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1 EXECUTIVE SUMMARY 

 

EPTA is a European Cooperation project financed through the INTERREG IV C Territorial 

Cooperation Programme. The acronym EPTA stands for “European model for Public 

Transport Authority as a key factor leading to transport sustainability”. 

The mission of EPTA is to increase public transport sustainability focusing on environmental, 

energy and economic aspects. EPTA will identify a model for Public Transport Authorities as 

powerful tools for governance. As a strategy, the use of three leverages - Quality, Efficiency 

and Efficacy - will be applied to the 7 key functions related to public transport sector 

governance: Regulate, Plan, Tender/Award, Integrate, Promote, Manage and Control. The 

key concept is that these 7 functions could be concentrated in a single body able to support 

policy makers and involve relevant stakeholders.  

To achieve this aim EPTA proposes to identify, collect and transfer good practices across 

Europe into regional development policies through Feasibility Studies, to produce, as a final 

result, a transