.1.6) 

£200k major urban; £150k town urban; £100k rural (per local authority) 

Cost estimate based on two bus operators negotiating a partnership with the 

local authority with each requiring between half to one FTE to undertake 

route assessments, consult with the local authority and negotiate a final 

deal. Half an FTE is considered more appropriate for a smaller rural 

network, and one FTE for a major urban network.  

Second and subsequent partnership agreements  

£100k major urban; £75k town urban; £50k rural (per local authority) 

Page 147



58 

 

Cost Type Summary of Cost Assumptions 

Assumed that an additional level of resource would be required every five 

years on average to negotiate significant revisions to/new partnerships. 

Recurring Costs 

WG / TfW recurring 

costs 

(paragraph 2.3.1.7) 

£250k (all of Wales) 

Cost estimate based on the equivalent of one FTE per region (four in total), 

responsible for the following activities:  

 Strategic programme management, monitoring of partnerships at 

national level; 

 Technical and legal support for LAs / CJCs; 

 Evaluation of partnerships and interface with policy development; 

 Engagement with LA/CJCs and bus operators; 

 Guidance and knowledge sharing on best practice; and 

 Procurement of back-office ticketing and financial monitoring support 

for multi-operator ticketing. 

LA / CJC recurring 

costs  

(paragraph 2.3.1.8) 

£25k major urban; £20k town urban; £15k rural per annum (per local 

authority) 

Cost estimate based on the equivalent of up to half an FTE per year 

additional resource, with costs of between £15k and £25k, depending on the 

scale of the partnership. It is considered that this includes the following 

activities: 

 ongoing management of partnerships; 

 updates to Traffic Regulation Orders; 

 enforcement and monitoring; and 

 meetings with operators.  

Operators recurring 

costs  

(paragraphs 

2.3.1.8, 2.3.1.9 & 

2.3.1.10) 

£25k major urban; £20k town urban; £15k rural per annum (per local 

authority) 

Cost estimate based on the equivalent of up to half an FTE per year 

additional resource, with costs of between £15k and £25k, depending on the 

scale of the partnership. It is considered that this includes the following 

activities: 

 ongoing management of WPSs; 

 compliance and provision of monitoring information; and 

 meetings with local authority officers. 

Costs for low emission buses phased in within OPEX modelling 

Additional lease costs included for low emission buses in line with profile 

identified (i.e. 100% of the service bus fleet to be zero emission by 2040). 

These additional costs are offset by cheaper running costs of electric buses 

compared to diesel.  

Increase assumed driver hourly salary to £11.94, representing a 5% 

increase on baseline of £11.3737 

An additional increase on driver wages is made in the partnership scenario 

on the basis that partnerships could include agreements on pay and 

                                                 

37 Office for National Statistics. 2021. Earnings and hours worked - ASHE Table 3: Transport and 
mobile machine drivers and operatives  
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Cost Type Summary of Cost Assumptions 

conditions in line with WGs intent for a policy of fair pay for bus workers. This 

is lower than the cost increase in the franchising scenario, as pay conditions 

would need to be negotiated as part of the partnership, and it may not be 

possible to agree this policy with all operators.  

Table A1- 2: Franchising Cost Assumptions 

Cost Type Summary of Cost Assumptions 

Franchising Set Up Costs 

WG / TfW set up 

costs 

(paragraphs 

2.4.1.2,  

2.4.1.3 & 2.4.1.4) 

Preparing guidance: £1m (for all of Wales) 

Cost estimate based on inclusion of the following activities: 

 Welsh Government officers prepare guidance document, estimated 

as about eight FTEs;  

 technical support from specialised consultants; and 

 provision of template contract(s). 

Support to local authorities: £5m-£8m (for all of Wales) 

Supporting the transition to franchising, providing guidance on best practice 

and network development across Wales. Potential for economies of scale in 

procurement, planning and managing transition at the national level, rather 

than duplicating processes at LA/CJC level. This cost includes legal advice 

to address any potential challenge through judicial review. 

Depot Capex - £1.5m major urban; £1m town urban; £0.5m rural (per LA)  

An additional capital cost allowance has been made for upgrades to depots 

to support charging/re-fuelling of low-emission vehicles. This cost has been 

allocated to Welsh Government on the basis that grant funding to depot 

owners would be made available to support transition of the bus fleet.  

LA / CJC set up 

costs  

(paragraph 2.4.1.6) 

Franchising costs for local authorities including a range of activities: 

 develop and set out governance arrangements; 

 preparation of  business case, as required; 

 financial investigations on whether the options would require capital 

spending, such as for the purchase of depots, buses or other 

infrastructure; and costs associated with the TUPE transfer of staff 

and their pension protection where relevant; 

 consultation with operators, 

 public consultation; 

 data collection such as patronage, passenger surveys, bus speeds; 

 preparation of passenger forecast model; 

 organisational and IT aspects of a bus franchise management office; 

 Contingency plans for providing replacement services should 

operators stop running their services before the introduction of the 

franchising scheme; 

 an independent review of the economic and financial assessment; 

 preparation of franchise contract documents; 

 prepare and undertake the tender process; and 

 carry out TUPE processes. 

 

£2m-£5m major urban; £1m-£2m urban town urban; £0.5m-£1m rural 

(per local authority) 

Estimates of set up costs for local authorities have been prepared based on 
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Cost Type Summary of Cost Assumptions 

discussions with local government bus officers, operators and other 

stakeholders – and represent a range of costs from FTEs at CJC/local 

authority level, to a variety of external costs for aspects such as data 

collection, external consultants, legal advice, financial and business advice, 

human resource advice. There is an inherent uncertainty in respect of 

identifying costs at this stage – and it is likely that costs for local authorities 

who implement franchising in the short-term will be higher than costs for 

local authorities taking franchising forward on a longer timescale – due to the 

learning process and experience gained in the initial franchise authorities (for 

example contract documents). It is envisaged that re-letting contracts for 

routes or packages of routes would be undertaken on a rolling basis once 

the initial process is in place, so costs for LA/CJCs to run subsequent rounds 

are included in the recurring costs.  

Operators set up 

costs  

(paragraphs 2.4.1.7 

& 2.4.1.8) 

£1m major urban; £500k town urban; £250k rural (per local authority) 

For the purposes of this RIA, it is assumed that four operators bid for a 

franchise, which is assumed to cover a local authority area. Dividing the 

costs above per LA by four gives a range of costs per operator of £60-65k for 

a rural network (c. 1 x FTE), £125k for a town network (c. 2 x FTE 

equivalents) and £250k (c. 4-5 senior FTE equivalents) for a major urban 

network contract. These costs account for the fact that, in rural areas, 

operators may need to bid for a number of smaller contracts within a single 

LA, rather than all the routes as a single package. As some contracts will be 

let cross-LA boundaries, extrapolation of these costs on a per LA basis is 

considered a conservative estimate, which may not be so high in reality. 

Second and subsequent rounds of franchising: £500k major urban; 

£250k town urban; £125k rural (per local authority) 

During the first franchise round the local authority will be gathering data on 

bus trips and patronage, which it will be able to share with all bidders bidding 

on the second and subsequent rounds. Therefore the costs of bidding for 

bidders will be less, as there will be less research to be done by potential 

new entrants.  

Franchising Recurring Costs 

WG / TfW recurring 

costs 

(paragraph 2.4.1.9) 

£500k (all of Wales) 

Cost estimate based on the equivalent of two FTE per region (8 in total), 

responsible for the following activities:  

 Strategic programme management/monitoring of franchising at 

national level; 

 Technical and legal support for LAs / CJCs; 

 Evaluation of partnerships and interface with policy development; 

 Engagement with LA/CJCs and bus operators; 

 Guidance and knowledge sharing on best practice; and 

 Procurement of back-office ticketing and financial monitoring support 

for multi-operator ticketing. 

LA / CJC recurring 

costs  

(paragraph 

2.4.1.10) 

£225k major urban; £125k town urban; £50k rural 

This represents a range from approximately one FTE in a rural area to 

around 4½ extra FTEs for an average Major Urban network. This includes for 

the following key activities: 

 ongoing management of franchise contracts; 

 updates to Traffic Regulation Orders; 

 financial management and accounting; 

 enforcement and monitoring;  

Page 150



61 

 

Cost Type Summary of Cost Assumptions 

 subsequent franchise round competitions; and 

 contract meetings with operator. 

Local authorities already have existing public transport officers involved in 

managing section 63 subsidised contracts, liaising with commercial 

operators and promoting information/marketing. The costs above represent 

net costs in addition to these activities. 

Operators recurring 

costs  

(paragraphs 

2.4.1.11, 2.4.1.12, 

2.4.1.13, 2.4.1.14 & 

2.4.1.15) 

Increase assumed driver hourly salary to £12.22, representing a 7.5% 

increase on baseline of £11.3738 

An additional increase on driver wages is made in the franchising scenario 

on the basis that  

Costs for low emission buses phased in within OPEX modelling 

Additional lease costs included for low emission buses in line with profile 

identified (i.e. 100% of the service bus fleet to be zero emission by 2035). 

These additional costs are offset by cheaper running costs of electric buses 

compared to diesel.  

Assume no change to other administrative costs 

Other staff and operating costs not associated with drivers and vehicles 

represent around 25% of operators total costs39. Franchising arrangements 

will impose some additional requirements on operators in terms of the need 

to monitor contractual performance and carry out reporting, liaison and 

accounting procedures as part of the contract with the local authority. 

However, there would also be reduced administrative effort required of 

operators in terms of planning routes, ticketing offers, branding and 

marketing. For the purposes of this RIA, it is expected that these costs would 

remain largely unchanged.  

Potential for other OPEX savings not included in modelling  

It is assumed that the franchised networks will have the same operating 

mileage as the present networks but will be better rationalised and 

coordinated. Franchising could reduce operator costs as a result of: 

 stability of network resulting in longer term economies of scale and 

reduced need to carry out activities in respect of competing with 

other operators; 

 better rationalisation of headways to reduce bus-on-bus congestion 

at stops which will reduce dwell times; 

 improved network coverage leading to higher patronage; and 

 consistent and standardised ticketing / boarding arrangements for all 

buses which should reduce dwell times at stops. 

Franchising thus provides opportunities for operators to reduce operating 

costs in some areas, however no savings have been accounted for within the 

modelling to provide a conservative estimate of potential costs.  

  

                                                 

38 Office for National Statistics. 2021. Earnings and hours worked - ASHE Table 3: Transport and 
mobile machine drivers and operatives  

39 CPT Cost Index. 2019. Adding category ‘2 Other labour and staff costs’ and ‘7 Other operating 
costs’ gives a total of 26.3%. 
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High Growth Scenario Costs Assumptions Summary 

As set out in Appendix 2, a high growth bus patronage scenario (of around three times 

current usage) represents a plausible target and potential realistic outcome for Wales – with 

appropriate investment and governance in place, including policy-based initiatives to 

promote use of public transport over private car travel. This is considered consistent with 

meeting the mode share target of 45% of journeys to be made by public transport, walking 

and cycling by 2040 as set out in Llwybr Newydd. 

Achievement of this outcome will rely on rapid and complete reform of bus governance in 

Wales, to enable efficient investment in buses, and design of bus networks and supporting 

infrastructure to work as complete networks to give the best possible service coverage, 

working in conjunction with heavy rail and tram services.  

As a result, and in addition to the Administrative Costs assumptions set out above, the 

following broad cost assumptions for additional spend in the ‘Partnerships Plus+ and 

‘Franchising Plus+’ scenarios have been made: 

 Additional capital spend of £3bn (2020 prices) for bus infrastructure improvements to 

2040, (equivalent to around £165m per annum) and associated infrastructure 

maintenance costs; and  

 Additional £50m (2020 prices) revenue funding per annum for improved frequency of 

services, and expansion of the geographical reach of the bus network. 

Capital costs are based on analysis of potential improvements to bus infrastructure in the 

case study networks, including bus priority measures, bus stops, transfer hubs, station 

improvements, improved integration with rail and Metro networks and measures to improve 

information, branding and marketing. Whilst a detailed assessment of the exact spend has 

not been made, it is likely that a more significant proportion of the spend would be made in 

Major Urban and Town network areas where congestion and bus stop density are highest. 

Revenue funding would be focussed on bus service improvements in Rural and Town areas 

of Wales. Additional revenue could support increased frequency and expansion of scheduled 

bus services and Fflecsi Demand Responsive Transport (DRT) services – consistent with 

the ambition of serving ‘every village, every hour’.  

It should be noted that this is a speculative representation of future bus patronage growth, 

consistent with Welsh Government transport policy and addressing the climate emergency. It 

is not intended to represent a forecast and is not directly linked to specific individual 

infrastructure measures in the economic assessment. Instead, it is an illustrative example of 

how significant investment in bus could translate into higher mode share. To achieve these 

levels of public transport use there will also need to be determined investment in active 

travel and accompanying policies to deter car use to support car-light lifestyles. 
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Appendix 2: Methodology and assumptions for 

calculation of Benefits 

Modelling Benefits Methodology 

Overview 

The economic assessment model prepared for this RIA utilises demographic data, bus 

passenger statistics, and financial statistics for three network examples (and for the whole of 

Wales), available from government sources40. Assessment of the proposals is underpinned 

by an economic assessment model that calculates demand impacts, cost implications and 

economic benefits in accordance with DfT’s Transport Appraisal Guidance (TAG) and best 

practice in economic evaluation. 

A key guiding principle for demand modelling and economic assessment is proportionality, 

which refers to striking a balance between the level of detail and the cost of the modelling, 

considering factors such as the required functionality, data availability, and robustness and 

resource and time constraints. Although the overall project represents changes to bus 

networks across the whole of Wales, at this stage, it was not considered proportional to assess 

every network in Wales in detail. For the economic and patronage assessment, three example 

network plans (Cardiff, Pembrokeshire and Wrexham) provide case studies upon which to 

assess impacts. The results from this analysis give an indication of the economic impacts in 

other Welsh local authorities, and extrapolation to an all-Wales level on a pro-rata basis. The 

example networks represent the following types of locations in Wales:  

 a large urban bus network (Cardiff);  

 a rural / inter-urban network (Pembrokeshire); and  

 a smaller urban / town network (Wrexham).  

The economic assessment includes estimates of operating costs, administrative costs and 

capital expenditure. The demand modelling provides a means to illustrate the potential growth 

in passenger numbers, and to identify the scale and range of measures which are likely to be 

needed to achieve the targeted growth. The demand figures are then used to estimate the 

impact on revenues. 

The RIA covers a 30-year appraisal period from 2024/25 to 2054/55 to ensure the evaluation 

of costs and benefits is made over the medium term. In line with HM Treasury Green Book 

guidance, future costs and benefits have been discounted using the Treasury’s central 

discount rate of 3.5%41 (unless otherwise stated), to a 2019/20 base year. 

Passenger Demand Impact  

The demand modelling provides a means to estimate the potential growth in passengers, 

compare potential growth in each scenario and illustrate the relative importance of measures 

aimed at achieving that growth. The calculations require two key sets of inputs:  

 Estimated current passenger journey numbers and forecast change in passenger 

numbers in a ‘do minimum’ scenario (as described below);  

                                                 

40 Department for Transport. 2021. Bus Statistics.  

41 HM Treasury. 2020. The Green Book: central government guidance on appraisal and evaluation  
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 Estimated journey times before and after network and other improvements have been 

implemented (generally expressed in transport planning studies as Generalised 

Journey Time – which includes perceived time to reflect quality and reliability aspects).  

Outline matrices of bus travel, including the origin-destination pattern, for each case study 

area have been obtained and summarised from the SEWTM (South East Wales Transport 

Model), NWTM (North Wales Transport Model) and SWMWTM (South West & Mid Wales 

Transport Model) strategic models.  

In order to provide a robust baseline for planning measures to grow bus patronage, it is useful 

to identify a ‘do minimum’ scenario. Forecasts are taken from the DfT’s National Trip End 

Model42 (NTEM), which is generally used as the basis for future travel forecasts for DfT 

transport business cases. The modelling approach assumes a continued decline of bus 

demand in the business-as-usual option as set out in NTEM, which suggests that bus journeys 

in Wales will decline by 4.3% over the period to 2030, but with decline in each local authority 

varying between 1.4% and 8.3%. 

Generalised Journey Time  

The primary mechanism through which bus improvements translate into higher demand and 

benefits for users is through adjustments to the actual or perceived cost of travel, which is 

expressed in the term Generalised Journey Time (GJT). The GJT combines the costs of 

different elements of a journey – such as wait time, in-vehicle time and reliability – into a single 

overall measure. By applying values of time to each element of bus travel (using standard 

values which are published in WebTAG and elsewhere), it is possible to calculate the direct 

and non-direct travel times for users.  

Some interventions directly affect users’ journey times (for example, improved bus network 

coverage, improved service frequency, bus priority measures). Other measures (for example 

improved bus stops and vehicles) relate to the quality of bus services. Such quality factors can 

have some impact on actual journey times, but they also affect the way users perceive bus 

services and make bus travel more attractive at any given level of cost or journey time. There 

are a range of values in technical literature – typically based on ‘willingness to pay’ or stated 

preference surveys – which express these improvements as reduction in GJT. This allows 

quality factors to be incorporated into the modelling frameworks in a similar way to actual 

changes in fares or journey times.  

The formula for calculating the average GJT within bus networks takes the form:  

 GJT = IVT + S + I + R + Q  

Where:  

 IVT is the ‘in-vehicle’ travel time;  

 S is the service interval penalty;  

 I is the interchange penalty;  

 R is the reliability of bus services; and,  

                                                 

42 Department for Transport. 2016. NTEM data release notes and frequently asked questions. NTEM 
National Trip End Model (NTEM) bus use projections are presented in a software package called 
TEMPro. The data in NTEM is not based on observations or fare data but is derived from Census data 
and forecast patterns of population and employment. 
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 Q is a service quality factor  

The potential uplift in passenger demand is calculated by applying an elasticity of demand with 

respect to GJT (where elasticity is a parameter which determines the relationship between 

changes in GJT and changes in demand). The value of the elasticity is based on 

recommended values identified in a 2018 study for the DfT43.  

Table A2- 1: Elasticity Values 

Journey Type GJT Bus Elasticity Value 

Commute -1.15 

Leisure -1.05 

Bus System Components 

Significant growth of passenger numbers is generally reliant on provision of high-quality 

passenger experience across all components of the bus system. The range of potential bus 

improvements and initiatives that have been considered in this study are summarised in Table 

A2- 2, each of which is modelled in turn.  

Table A2- 2: Modelled Components of Bus System Improvements 

Theme Bus System Components 

Network Arrangements 
Network Arrangements 

Integrated Ticketing 

Infrastructure 
Improved Corridor Speeds 

Bus Stops / Transfer Hubs 

Vehicles 
Bus Boarding / Alighting 

Vehicle Quality & Decarbonisation 

Enablers 
Information, Branding & Marketing 

Transport Policy 

 

The key element of a bus improvement strategy for Wales is to plan and operate bus services 

as a co-ordinated network in each area and allow people to choose to rely on buses to meet 

their day-to-day travel, with a wider range of realistic destinations by bus. Provision of 

integrated ticketing, which allows seamless transfers between buses using a single ticket is a 

key aspect of a network-based approach. Co-ordinated networks in urban areas will comprise 

high frequency services with a series of interchange points where services meet, whereas in 

rural areas (with lower frequency services) an effective network will rely on consistent and co-

ordinated timetables. 

                                                 

43 RAND Europe. 2018. Bus fare and journey time elasticities and diversion factors for all modes: A 
rapid evidence assessment.  
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In general, bus priority measures in Wales which have involved on-road bus lanes or 

segregated busways have delivered measurable improvements in journey times, reliability, 

user satisfaction and patronage increases. In the context of a network-based approach, 

infrastructure measures (such as bus priority measures, interchanges and bus stop 

improvements) can potentially produce higher levels of patronage across the whole network 

and can also reduce operating costs – and hence justify significant capital costs. 

New vehicles and automated ticketing systems can allow faster boarding and alighting, 

reducing dwell time at stops and speeding up journeys. They can also provide a high degree 

of comfort for passengers and lower levels of emissions in line with Welsh Government’s 

decarbonisation commitments. Transitioning to a zero-emission fleet is a core part of the future 

strategy for bus in Wales. 

In combination with a network-based approach, improved travel information (with easy-to-

understand network maps), and adoption of a single brand for each local network, have a 

fundamental role in attracting people to use, and trust, the bus network. Wider transport policy 

initiatives, such as limitation on parking, or traffic management, are also important in 

incentivising people to use sustainable modes.  

Assessment Scenarios Overview 

Costs and benefits for statutory partnerships and franchising have each been assessed under 

two scenarios. The first represents a notional scenario in which non-legislative measures, such 

as bus stop improvements, bus stations, bus priority measures, are not included as they are 

not directly required or affected by the legislation. These scenarios are referred to simply as 

‘Statutory Partnerships’ and ‘Franchising’. Under the franchising option, tendering of services 

to operators is the basis for assessing costs, but with an alternative of a direct award (to either 

a local authority-owned operator or a private operator) also considered. 

In practice, and given Welsh Government’s aspirations around net-zero, it is likely that 

implementation of the legislative measures would include a range of supporting investment in 

transport infrastructure and policy measures. These supporting measures are likely to produce 

significant benefits and patronage increases at a scale higher than the legislative proposals 

themselves. Hence the legislative proposals can be considered as enabling measures, which 

provide an enhanced ability to lock in benefits of wider, and potentially substantial, investments 

in measures such as on-street or bus station infrastructure, low emission bus fleets and bus 

priority measures. These scenarios are referred to as ‘Statutory Partnerships Plus+’ and 

‘Franchising Plus+’. 

The remainder of this section provides a description of the modelling assumptions applied in 

each scenario, relating to benefits for each of the elements assessed. Table A2- 3 provides 

an overview of benefits categories and notional scale of impact in each of the scenarios. Some 

benefits have been quantified within the economic modelling, whilst others are referred to 

qualitatively within the RIA text.  
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Table A2- 3: Summary of bus system component benefits by option scenario  

Bus System Component 
Statutory 

Partnerships 
Franchising 

Statutory 
Partnerships 

Plus+ 
Franchising Plus 

Network  

Arrangements 
    

Integrated  

Ticketing 
    

Improved Corridor 
Speeds     

Bus Stops /  

Transfer Hubs 
    

Bus Boarding / Alighting     

Vehicle Quality & 
Decarbonisation     

Information, Branding & 
Marketing     

Transport Policy     

Key:  

 Benefits referred to qualitative only within RIA text, but not quantified  

 Benefits quantified within economic modelling 

 Low to high beneficial impact for option scenarios (indicative only) 

Key assumptions for each of the components are explained in further detail in in turn in the 

following sections. Benefits are applied in the model for each category by two key sets of 

inputs: 

 GJT benefits – based on WebTAG values and evidence from literature; and  

 Proportion of trips affected – reflecting that the benefits of some measures only apply 

to a proportion of passengers e.g. interchange hubs are only used by those using 

multiple services 

Throughout the descriptions of key assumptions, benefits estimates are referred to in 

financial (cash) and economic (non-cash) terms, as described below: 

Financial impacts: 

 Operator benefits: This is the additional revenue bus operators may receive, based 

on extra patronage multiplied by average ticket prices; and 
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 Government benefits: This covers central government benefits and local 

government benefits.  

Economic impacts: 

 User benefits: The approach to estimating passenger economic benefits is to 

monetise the range of benefits according to their Generalised Journey Time (GJT) 

savings. This approach summates actual time savings (if journeys are made more 

quickly) and ‘perceived’ time savings as a result of improvements to elements of the 

bus system (such as information). This approach follows the general approach set 

out in Department for Transport’s Transport Appraisal Guidance (WebTAG)44. The 

GJT benefits of each relevant change to network arrangements, integrated ticketing, 

vehicle quality and travel information are based on standard values of time published 

in TAG and other research documents. There are a range of values in transport 

planning research literature – typically based on ‘willingness to pay’ style surveys – 

which equate these improvements to an equivalent reduction in GJT or fares. We 

have also included health benefits to reflect the fact that travelling by bus is expected 

to involve more walking than travelling by car, and the social value of trips that could 

not take place without an effective bus network. 

 Non-user benefits: Non-user benefits (e.g. time savings to other travellers if more 

passengers use buses, carbon reductions, accident reductions, etc.) are also 

calculated according to WebTAG guidance.  

  

                                                 

44 Department for Transport. 2021. Transport Analysis Guidance (TAG)  
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Benefits of Network Arrangements 

Key assumptions for network arrangements in each of the modelled scenarios are provided 

below in Table A2- 4. 

Table A2- 4: Summary of Network Arrangements Modelling Assumptions by Scenario 

Scenario Summary of Modelling Assumptions 

Statutory 
Partnerships 

GJT improvements and demand uplift calculated based on case study unified networks 
for Cardiff (Major Urban), Wrexham (Town) and Pembrokeshire (Rural).  

A partnership approach would enable only partial influence over the shape of the network. 
There are significant obstacles to delivering the types of changes that would create passenger 
benefit. Allocation of bus resource from different operators to specific routes (e.g. to create a 
high frequency orbital service line, or a feeder line to an interchange hub) would not be 
feasible due to the likely need for cross-subsidisation involving reallocation of revenue 
between operators - and hence the necessary full co-ordination between services and 
efficient use of overall bus resource would not be achievable. Even with a partnership in place 
there is unlikely to be sufficient incentive for operators to invest in significant network changes 
over the long term. The GJT benefits have been set to 50% of the franchised network, to 
reflect these trade-offs. 

Network improvements in a partnership model are likely be limited to better timetable co-
ordination of services and ticketing improvements. For the present network, wait times for 
interchange have been subject to a penalty time of 7.5 minutes (an industry standard value), 
whilst an interchange penalty of 545 minutes has been used in the calculation of GJTs for 
Statutory Partnerships to reflect the complexity for passengers of interchanging between 
different operators’ services compared to the fully co-ordinated franchised network. 

Franchising 

GJT improvements and demand uplift calculated based on case study unified networks 
for Cardiff (Major Urban), Wrexham (Town) and Pembrokeshire (Rural).  

The network would be planned so that every service is fully co-ordinated and routed to 
interchange hubs. For the present network, wait times for interchange have been subject to a 
penalty time of 7.5 minutes (an industry standard value) whilst an interchange penalty of 2.5 
minutes is used in GJT modelling to reflect easier transfer opportunities, simplified network 
with limited duplication of services and standard headways. This is considered a robust figure, 
with some UK research46 suggesting that a guaranteed connection could reduce the bus 
penalty to 0.9 minutes. 

No competition between service lines would allow the bus vehicle resource to be planned as a 
many-to-many grid network of high frequency services with planned transfer points – which 
dramatically increases the range of practical journeys possible by bus.  

A planned approach would improve network coverage, by efficient allocation of resources to 
create an appropriate mix of frequent services, long-distance express services, feeder 
services; for example, instead of operating low frequency services into central areas, these 
services could be operated as short feeder services at high frequency to interchange hubs. 

Statutory 
Partnerships 
Plus+ 

As per Statutory Partnerships. 

Franchising 
Plus+ 

As per Franchising. 

                                                 

 

46 Scottish Executive Central Research Unit. 2001. Interchange and Travel Choice - Volumes 1 and 2.  
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Benefits of Integrated Ticketing 

Key assumptions for integrated ticketing in each of the modelled scenarios are provided below 

in Table A2- 5. 

Table A2- 5: Summary of Integrated Ticketing Modelling Assumptions by Scenario 

Scenario Summary of Modelling Assumptions 

Statutory 
Partnerships 

No Impact 

An enhanced partnership could enable integrated ticketing, but majority agreement would be 
required. As many operators already provide multi-operator tickets, the benefits of new 
partnership agreements on ticketing are considered negligible. Operators would probably 
retain their own ticket offers - meaning the ticketing offer to passengers will retain a level of 
complexity. Changes to ticketing arrangements on a network basis would continue to be very 
challenging. For example, use of a single multi-operator ticket or introduction of flat fares 
would require significant negotiation with each individual operator to agree how subsidy 
payments and revenue reimbursement would work for different types and combinations of 
journeys. This considerable administrative burden and requirement for complex revenue 
redistribution processes would act as barriers to the introduction of simple, straightforward, 
affordable tickets for passengers.  

A successful network would tend to have an increasing number of two and three-leg journeys, 
which would further increase the complexity of revenue allocation – which would inevitably 
have winners and losers and would ultimately be incompatible with a deregulated competitive 
environment. Overall, the key benefit of a simple to understand ‘freedom pass’ ticket will be 
unachievable within a partnership approach. 

 

Franchising 

Apply 1.43 minutes47 GJT improvement to 50% of fare-paying journeys to account for 
simplified ticketing. 

One ticket system for all services, giving passengers full everywhere-to-everywhere access 
across the bus network; effectively a ‘freedom pass’. The simplicity of a single ticket system 
for all services and journeys is a critical aspect of allowing people to make a lifestyle choice to 
use buses to fulfil a significant proportion of their travel needs. Bus passengers would benefit 
from flexible use of ticketing products across different bus services. A simple, integrated 
ticketing system would facilitate multi-leg journeys without excessive cost by reducing the cost 
of journeys that currently require separate tickets. 

Proportion of trips affected reflects the fact that not all journeys would benefit from simplified 
ticketing (i.e. single leg trips, or those where multi-operator tickets are already available). 

Statutory 
Partnerships 
Plus+ 

As per Statutory Partnerships. 

Franchising 
Plus+ 

As per Franchising. 

 

  

                                                 

47 Department for Transport. 2020. TAG Unit M 3.2 Public Transport Assignment  
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Benefits of Improved Corridor Speeds 

Key assumptions for improved corridor speeds in each of the modelled scenarios are provided 

below in Table A2- 6. 

Table A2- 6: Summary of Improved Corridor Speeds Modelling Assumptions by Scenario 

Scenario Summary of Modelling Assumptions 

Statutory 
Partnerships 

No Impact 

Infrastructure measures to improve corridor speeds are considered within the EQP+ scenario. 

Franchising 

Minimal impact – benefits not quantified 

Infrastructure measures to improve corridor speeds are considered within the Franchising+ 
scenario. 

There may be opportunities to improve bus journey times on some corridors by reducing over-
bussing by improving co-ordination of services and rationalising headways. However this is 
likely to be limited to a limited number of corridors, and shorter sections of routes in urban 
centres, thus not considered significant. 

Statutory 
Partnerships 
Plus+ 

Journey time savings are applied based on examination of potential bus priority 
measures in the Cardiff (Major Urban), Wrexham (Town) and Pembrokeshire (Rural) 
case study networks. The proportion of passengers affected is weighted by the 
proportion of bus-kilometres operated on corridors with infrastructure improvements.  

This measure would reduce OPEX and allow operators to improve journey speed and / or 
increase frequency (or to improve profitability).  

A partnership approach would seek to ensure that the operator and local authority are fully 
aligned in respect of the location and usage of bus priority measures. Infrastructure can 
however be inefficiently used (at a level less than planned) as there is no direct control over 
bus routes and frequencies.  

Inertia in planning and implementing bus schemes due to the lack of overall control of both 
main parties (the local authority and bus operator) can hinder investment of resources and 
commitment in the project development process. 

Franchising 
Plus+ 

Journey time savings are applied based on examination of potential bus priority 
measures in the Cardiff (Major Urban), Wrexham (Town) and Pembrokeshire (Rural) 
case study networks. The proportion of passengers affected is weighted by the 
proportion of bus-kilometres operated on corridors with infrastructure improvements.  

In a franchised network, the local authority can ensure that bus priority measures are fully 
aligned with core service routes and that measures are properly targeted at major delay 
locations – and are well-maintained and operated by the highway authority. This will ensue 
the long-term maintenance, enforcement and usage of bus priority measures, provided 
governance arrangements allow responsibility for franchising and road allocation in the same 
place. 

Direct control of bus routing would speed up project planning processes, as infrastructure 
design and bus routing, frequency, and bus stop planning would be carried out as an 
integrated process from the outset. In practice, this would mean bus priority measures could 
be delivered quicker and at lower cost. 

  

Page 161



72 

 

Benefits of Bus Stops / Transfer Hubs 

Key assumptions for bus stops/transfer hubs in each of the modelled scenarios are provided 

below in Table A2- 7. 

Table A2- 7: Summary of Bus Stops / Transfer Hubs Modelling Assumptions by Scenario 

Scenario Summary of Modelling Assumptions 

Statutory 
Partnerships 

Apply a 0.45p benefit for paper timetables & 1.691 minute improvement for RTPI (at 
bus stops) to half of the level of passengers (compared to franchising scenario) in 
each case study network.  

Whilst there should be more stability of bus timetables and routes than in the do-nothing 
case, there is also often a lag between information displayed at bus stops and changes to 
bus services by commercial operators. Multi-operator routes, branding and ticketing makes 
information and fares more complex to understand and display at bus stops. Network maps 
may only be available in some areas, or may only show the bus routes of the operator 
publishing them. Transfer is not a key feature of the present network and introduction of 
transfer hubs and facilities will need formal partnership agreement to ensure services will 
operate via the hubs.  

As a result, it is unlikely that the same number of passengers would have the benefit of 
better information and knowledge of services when compared to the franchising scenario, 
and the benefits are applied to half as many passengers in each of the case study networks. 

Franchising 

Apply a 0.45p48 benefit for paper timetables & 1.691 minute improvement for RTPI (at 
bus stops) to proportion of passengers affected in each case study network.  

In a franchising scenario, fewer service numbers would call at most stops, particularly in 
urban areas. There would also be long-term certainty, and a stable network of bus services 
with consistent routes, numbering and branding. This would allow stops to become ‘stations’ 
(or ‘hubs’) – with better branding and information and accompanying facilities such as cycle 
parking/shared-bike rental able to be installed within a comprehensive and planned mobility 
network. Changes to bus schedules would be limited within a franchise regime – with a 
reduced need for frequent updates of timetable information at stops. 

Transfers between bus services would be a key feature of a franchised, joined-up, unified 
network – and planned introduction of transfer hubs and facilities is a major benefit of having 
control over where buses run e.g. feeder buses connect with core high frequency services at 
bus hubs. The benefits identified are applied as a proxy for passengers having better 
information and knowledge of services at improved bus stop/interchange facilities.  

Statutory 
Partnerships 
Plus+ 

Apply a 1.081 minute improvement to proportion of passengers using new bus stops 
in each case study network.  

With a Partnership in place, there should be more stability of bus timetables and routes and 
bus stops upgrades can take place.  

Franchising 
Plus+ 

Apply a 1.081 minute improvement to proportion of journeys for new bus shelters, 
0.45p2 benefit for paper timetables & 1.691 minute improvement for RTPI (at bus stops) 
to proportion of passengers affected in each case study network. 

Stops would be upgraded to a uniform standard with better branding and information, and 
facilities such as cycle parking/shared-bike rental. Changes to bus schedules would be 
limited with a reduced need for frequent updates of timetable information at stops.  

 

                                                 

48 Steer Davies Gleave. 2004. Valuation of Station Facilities, Draft Final Report to GMPTE. 
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Benefits of Improved Bus Boarding / Alighting 

Key assumptions for bus boarding/alighting in each of the modelled scenarios are provided 

below in Table A2- 8. 

Table A2- 8: Summary of Boarding / Alighting Modelling Assumptions by Scenario 

Scenario Summary of Modelling Assumptions 

Statutory 
Partnerships 

No Impact. 

Operators are migrating to smart/cashless boarding, but urban operators have shown no 
inclination to modify their fleet to double door vehicles with for improved boarding/alighting. 
Hence boarding / alighting times will remain as a significant proportion of the overall journey 
time (which can be as much as 30% for urban bus routes). 

Including a move to multi-door operation and boarding / alighting would not be realistically 
achievable under a partnership due to the major long-term commitment involved in vehicle 
configuration and associated ticketing / revenue enforcement arrangements. 

Franchising 

A 5% journey time improvement is applied to Major Urban and Town networks as 
multiple door boarding is rolled out across the fleet. No adjustment is applied to rural 
networks. The proportion of passenger journeys affected is consistent with the profile 
of fleet improvements as noted in the Vehicle Quality line.  

Franchising will enable a planned a long-term transition to buses with multiple doors (primarily 
in urban areas) – which together with on-board tap-on ticketing facilities will significantly ease 
boarding (with associated reduced dwell time).  

Previous analysis by pteg49 suggests that if all bus passengers were to switch to pre-paid 
tickets, bus operating costs could fall by 3% due to lower journey times and demand would 
increase by 3.8%. The addition of multiple door boarding would provide further journey time 
savings. A 5% journey time improvement is considered conservative based on analysis of 
existing dwell times on urban corridors in Wales. 

No adjustment is applied to rural networks, on the basis that bus stop dwell times do not form 
as considerable delays when compared with urban corridors. 

Statutory 
Partnerships 
Plus+ 

As per Statutory Partnerships. 

Franchising 
Plus+ 

As per Franchising. 

 

  

                                                 

49 pteg. 2015. Public Transport Ticketing Schemes Block Exemption Review (CMA) – Consultation Response  
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Benefits of Vehicle Quality & Decarbonisation 

Key assumptions for vehicle quality and decarbonisation in each of the modelled scenarios 

are provided below in Table A2- 9. 

Table A2- 9: Summary of Vehicle Quality & Decarbonisation Modelling Assumptions by Scenario 

Scenario Summary of Modelling Assumptions 

Statutory 
Partnerships 

Decarbonisation benefits of zero emission bus fleet quantified. Assumed Net Zero 
Wales commitments are not met (100% of the service bus fleet to be zero emission by 
2040). 

Apply following adjustments: Modern, comfy bus with Wi-Fi and chargers: 6p (Fare-
Payers) & 2.20 minutes (Conc.). Proportion of trips affected is in line with the roll out of 
new fleet.  

Partnerships could involve agreement on vehicle types and propulsion systems. However, 
operators would need financial support to transition to zero emission buses and would be 
likely to require funding. The transition would be piecemeal with separate agreements for 
funding for each operator. 

Franchising 

Decarbonisation benefits of zero emission bus fleet quantified. Assumed Net Zero 
Wales commitments are met (i.e. 100% of the service bus fleet to be zero emission by 
2035). 

Apply following adjustments: Modern, comfy bus with Wi-Fi and chargers: 6p (Fare-
Payers) & 2.2050 minutes (Conc.). Proportion of trips affected is in line with the roll out 
of new fleet.  

Franchising is likely to have an economy of scale cost-reduction benefit if buses are 
purchased via franchising authorities – and could also enable a greater scope for identifying 
additional funding plan e.g. developers could potentially fund a fleet upgrade on a particular 
service line. 

An organised, Wales-wide programme for transitioning to zero emission buses would 
potentially provide a basis for a planned cascading of zero emission buses throughout Wales. 

Statutory 
Partnerships 
Plus+ 

As per Statutory Partnerships. 

Franchising 
Plus+ 

As per Franchising. 

 

  

                                                 

50 Steer Davies Gleave. 2017. West Yorkshire Stated Preference Research Final Report  
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Benefits of Information, Branding & Marketing 

Key assumptions for information, branding and marketing in each of the modelled scenarios 

are provided below in Table A2- 10. 

Table A2- 10: Summary of Information, Branding & Marketing Modelling Assumptions by Scenario 

Scenario Summary of Modelling Assumptions 

Statutory 
Partnerships 

Apply a 0.49 minute51 GJT adjustment to 50% of trips 

A single online real time platform and ticketing arrangements could be included as part of 
online journey planners. However, ticketing arrangements and network maps would remain 
somewhat complex with overlap of different operators’ services and would not be available to 
all customers. Individual bus operators would generally seek to continue to control marketing 
of their services, perhaps with an overarching network brand. 

Franchising 

Apply a 0.49 minute12 GJT adjustment to 100% of trips 

Under franchising, there would be a unified brand if bus services in Wales and a single, clear 
point of contact with comprehensive information provided through various channels (e.g. on 
buses, at stops and stations, and on the web). All services would be included in a single 
information platform, with integrated information on other transport modes (e.g. rail, shared 
mobility services). A single network brand in an area matches with the concept of a unified 
network. A unified brand will ensure that the network is simple to understand and easily 
recognisable, giving customers confidence in using the public transport network. 

Network maps to be produced which will be easy to understand with limited overlap and 
information on transfer possibilities provided due to no competition barrier between different 
services. 

Marketing could be aligned to local authority and Welsh Government priorities e.g. climate 
change, health, air quality issues etc. There are opportunities to promote and market network 
benefits to bus users/public. 

Statutory 
Partnerships 
Plus+ 

As per Statutory Partnerships. 

Franchising 
Plus+ 

As per Franchising. 

  

                                                 

51 Department for Transport. 2020. TAG Unit M 3.2 Public Transport Assignment - apply 29% for Web Based Information (Table 
2 - Valuation of Information Provision) to the RTPI at 1.69 (TAG Table M 3.2.1)  
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Benefits of Wider Transport Policy 

In respect of assessing potential patronage increases due to improved bus networks, 

application of elasticity-based assessment of demand within this RIA, according to the 

guidance outlined in WebTAG, is considered a conservative approach. Whilst this approach 

is widely used, for example in rail patronage forecasting, it does not fully account for step-

changes in connectivity due to the fact that it is based on factoring existing bus usage. If 

demand between an origin-destination pair is very small, application of a significant GJT 

improvement results in only a small uplift. In considering a comprehensive investment in an 

integrated public transport network to improve connectivity right across the network, additional 

mode shift to public transport is likely to be much larger.  

In addition to the impacts of significant connectivity improvements, consideration of longer-

term elasticities resulting from sustained investment in public transport and measures to 

manage demand for car trips is required. Llwybr Newydd52 sets out Welsh Government’s 

transport ambitions to 2040, and includes the following measures which are pertinent to 

consideration of the long-term impact of policy on potential demand for buses: 

 target of 45% of journeys to be made by public transport, walking and cycling by 2040; 

 target of 30% of the workforce to work at or near to home on a regular basis; 

 deliver a strategy for fair road-user charging in Wales as part of a broader package of 

measures to improve travel choices; 

 Support measures that move away from individual vehicle ownership to shared 

solutions, including car-sharing, car clubs, bike sharing and Mobility-as-a-Service 

(MaaS); 

Similar ambitions to reduce the number of journeys taken by private cars and increase the 

number of people walking, cycling and using public transport. are reflected in other policy, 

including:  

 An aim is to reduce the number of car miles travelled per person by 10% by 203053; 

 Place based approach to land use development, promoting transit orientated 

development, focusing higher density and mixed-use development around public 

transport stations and stops and promotion of car-free and low car developments in 

accessible locations54; and 

 Carrying out a review of Welsh Government’s support for projects to increase road 

capacity55. 

It is recognised that supporting a step-change, high growth, modal shift to buses (and trains) 

will require a large capital investment and ongoing revenue support beyond the current level. 

Over time, this wider transport policy context, supported by continued investment in the public 

transport network, is likely to influence perceptions of public transport and support lifestyle 

choices which mean that more journeys are made by bus (e.g. to reduce household car 

ownership or to change work/home location).  

                                                 

52 Welsh Government. 2021. Llwybr Newydd: the Wales Transport Strategy  

53 Welsh Government. 2021. Net Zero Wales: Carbon Budget 2 (2021-2025)  

54 Welsh Government. 2021. Future Wales: The National Plan 2040  

55 Welsh Government. 2021. Roads Review  
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The key assumptions to account for impacts of wider transport policy in each of the modelled 

scenarios are provided below in Table A2- 11. 

Table A2- 11: Summary of Wider Transport Policy Modelling Assumptions by Scenario 

Scenario Summary of Modelling Assumptions 

Statutory 
Partnerships 

Wider Transport Policy Not Included 

Purpose of this scenario is to consider the impact of changes to the regulatory framework for 
buses in isolation to allow direct comparison between options. 

Franchising 

Wider Transport Policy Not Included 

Purpose of this scenario is to consider the impact of changes to the regulatory framework for 
buses in isolation to allow direct comparison between options.  

Statutory 
Partnerships 
Plus+ 

Apply demand multiplier of 2.9 (as per growth in Franchising Plus+ scenario) to 
account for impact of Wider Transport Policy measures such as road user charging 

Uplift consistent with Franchising+ scenario to allow direct comparison between scenarios. As 
this is applied to a lower base demand, the target mode share target set out in Llwybr Newydd 
would not be met by 2040.  

It is noted that partnerships will require agreement between operators and local authorities, 
and compromises may have to be made in terms of what is deliverable. The commercial 
imperative for operators will be to some extent incompatible with fixing a long-term operational 
plan needed to create certainty for improvement measures. In addition, agreed network 
arrangements would require renegotiation every time a 3rd party bus operator intended to 
operate a new service. As a result, the network is unlikely to be as stable as under franchise 
arrangements. This would cause significant risks in relation to investment and policy 
decisions, meaning that wider transport policy would have as significant an impact.  

That said, it is difficult to assess the potential long-term impacts of wider policy measures with 
partnerships in place. Use of the same growth rate as the Franchising Plus+ scenario 
provides a best-case scenario, and a basis for like for like comparison. Although, for the 
reasons set out above, there are significant risks associated with network stability in a 
partnership model, and franchising is considered to provide significantly sounder basis for 
locking-in the benefits of wider transport policy.  

Franchising 
Plus+ 

Apply demand multiplier of 2.9 to align with mode share targets set out in Llwybr 
Newydd 

Equivalent to trebling bus patronage in Wales by 2040 (2018 base year), which is considered 
consistent with meeting the mode share target set out in Llwybr Newydd.  

A franchised arrangement will provide long-term, stable and coherent network. This provides 
a sound basis for incorporating additional investment in public transport infrastructure and 
policy measures to reduce the number of journeys taken by private cars would have 
maximum effect. 
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How can high growth in bus patronage be achieved? 

Potential changes in how often people use buses has been investigated to understand how 

realistic a future high growth bus scenario is. The baseline from which to consider future 

growth is that current usage of buses in Wales is approximately 100M trips per year (in 2018), 

which equates to an average 32 trips per person per year. In practice, usage varies from well 

over 200 trips per year for some people for whom public transport is convenient, to virtually 

no trips at all for some people.  

In order to understand how a step change increase in bus use could be achieved, a potential 

future scenario has been built based on the following steps 

(1) Survey data collected for South West Wales56 provides a basis to understand how public 

transport usage varies amongst the population. The data provides a range of categories 

of frequency of bus use (from daily use to less than monthly) and shows the proportion 

of people in each category of use, including those who never use bus. 

(2) Similar survey data for Germany has been identified which shows typical bus and rail 

use for each category of use (per week and per month); 

(3) The two sets of data have been compared, from which an illustrative scenario for Wales 

has been built. This scenario shows that if bus use in Wales jumps one category of use, 

then a tripling of overall trips could result. For example, this growth scenario would 

involve people who currently use buses twice a month increasing their use to twice per 

week.  

Data for this illustrative example of how bus use could increase substantially is shown in Table 

A2- 12 which shows a typical frequency of bus use per week in South West Wales, with an 

approximate average bus use per head of 37 (which is broadly equivalent to the average 

Wales bus usage in 201457), and for train trips at 10 trips per head per year58. For Germany, 

the equivalent public transport use per inhabitant per year (in 2018) is estimated at 104 i.e. 

around 2½ times greater than usage in Wales.  

  

                                                 

56 SWWITCH. 2014. South West Wales Travel Pattern Survey 

57 Department for Transport. 2021. BUS0108: Passenger journeys on local bus services by region: 
Great Britain, annual since 1970 

58 Welsh Government. 2018. Statistical Bulletin: Rail transport, April 2017 to March 2018 
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Table A2- 12: Illustrative example of existing bus mode share 

Frequency of Use category  

Bus Use 
(Wales example) 

Train Use 
(Wales example) 
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Daily 40 2.3% 920 40 1.0% 400 50 13% 6500 

1-3 days/week 16 13.8% 2208 12 1.1% 132 20 10% 2000 

1-3 days/month 4 3.9% 156 4 4.7% 188 5 13% 650 

Less than monthly 1 7.2% 72 1 22.4% 224 1.2 22% 264 

Never 0 72.8% 0 0 70.7% 0 0 41% 0 

Total trips per 1000 people/month - 100% 3356 - 100% 944 - 99% 9414 

Average Trips/year/person/year 4 - - 37 - - 10 - - 104 

Notes:  

1. Based on Pembrokeshire data from South West Wales Travel Pattern Survey 2014 (SWWITCH); to represent 
average values for Wales 

2. Based on South West Wales data from South West Wales Travel Pattern Survey 2014 (SWWITCH); to 
represent average values for Wales  

3. Based on Mobility in Germany; 2018 data59. Trip numbers per month have been increased by a factor of 1.25 
to represent more trip-making per day in Germany where public transport is more comprehensive. 

4. Total trips per year is assumed to be a multiplier of 11 x 1 month of trips to allow for holiday, illness, weather 
etc for say 1 month when residents to not make local trips. 

 

Inspection of data for public transport usage in Germany (in Table A2- 12) shows that the 

difference between Wales and Germany is that the frequency of weekly usage in Germany is 

effectively a category higher than is the case in Wales. For example, in Wales, around 14% of 

people use buses between once and three times per week, whereas in Germany 13% of 

people use public transport on a daily basis59.  

Table A2- 13 provides an illustrative basis for a future high growth scenario for Wales, in which 

the use of buses is assumed to increase by one ‘frequency of use’ category. For example, 

people who currently use buses 1-3 times a month increase their usage to 1-3 times per week 

and so on. The proportion of people who never use buses has been reduced to 41% to match 

average German public transport usage. As can be seen in Table A2- 13, this high growth 

scenario results in bus usage at around three times current use (at 105 trips per inhabitant, 

compared to a baseline of 37 trips per inhabitant), and it is also noted that over 95% of these 

bus trips are made by people who already use buses.  

                                                 

59 Federal Ministry of Transport and Digital Infrastructure. 2019. Mobility Trends in Germany  
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Table A2- 13: Illustrative example of potential future bus mode share 

Frequency of Use category 

Bus Use 
(Existing estimation) 

Bus Use 
(Potential future estimation) 
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Daily 40 2.3% 920 50 16.1% 8050 

1-3 days/week 16 13.8% 2208 20 3.9% 780 

1-3 days/month 4 3.9% 156 5 7.2% 360 

Less than monthly 1 7.2% 72 1.2 31.8% 382 

Never 0 72.8% 0 0 41.0% 0 

Total trips per 1,000 people/month - 100% 3,356 - 100% 9,572 

Average Trips/year/person/year - - 37 - - 105 

It is concluded that a high growth bus patronage scenario (of around two to three times current 

usage) represents a plausible target and potential realistic outcome, with bus as a key part of 

a multi-modal metro system across Wales, and appropriate investment and governance in 

place, including policy-based initiatives to promote use of public transport over private car 

travel and investment in s for the most densely populated parts of Wales.   

It should be noted that this representation of future bus trips per inhabitant is not intended to 

represent a forecast but is instead meant as an illustrative example of how people’s willingness 

to use bus more can translate into a significantly higher mode use.   
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Aligning the Economic Appraisal with Welsh Government’s 
Strategic Objectives 

Overview 

Welsh Government have set out ten strategic well-being objectives in the Programme for 

Government60. These priorities are reflected in the new Wales Transport Strategy, Llwybr 

Newydd61 which sets out the Welsh Government’s specific priorities for transport in detail.  

Drawing on, and synthesising, the well-being objectives, the specific commitments set out in 

the Programme for Government and Llwybr Newydd, key Welsh Government values pertinent 

to this RIA comprise: 

- Promoting well-being and health; 

- Addressing climate change; 

- Promoting social justice; and 

- Improving the quality of jobs and increasing employment. 

This section describes how general principles set out in the Green Book62 have been applied 

in a way that is fully aligned with the values and strategic transport objectives of the Welsh 

Government, taking each of the strategic objectives above in turn. Adjustments to the 

modelling are applied consistently across all scenarios. 

Promoting well-being and health 

It is recognised that transport has a wide range of implications on both health and general 

well-being. There is a large body of evidence linking active travel to better health and well-

being outcomes, with successful projects showing high value for money once the health 

benefits are monetised. 

Increased use of bus services is associated with greater levels of walking amongst 

passengers to access/egress to/from bus stops. The World Health Organisation (WHO) 

Health Economic Assessment Tool (HEAT) has been used to estimate the monetised health 

benefits of increased walking to and from bus stops. HEAT is an open-source online tool 

used to estimate the value of reduced mortality that results from regular walking or cycling. It 

calculates the economic value of mortality rate improvements as a result of a specified 

increase in walking/cycling distances due to transport interventions, with the aim of 

facilitating evidence-based decision-making. HEAT is recognised as an industry standard 

                                                 

60 Welsh Government. 2021. Programme for government 2021 to 2026: Well-being statement  

61 Welsh Government. 2021. Llwybr Newydd: The Wales Transport Strategy  

62 HM Treasury. 2020. The Green Book: central government guidance on appraisal and evaluation 
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tool and has been applied on several active travel related projects across the UK63,64,65, 

including in Wales66, to make the case for investment.  

Based on input parameters specifically for Wales, a unit rate of £853 has been obtained from 

HEAT, which is an estimate of the annual economic value of reduced mortality per person, 

per kilometre of additional walking. This unit rate is applied in the model to for trips switching 

from car to bus (calculated based on WebTAG diversion factors) to account for additional 

walking to/from bus trips, based on an additional walk of 1,160m per bus trip (580m access 

to origin bus stop and 580m egress from destination bus stop)67. 

However there is also likely to be some disbenefit resulting from current walking trips that 

switch to bus as a result of improved service provision. To account for this, it is assumed that 

existing walking trips switching to bus (calculated based on WebTAG diversion factors). 

Would involve 570m less walking, based on an average walking trip distance (1,150m20) 

minus the average walk to a bus stop (580m20). This assumes that people switching to bus 

would walk half as far to a bus stop on average, as journeys with a shorter walking distance 

to bus stops are more in scope to be replaced by bus trips, rather than walking the whole 

way.  

Other health benefits would arise from improved local air quality and reduced noise, 

associated with mode shift from car to cleaner, ultra-low emission buses. In addition, factors 

such as journey time reliability, crowding and comfort all affect passenger satisfaction and 

could have a positive impact on wellbeing. Whilst these impacts could be significant, they 

have not been quantified at this stage. 

Addressing climate change  

The impacts of climate change and associated adaptation and mitigation measures are a 

key concern for the Welsh Government both in the short and long term. All projects must 

adhere to carbon budgets and need to align with achieving net zero carbon emissions by 

2050. 

Carbon prices are a central element in determining the environmental impact of a project. 

The Green Book uses carbon prices68 that are aligned with Welsh Government policies and 

that thus adhere to the goal of net-zero emissions in 2050. To reflect uncertainty in 

quantifying the cost of carbon emissions, the guidelines provide a central estimate, 

accompanied by higher and lower series. The higher series has been used in the economic 

appraisal to reflect the high focus the Welsh Government has on reducing carbon emissions.  

Quantifying local air pollution and noise form another vital part of understanding the 

environmental impacts of policy. The economic benefits associated with mode share to bus 

are included within the appraisal as part of the Marginal External Costs (MECs) calculations, 

based on WebTAG guidance. 

                                                 

63 Transport for London. 2015. Valuing the health benefits of transport schemes  

64 Transport for Greater Manchester. 2013. Vélocity 2025: A cycling plan for 2025 and beyond 

65 SEStran. 2020. Cross boundary active travel routes, connecting people and places  

66 NRW. 2014. Economic assessment of the health benefits of walking the Wales Coast Path  

67 WYG. 2015. How far do people walk?  

68 BEIS. 2021. Valuation of greenhouse gas emissions: for policy appraisal and evaluation  
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Promoting social justice 

Distributional Analysis 

Promoting social justice and combatting the adverse effects of inequality are given high 

priority by the Welsh Government. Distributional analysis refers to the assessment of the 

impact of interventions on different groups in society. Although it is not proportionate to 

conduct a full assessment of distributional impacts at this stage, the HM Treasury Green 

Book provides a technique to assess the impact on people of different income levels. 

Distributional weights that reflect the economic principal of marginal utility of income have 

been applied in the modelling (i.e. that the value of an additional pound of income is higher 

for a low-income individual than a high-income individual). DfT National Travel Survey data 

on the number of bus trips per person per year by income quintile have been utilised (the 

data covers England, but the pattern is assumed to be the same for Wales). This shows that 

the distribution of bus passengers is ‘skewed’ towards the lower-income quintiles. This is 

combined with information on income in each quintile from the Department for Work and 

Pensions and the recommended Green Book marginal utility of income (1.3) to produce 

weights to apply to the user benefits estimates. 

Social Value 

While most interventions are modelled through adjustments to GJTs or costs, there are 

some exceptions, in which interventions have been modelled as a direct uplift in demand, 

without a corresponding change in GJT or cost. For example, in the case of the provision of 

extra Sunday services, the effect of the intervention is to provide users with a travel 

opportunity that would not otherwise be available. Such an improvement does not lend itself 

to measurement through changes in GJT.  

In such cases, a ‘Social Value’ methodology has been employed. The social value of bus 

travel refers to the principle that the provision of bus services enables certain trips that would 

otherwise not be made at all, thereby allowing people to undertake a wider range of 

activities. The guidance in WebTAG, which is based on a 2013 study69, provides a 

                                                 

69 Mott Macdonald. 2013. Valuing the social impacts of public transport  

Discount rate 

The Green Book applies a standard discount rate of 3.5% per annum to future 

benefits and costs. In effect, this discount rate gives preference to present benefits 

over future benefits, reflecting the view that people generally prefer to receive goods 

and services now rather than later.  

The Green Book provides scope for appraisals to use lower discount rates in 

appropriate cases to ensure that very long-term costs and benefits are given proper 

consideration. In order to reflect Welsh Government’s long-term view and 

consideration of the impact of policy decisions on future generations rather than a 

focus on short term impacts, a lower discount rate of 1.5% has been applied in the 

appraisal to benefits associated with health, well-being, and the environment. This 

means that long-term impacts on these items are not reduced by as much as other 

future benefits when performing BCR calculations. 
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methodology for splitting out the social benefit of a bus proposal from the overall impact as 

calculated using the rule of half.  

The values identified in Table A2- 14, as set out in WebTAG are applied in the model to 

monetise the value of wholly ‘new’ bus trips, that would not take place if the bus service were 

not available (based on values provided in WebTAG) 

Table A2- 14: Value of Social Impact 

Value of social impact per return bus trip that would not be made (2010 prices) 

Concessionary Pass Holder £3.84 

Non-Holder £8.17 

 

Improving the quality of jobs and increasing employment 

Agglomeration Impacts 

Helping disadvantaged groups access employment and improving the quality of jobs, 

productivity and pay are key priorities for the Welsh Government. Improved bus networks 

can promote the effective matching of people to jobs and lead to better employment 

prospects as well as increasing effective economic mass and other benefits such as 

widening labour pools for businesses. 

Improved bus networks, particularly in major urban areas could improve employment 

accessibility and labour supply, therefore having a direct impact on wage earnings and job 

choices70. These agglomeration benefits can be calculated quantitatively to using expected 

density changes to calculate productivity71, however this has not been undertaken at this 

stage due to limited data available for the Welsh context. Instead, these impacts are referred 

to qualitatively within the RIA.  
  

                                                 

70 Börjesson et al. 2019. Agglomeration, productivity and the role of transport system improvements  

71 Graham, D. and Gibbons, S. 2018. Quantifying Wider Economic Impacts of Agglomeration for 
Transport Appraisal: Existing Evidence and Future Directions  
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Appendix 3: Cost and Benefits Estimates Summary  

Adjusted Cost and Benefits Estimates Summary  

A breakdown of estimates of costs and benefits for the four scenarios as presented in the RIA 

are included in the following tables: 

Table A3- 1: Cost and benefit estimates for Statutory Partnerships (2020 prices); 

Table A3- 2: Cost and benefit estimates for Statutory Partnerships Plus+ (2020 prices); 

Table A3- 3: Cost and benefit estimates for Franchising (2020 prices); and 

Table A3- 4: Cost and benefit estimates for Franchising Plus+ (2020 prices). 

These results include the following adjustments made in the economic appraisal to align with 

Welsh Government’s strategic objectives, described further in Appendix 2: 

 Income distribution uplift factor included (taken from Green Book 

guidance on distributional weightings) 

 High carbon values used (as opposed to central values, as per 

WebTAG) 

 Lower discount rate of 1.5% applied to benefits associated with 

health, well-being, and the environment  

Unadjusted Cost and Benefits Estimates Summary 

The second set of tables show unadjusted estimates of costs and benefits for the four 

scenarios, with standard Green Book inputs applied. These results are not presented within 

the RIA, but are included here for comparison purposes: 

Table A3- 5: Cost and benefit estimates for Statutory Partnerships (Unadjusted, 2020 prices); 

Table A3- 6: Cost and benefit estimates for Statutory Partnerships Plus+ (Unadjusted, 2020 

prices); 

Table A3- 7: Cost and benefit estimates for Franchising (Unadjusted, 2020 prices); and 

Table A3- 8: Cost and benefit estimates for Franchising Plus+ (Unadjusted, 2020 prices). 

In overview, it can be seen that the adjustments recommended by Treasury guidance to 

place higher value on Welsh Government objectives produce an uplift in the BCR values in 

the order of 50%.  
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Note on presentation of public funding / subsidy costs  

For transparency, the economic modelling for this RIA retains line items that show the 

existing funding mechanisms – ‘Concessionary Reimbursement’ and ‘BSSG’ – and the 

changes to their amounts resulting from any interventions. The ‘Change in Public Funding’ 

line considers any additional change to funding requirements above and beyond the existing 

defined mechanisms.  

In practice, under a franchising model concessionary fare reimbursement and BSSG 

payments could be stopped, with payments to operators streamlined under a contract 

agreed with the franchising authority. The net effect on the public transport budget would be 

the same whether the funding comes from concessionary reimbursement or a contract fee, 

as, if subsidy/reimbursement payments were scrapped then operators would expect an 

additional contract fee to make up for lost revenue and maintain profitability.  

Likewise, in the modelling, rearranging costs between ‘Concessionary Reimbursement’, 

‘BSSG’ and ‘Change in Public Funding’ line items does not affect the overall size of the 

Present Value of Costs or Present Value of Benefits. As franchising arrangements are yet to 

be fully defined, for the purposes of this RIA, the presentation of these line items is 

consistent in all scenarios to allow direct comparison between the franchising and quality 

partnerships options, and avoid getting lost in the detail of exactly how different pots of 

funding will be named/defined in future  
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Table A3- 1: Cost and benefit estimates for Statutory Partnerships (2020 prices) 

Item Organisation Summary Grouping WG/TfW LA/CJCs Operators Users Total 

Costs 

WG Setup WG/TfW Transitional Costs £0.2 M - - - £0.2 M 

LA Setup LAs/CJCs Transitional Costs - £3.1 M - - £3.1 M 

LA Setup (Subsequent) LAs/CJCs Transitional Costs - £4.8 M - - £4.8 M 

Operators Setup Operators Transitional Costs - - £5.2 M - £5.2 M 

Operator Setup 
(Subsequent) 

Operators Transitional Costs - - £8.0 M - £8.0 M 

WG Recurring WG/TfW Recurring Costs £7.9 M - - - £7.9 M 

LA Recurring LAs/CJCs Recurring Costs - £13.8 M - - £13.8 M 

Operators Recurring Operators Recurring Costs - - £13.8 M - £13.8 M 

Capex WG/TfW Capital Costs £23.5 M - - - £23.5 M 

Infrastructure Opex LAs/CJCs Recurring Costs - - - - - 

Concessionary 
Reimbursement 

WG/TfW Recurring Costs £88.7 M - - - £88.7 M 

BSSG WG/TfW Recurring Costs £61.9 M - - - £61.9 M 

Change in Public Funding WG/TfW Recurring Costs -£48.5 M - - - -£48.5 M 

Benefits 

Operator Revenue Operators Financial Benefits - - £142.7 M - £142.7 M 

Concessionary 
Reimbursement 

Operators Financial Benefits - - £88.7 M - £88.7 M 

BSSG Operators Financial Benefits - - £61.9 M - £61.9 M 

Change in Public Funding Operators Financial Benefits - - -£48.5 M - -£48.5 M 

Operator Opex Operators Financial Benefits - - -£222.6 M - -£222.6 M 

User Benefits - Journey 
Time & Quality 

Users Economic Benefits - - - £1,748.3 M £1,748.3 M 

User Benefits - Health Users Economic Benefits - - - £94.0 M £94.0 M 

Congestion Users Economic Benefits - - - £34.7 M £34.7 M 

Other Non-User Benefits Users Economic Benefits - - - £7.8 M £7.8 M 

Greenhouse Gases Users Economic Benefits - - - £36.5 M £36.5 M 

Indirect Taxation Users Economic Benefits - - - -£41.1 M -£41.1 M 

Summary 

Capital Costs £23.5 M - - - £23.5 M 

Transitional Costs £0.2 M £8.0 M £13.3 M - £21.4 M 

Recurring Costs £110.0 M £13.8 M £13.8 M - £137.7 M 

Total Costs £133.7 M £21.8 M £27.1 M - £182.6 M 

Financial Benefits - - £22.3 M - £22.3 M 

Economic Benefits - - - £1,880.1 M £1,880.1 M 

Total Benefits - - £22.3 M £1,880.1 M £1,902.4 M 

Net Present Value (+ve = net benefit) -£133.7 M -£21.8 M -£4.9 M £1,880.1 M £1,719.7 M 

BCR 10.4 

Notes 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits (and are discounted to 2020 prices 
over a 30-year appraisal period) 
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Table A3- 2: Cost and benefit estimates for Statutory Partnerships Plus+ (2020 prices) 

Item Organisation Summary Grouping WG/TfW LA/CJCs Operators Users Total 

Costs 

WG Setup WG/TfW Transitional Costs £0.2 M - - - £0.2 M 

LA Setup LAs/CJCs Transitional Costs - £3.1 M - - £3.1 M 

LA Setup (Subsequent) LAs/CJCs Transitional Costs - £4.8 M - - £4.8 M 

Operators Setup Operators Transitional Costs - - £5.2 M - £5.2 M 

Operator Setup 
(Subsequent) 

Operators Transitional Costs - - £8.0 M - £8.0 M 

WG Recurring WG/TfW Recurring Costs £7.9 M - - - £7.9 M 

LA Recurring LAs/CJCs Recurring Costs - £13.8 M - - £13.8 M 

Operators Recurring Operators Recurring Costs - - £13.8 M - £13.8 M 

Capex WG/TfW Capital Costs £3,422.8 M - - - £3,422.8 M 

Infrastructure Opex LAs/CJCs Recurring Costs - £2,338.8 M - - £2,338.8 M 

Concessionary 
Reimbursement 

WG/TfW Recurring Costs £1,209.5 M - - - £1,209.5 M 

BSSG WG/TfW Recurring Costs £61.9 M - - - £61.9 M 

Change in Public Funding WG/TfW Recurring Costs -£2,913.3 M - - - -£2,913.3 M 

Benefits 

Operator Revenue Operators Financial Benefits - - £1,843.7 M - £1,843.7 M 

Concessionary 
Reimbursement 

Operators Financial Benefits - - £1,209.5 M - £1,209.5 M 

BSSG Operators Financial Benefits - - £61.9 M - £61.9 M 

Change in Public Funding Operators Financial Benefits - - -£2,913.3 M - -£2,913.3 M 

Operator Opex Operators Financial Benefits - - -£183.5 M - -£183.5 M 

User Benefits - Journey 
Time & Quality 

Users Economic Benefits - - - £4,304.9 M £4,304.9 M 

User Benefits - Health Users Economic Benefits - - - £1,367.8 M £1,367.8 M 

Congestion Users Economic Benefits - - - £502.1 M £502.1 M 

Other Non-User Benefits Users Economic Benefits - - - £108.7 M £108.7 M 

Greenhouse Gases Users Economic Benefits - - - £113.0 M £113.0 M 

Indirect Taxation Users Economic Benefits - - - -£433.3 M -£433.3 M 

Summary 

Capital Costs £3,422.8 M - - - £3,422.8 M 

Transitional Costs £0.2 M £8.0 M £13.3 M - £21.4 M 

Recurring Costs -£1,633.9 M £2,352.6 M £13.8 M - £732.5 M 

Total Costs £1,789.1 M £2,360.6 M £27.1 M - £4,176.8 M 

Financial Benefits - - £18.4 M - £18.4 M 

Economic Benefits - - - £5,963.2 M £5,963.2 M 

Total Benefits - - £18.4 M £5,963.2 M £5,981.5 M 

Net Present Value (+ve = net benefit) -£1,789.1 M -£2,360.6 M -£8.8 M £5,963.2 M £1,804.7 M 

BCR 1.4 

Notes 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits (and are discounted to 2020 
prices over a 30-year appraisal period) 
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Table A3- 3: Cost and benefit estimates for Franchising (2020 prices) 

Item Organisation Summary Grouping WG/TfW LA/CJCs Operators Users Total 

Costs 

WG Setup WG/TfW Transitional Costs £12.4 M - - - £12.4 M 

LA Setup LAs/CJCs Transitional Costs - £51.9 M - - £51.9 M 

LA Setup (Subsequent) LAs/CJCs Transitional Costs - - - - - 

Operators Setup Operators Transitional Costs - - £16.8 M - £16.8 M 

Operator Setup 
(Subsequent) 

Operators Transitional Costs - - £10.2 M - £10.2 M 

WG Recurring WG/TfW Recurring Costs £15.7 M - - - £15.7 M 

LA Recurring LAs/CJCs Recurring Costs - £73.7 M - - £73.7 M 

Operators Recurring Operators Recurring Costs - - - - - 

Capex WG/TfW Capital Costs £23.1 M - - - £23.1 M 

Infrastructure Opex LAs/CJCs Recurring Costs - - - - - 

Concessionary 
Reimbursement 

WG/TfW Recurring Costs £158.3 M - - - £158.3 M 

BSSG WG/TfW Recurring Costs £61.9 M - - - £61.9 M 

Change in Public Funding WG/TfW Recurring Costs -£252.3 M - - - -£252.3 M 

Benefits 

Operator Revenue Operators Financial Benefits - - £273.7 M - £273.7 M 

Concessionary 
Reimbursement 

Operators Financial Benefits - - £158.3 M - £158.3 M 

BSSG Operators Financial Benefits - - £61.9 M - £61.9 M 

Change in Public Funding Operators Financial Benefits - - -£252.3 M - -£252.3 M 

Operator Opex Operators Financial Benefits - - -£219.7 M - -£219.7 M 

User Benefits - Journey 
Time & Quality 

Users Economic Benefits - - - £3,419.7 M £3,419.7 M 

User Benefits - Health Users Economic Benefits - - - £177.4 M £177.4 M 

Congestion Users Economic Benefits - - - £67.4 M £67.4 M 

Other Non-User Benefits Users Economic Benefits - - - £15.0 M £15.0 M 

Greenhouse Gases Users Economic Benefits - - - £151.5 M £151.5 M 

Indirect Taxation Users Economic Benefits - - - -£124.2 M -£124.2 M 

Summary 

Capital Costs £23.1 M - - - £23.1 M 

Transitional Costs £12.4 M £51.9 M £27.0 M - £91.3 M 

Recurring Costs -£16.3 M £73.7 M - - £57.4 M 

Total Costs £19.2 M £125.7 M £27.0 M - £171.8 M 

Financial Benefits - - £22.0 M - £22.0 M 

Economic Benefits - - - £3,706.8 M £3,706.8 M 

Total Benefits - - £22.0 M £3,706.8 M £3,728.7 M 

Net Present Value (+ve = net benefit) -£19.2 M -£125.7 M -£5.0 M £3,706.8 M £3,556.9 M 

BCR 21.7 

Notes 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits (and are discounted to 2020 
prices over a 30-year appraisal period) 
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Table A3- 4: Cost and benefit estimates for Franchising Plus+ (2020 prices) 

Item Organisation Summary Grouping WG/TfW LA/CJCs Operators Users Total 

Costs 

WG Setup WG/TfW Transitional Costs £12.4 M - - - £12.4 M 

LA Setup LAs/CJCs Transitional Costs - £51.9 M - - £51.9 M 

LA Setup (Subsequent) LAs/CJCs Transitional Costs - - - - - 

Operators Setup Operators Transitional Costs - - £16.8 M - £16.8 M 

Operator Setup 
(Subsequent) 

Operators Transitional Costs - - £10.2 M - £10.2 M 

WG Recurring WG/TfW Recurring Costs £15.7 M - - - £15.7 M 

LA Recurring LAs/CJCs Recurring Costs - £73.7 M - - £73.7 M 

Operators Recurring Operators Recurring Costs - - - - - 

Capex WG/TfW Capital Costs £3,412.1 M - - - £3,412.1 M 

Infrastructure Opex LAs/CJCs Recurring Costs - £2,333.8 M - - £2,333.8 M 

Concessionary 
Reimbursement 

WG/TfW Recurring Costs £1,363.9 M - - - £1,363.9 M 

BSSG WG/TfW Recurring Costs £61.9 M - - - £61.9 M 

Change in Public Funding WG/TfW Recurring Costs -£3,351.2 M - - - -£3,351.2 M 

Benefits 

Operator Revenue Operators Financial Benefits - - £2,127.2 M - £2,127.2 M 

Concessionary 
Reimbursement 

Operators Financial Benefits - - £1,363.9 M - £1,363.9 M 

BSSG Operators Financial Benefits - - £61.9 M - £61.9 M 

Change in Public Funding Operators Financial Benefits - - -£3,351.2 M - -£3,351.2 M 

Operator Opex Operators Financial Benefits - - -£183.5 M - -£183.5 M 

User Benefits - Journey 
Time & Quality 

Users Economic Benefits - - - £7,231.0 M £7,231.0 M 

User Benefits - Health Users Economic Benefits - - - £1,552.6 M £1,552.6 M 

Congestion Users Economic Benefits - - - £574.5 M £574.5 M 

Other Non-User Benefits Users Economic Benefits - - - £124.5 M £124.5 M 

Greenhouse Gases Users Economic Benefits - - - £133.8 M £133.8 M 

Indirect Taxation Users Economic Benefits - - - -£498.1 M -£498.1 M 

Summary 

Capital Costs £3,412.1 M - - - £3,412.1 M 

Transitional Costs £12.4 M £51.9 M £27.0 M - £91.3 M 

Recurring Costs -£1,909.6 M £2,407.5 M - - £497.8 M 

Total Costs £1,514.8 M £2,459.4 M £27.0 M - £4,001.2 M 

Financial Benefits - - £18.4 M - £18.4 M 

Economic Benefits - - - £9,118.4 M £9,118.4 M 

Total Benefits - - £18.4 M £9,118.4 M £9,136.8 M 

Net Present Value (+ve = net benefit) -£1,514.8 M -£2,459.4 M -£8.6 M £9,118.4 M £5,135.6 M 

BCR 2.3 

Notes 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits (and are discounted to 2020 
prices over a 30-year appraisal period) 
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Table A3- 5: Cost and benefit estimates for Statutory Partnerships (Unadjusted, 2020 prices) 

Item Organisation Summary Grouping WG/TfW LA/CJCs Operators Users Total 

Costs 

WG Setup WG/TfW Transitional Costs £0.2 M - - - £0.2 M 

LA Setup LAs/CJCs Transitional Costs - £3.1 M - - £3.1 M 

LA Setup (Subsequent) LAs/CJCs Transitional Costs - £4.8 M - - £4.8 M 

Operators Setup Operators Transitional Costs - - £5.2 M - £5.2 M 

Operator Setup 
(Subsequent) 

Operators Transitional Costs - - £8.0 M - £8.0 M 

WG Recurring WG/TfW Recurring Costs £7.9 M - - - £7.9 M 

LA Recurring LAs/CJCs Recurring Costs - £13.8 M - - £13.8 M 

Operators Recurring Operators Recurring Costs - - £13.8 M - £13.8 M 

Capex WG/TfW Capital Costs £23.5 M - - - £23.5 M 

Infrastructure Opex LAs/CJCs Recurring Costs - - - - - 

Concessionary 
Reimbursement 

WG/TfW Recurring Costs £88.7 M - - - £88.7 M 

BSSG WG/TfW Recurring Costs £61.9 M - - - £61.9 M 

Change in Public Funding WG/TfW Recurring Costs -£48.5 M - - - -£48.5 M 

Benefits 

Operator Revenue Operators Financial Benefits - - £142.7 M - £142.7 M 

Concessionary 
Reimbursement 

Operators Financial Benefits - - £88.7 M - £88.7 M 

BSSG Operators Financial Benefits - - £61.9 M - £61.9 M 

Change in Public Funding Operators Financial Benefits - - -£48.5 M - -£48.5 M 

Operator Opex Operators Financial Benefits - - -£222.6 M - -£222.6 M 

User Benefits - Journey 
Time & Quality 

Users Economic Benefits - - - £1,173.3 M £1,173.3 M 

User Benefits - Health Users Economic Benefits - - - £65.5 M £65.5 M 

Congestion Users Economic Benefits - - - £34.7 M £34.7 M 

Other Non-User Benefits Users Economic Benefits - - - £7.2 M £7.2 M 

Greenhouse Gases Users Economic Benefits - - - £17.7 M £17.7 M 

Indirect Taxation Users Economic Benefits - - - -£41.1 M -£41.1 M 

Summary 

Capital Costs £23.5 M - - - £23.5 M 

Transitional Costs £0.2 M £8.0 M £13.3 M - £21.4 M 

Recurring Costs £110.0 M £13.8 M £13.8 M - £137.7 M 

Total Costs £133.7 M £21.8 M £27.1 M - £182.6 M 

Financial Benefits - - £22.3 M - £22.3 M 

Economic Benefits - - - £1,257.3 M £1,257.3 M 

Total Benefits - - £22.3 M £1,257.3 M £1,279.6 M 

Net Present Value (+ve = net benefit) -£133.7 M -£21.8 M -£4.9 M £1,257.3 M £1,096.9 M 

BCR 7.0 

Notes 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits (and are discounted to 2020 
prices over a 30-year appraisal period) 
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Table A3- 6: Cost and benefit estimates for Statutory Partnerships Plus+ (Unadjusted, 2020 prices) 

Item Organisation Summary Grouping WG/TfW LA/CJCs Operators Users Total 

Costs 

WG Setup WG/TfW Transitional Costs £0.2 M - - - £0.2 M 

LA Setup LAs/CJCs Transitional Costs - £3.1 M - - £3.1 M 

LA Setup (Subsequent) LAs/CJCs Transitional Costs - £4.8 M - - £4.8 M 

Operators Setup Operators Transitional Costs - - £5.2 M - £5.2 M 

Operator Setup 
(Subsequent) 

Operators Transitional Costs - - £8.0 M - £8.0 M 

WG Recurring WG/TfW Recurring Costs £7.9 M - - - £7.9 M 

LA Recurring LAs/CJCs Recurring Costs - £13.8 M - - £13.8 M 

Operators Recurring Operators Recurring Costs - - £13.8 M - £13.8 M 

Capex WG/TfW Capital Costs £3,422.8 M - - - £3,422.8 M 

Infrastructure Opex LAs/CJCs Recurring Costs - £2,338.8 M - - £2,338.8 M 

Concessionary 
Reimbursement 

WG/TfW Recurring Costs £1,209.5 M - - - £1,209.5 M 

BSSG WG/TfW Recurring Costs £61.9 M - - - £61.9 M 

Change in Public Funding WG/TfW Recurring Costs -£2,913.3 M - - - -£2,913.3 M 

Benefits 

Operator Revenue Operators Financial Benefits - - £1,843.7 M - £1,843.7 M 

Concessionary 
Reimbursement 

Operators Financial Benefits - - £1,209.5 M - £1,209.5 M 

BSSG Operators Financial Benefits - - £61.9 M - £61.9 M 

Change in Public Funding Operators Financial Benefits - - -£2,913.3 M - -£2,913.3 M 

Operator Opex Operators Financial Benefits - - -£183.5 M - -£183.5 M 

User Benefits - Journey 
Time & Quality 

Users Economic Benefits - - - £2,889.1 M £2,889.1 M 

User Benefits - Health Users Economic Benefits - - - £861.4 M £861.4 M 

Congestion Users Economic Benefits - - - £502.1 M £502.1 M 

Other Non-User Benefits Users Economic Benefits - - - £98.7 M £98.7 M 

Greenhouse Gases Users Economic Benefits - - - £63.2 M £63.2 M 

Indirect Taxation Users Economic Benefits - - - -£433.3 M -£433.3 M 

Summary 

Capital Costs £3,422.8 M - - - £3,422.8 M 

Transitional Costs £0.2 M £8.0 M £13.3 M - £21.4 M 

Recurring Costs -£1,633.9 M £2,352.6 M £13.8 M - £732.5 M 

Total Costs £1,789.1 M £2,360.6 M £27.1 M - £4,176.8 M 

Financial Benefits - - £18.4 M - £18.4 M 

Economic Benefits - - - £3,981.1 M £3,981.1 M 

Total Benefits - - £18.4 M £3,981.1 M £3,999.5 M 

Net Present Value (+ve = net benefit) -£1,789.1 M -£2,360.6 M -£8.8 M £3,981.1 M -£177.3 M 

BCR 1.0 

Notes 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits (and are discounted to 2020 
prices over a 30-year appraisal period) 
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Table A3- 7: Cost and benefit estimates for Franchising (Unadjusted, 2020 prices) 

Item Organisation Summary Grouping WG/TfW LA/CJCs Operators Users Total 

Costs 

WG Setup WG/TfW Transitional Costs £12.4 M - - - £12.4 M 

LA Setup LAs/CJCs Transitional Costs - £51.9 M - - £51.9 M 

LA Setup (Subsequent) LAs/CJCs Transitional Costs - - - - - 

Operators Setup Operators Transitional Costs - - £16.8 M - £16.8 M 

Operator Setup 
(Subsequent) 

Operators Transitional Costs - - £10.2 M - £10.2 M 

WG Recurring WG/TfW Recurring Costs £15.7 M - - - £15.7 M 

LA Recurring LAs/CJCs Recurring Costs - £73.7 M - - £73.7 M 

Operators Recurring Operators Recurring Costs - - - - - 

Capex WG/TfW Capital Costs £23.1 M - - - £23.1 M 

Infrastructure Opex LAs/CJCs Recurring Costs - - - - - 

Concessionary 
Reimbursement 

WG/TfW Recurring Costs £158.3 M - - - £158.3 M 

BSSG WG/TfW Recurring Costs £61.9 M - - - £61.9 M 

Change in Public Funding WG/TfW Recurring Costs -£252.3 M - - - -£252.3 M 

Benefits 

Operator Revenue Operators Financial Benefits - - £273.7 M - £273.7 M 

Concessionary 
Reimbursement 

Operators Financial Benefits - - £158.3 M - £158.3 M 

BSSG Operators Financial Benefits - - £61.9 M - £61.9 M 

Change in Public Funding Operators Financial Benefits - - -£252.3 M - -£252.3 M 

Operator Opex Operators Financial Benefits - - -£219.7 M - -£219.7 M 

User Benefits - Journey 
Time & Quality 

Users Economic Benefits - - - £2,295.0 M £2,295.0 M 

User Benefits - Health Users Economic Benefits - - - £120.2 M £120.2 M 

Congestion Users Economic Benefits - - - £67.4 M £67.4 M 

Other Non-User Benefits Users Economic Benefits - - - £13.8 M £13.8 M 

Greenhouse Gases Users Economic Benefits - - - £82.4 M £82.4 M 

Indirect Taxation Users Economic Benefits - - - -£124.2 M -£124.2 M 

Summary 

Capital Costs £23.1 M - - - £23.1 M 

Transitional Costs £12.4 M £51.9 M £27.0 M - £91.3 M 

Recurring Costs -£16.3 M £73.7 M - - £57.4 M 

Total Costs £19.2 M £125.7 M £27.0 M - £171.8 M 

Financial Benefits - - £22.0 M - £22.0 M 

Economic Benefits - - - £2,454.6 M £2,454.6 M 

Total Benefits - - £22.0 M £2,454.6 M £2,476.6 M 

Net Present Value (+ve = net benefit) -£19.2 M -£125.7 M -£5.0 M £2,454.6 M £2,304.8 M 

BCR 14.4 

Notes 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits (and are discounted to 2020 
prices over a 30-year appraisal period) 
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Table A3- 8: Cost and benefit estimates for Franchising Plus+ (Unadjusted, 2020 prices) 

Item Organisation Summary Grouping WG/TfW LA/CJCs Operators Users Total 

Costs 

WG Setup WG/TfW Transitional Costs £12.4 M - - - £12.4 M 

LA Setup LAs/CJCs Transitional Costs - £51.9 M - - £51.9 M 

LA Setup (Subsequent) LAs/CJCs Transitional Costs - - - - - 

Operators Setup Operators Transitional Costs - - £16.8 M - £16.8 M 

Operator Setup 
(Subsequent) 

Operators Transitional Costs - - £10.2 M - £10.2 M 

WG Recurring WG/TfW Recurring Costs £15.7 M - - - £15.7 M 

LA Recurring LAs/CJCs Recurring Costs - £73.7 M - - £73.7 M 

Operators Recurring Operators Recurring Costs - - - - - 

Capex WG/TfW Capital Costs £3,412.1 M - - - £3,412.1 M 

Infrastructure Opex LAs/CJCs Recurring Costs - £2,333.8 M - - £2,333.8 M 

Concessionary 
Reimbursement 

WG/TfW Recurring Costs £1,363.9 M - - - £1,363.9 M 

BSSG WG/TfW Recurring Costs £61.9 M - - - £61.9 M 

Change in Public 
Funding 

WG/TfW Recurring Costs -£3,351.2 M - - - -£3,351.2 M 

Benefits 

Operator Revenue Operators Financial Benefits - - £2,127.2 M - £2,127.2 M 

Concessionary 
Reimbursement 

Operators Financial Benefits - - £1,363.9 M - £1,363.9 M 

BSSG Operators Financial Benefits - - £61.9 M - £61.9 M 

Change in Public 
Funding 

Operators Financial Benefits - - -£3,351.2 M - -£3,351.2 M 

Operator Opex Operators Financial Benefits - - -£183.5 M - -£183.5 M 

User Benefits - Journey 
Time & Quality 

Users Economic Benefits - - - £4,852.8 M £4,852.8 M 

User Benefits - Health Users Economic Benefits - - - £981.2 M £981.2 M 

Congestion Users Economic Benefits - - - £574.5 M £574.5 M 

Other Non-User Benefits Users Economic Benefits - - - £113.1 M £113.1 M 

Greenhouse Gases Users Economic Benefits - - - £76.8 M £76.8 M 

Indirect Taxation Users Economic Benefits - - - -£498.1 M -£498.1 M 

Summary 

Capital Costs £3,412.1 M - - - £3,412.1 M 

Transitional Costs £12.4 M £51.9 M £27.0 M - £91.3 M 

Recurring Costs -£1,909.6 M £2,407.5 M - - £497.8 M 

Total Costs £1,514.8 M £2,459.4 M £27.0 M - £4,001.2 M 

Financial Benefits - - £18.4 M - £18.4 M 

Economic Benefits - - - £6,100.4 M £6,100.4 M 

Total Benefits - - £18.4 M £6,100.4 M £6,118.8 M 

Net Present Value (+ve = net benefit) -£1,514.8 M -£2,459.4 M -£8.6 M £6,100.4 M £2,117.6 M 

BCR 1.5 

Notes 

1. The values shown are approximate are intended to provide only indicative forecasts of costs and benefits (and are discounted to 2020 
prices over a 30-year appraisal period) 

 

Page 184



Welsh Government White Paper – ‘One Network, One 
Timetable, One Ticket’ Consultation Response

ENVIRONMENTAL SCRUTINY

CABINET PORTFOLIO:  Transport, Councillor De’Ath
16st June 2022

APPENDIX D

P
age 185



The Welsh Government White Paper: Report 
Recommendations

1. To approve the Council’s response to the Welsh Government White 
Paper consultation “One network, one timetable, one ticket: planning 
buses as a public service for Wales”

2. To note the Council’s ambitious wider Bus Improvement Programme 
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White Paper: Background

• Potential significant impacts on Council delivery of bus services

• Bus patronage has only returned to approximately 70% of the pre-COVID19 
- many bus services now not commercial

• Ongoing Bus Emergency Scheme (BES) funding next stage BES3.0  

• In return Welsh Government requires operators to support major change

• Greater public sector control of bus services is envisaged 

• However, significant areas of concern 
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White Paper Objective

Goal of the proposed reforms align closely to the Cardiff Transport White 
Paper 2020 as well as the One Planet Strategy and Local Development Plan 
providing a “coherent, effective, efficient and clean bus network”:

• Enabling people to get to and from their places of work, education, or 
to hospitality or social activities.

• Encourage people out of their cars onto more efficient transport.
• Improve air quality and reduce our carbon footprint, contributing to a 

healthier Wales.
• Widespread access to bus services which makes it affordable for all 

members of society.
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Key White Paper Proposals

1:   Establish Wales wide model of franchising - control the quality, quantum and 
network of bus services.

o Local authorities have a say in designing the network with assistance from TfW.

o CJC’s prepare a regional plan with input from the local authorities.

o National Supervisory Board.

o Ministerial approval of the national plan.

o TfW would then implement the overall franchise plan on behalf of the Welsh Government.

2:    Seeks to Establish a long-term funding and Governance model

3:    Seeks to support Net Zero Targets
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White Paper Key Issues
• Risk of diminishing local authority control.

• Risks to Municipal Bus Companies.

• Potential Merger of Municipal Bus Companies.

• Funding:  Lack of clarity over future funding streams (revenue risk from operations 
would transfer to the public sector).  Additional funding is likely to be needed to 
achieve the Net Zero Wales target of the service bus fleet to be zero emission by 2035.

• Potential increased pressure on Council budgets for supported services – uncertainty 
over Local Authority obligations under the Transport Act 1985.

• Potential pressures on Council resources to design and influence bus service decisions 
and/or transfer of service functions.

• Uncertainty of impacts on local funding including section 106 developer contributions.

• Network stability if franchised route or area fails – Operator of Last Resort.
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White Paper
Key Recommendations of Council’s Response

• Support for the aims and objectives of the White Paper.  

• The White Paper does not provide enough detail to give Cardiff Council assurance that 
its interests in the Municipal Bus Company would be protected.

• Significant risk to the Council if Cardiff Bus is not provided with a fail-safe mechanism 
to ensure the business has a secure platform to operate from.

Consultation Responses Deadline:  24th June 2022
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White Paper: Next steps

• Delegated approval for Director of PTE to submit Cardiff Council’s 
response on the Welsh Government White Paper on 24th June 2022.

• Electric Bus Scheme.
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Part 2: 
Update on the current Bus programme
and the 5 yr Bus Strategy
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Cardiff Council Bus Improvement Programme:
Background

• Cardiff Transport 10yr Strategy (2019) seeks to double bus usage in the city by 2030. 

Establish a rail/bus based public ‘mass transit’ transport system is a priority of Cardiff Council.

• Bus Strategy and Park and Ride Strategy (December 2022)
• Complete the Bus Interchange 

• Create New Priority Bus ‘Smart’ Corridors

• Metro Integration

•  Integrated Ticketing and Information  

•  Creating a Better Customer Experience

•  A Low Emission/Zero Carbon Bus Fleet

•  Integration of Schools Transport
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Cardiff Council Bus Improvement Programme:
Five Year Plan

Council is currently working in collaboration with the Welsh Government, Transport for 
Wales (TfW), Burns Delivery Unit, Cardiff City Region, bus operators, key partners and 
stakeholders on:

• Bus Fares, Integrated ticketing, Phone App and Demand Responsive Transport (Fflecsi).

• Regional bus rapid transit links, Smart Corridor and local bus route improvements.

• New Integrated Train Station at Newport Road and Cardiff Parkway, St Mellons.

• City Centre Clean Air Improvements – Central Square, City Centre East, Castle Street, Boulevard de Nantes.

• Bus Lane and Bus Gate improvements

• £1 bus pilots
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Immediate Interventions

 
• Close engagement with Cardiff Bus
• Review of Event Network Arrangements
• Address quick fix bus priority
• Traffic signal modifications
• Enforcement
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• New bus interchange

• Castle St/City Centre Air Quality: Modelling / Permanent Scheme Dec 2022

• Define 5 year linked programmes for Bus / Metro /Cycle – aligned 10yr targets

• Re Bus – a joined up position with operators/WG/ User groups  

• Align with Franchising/Integrated Ticketing Opportunies

• Deliver key ‘gold standard’ bus/active travel corridors

Medium-term Measures
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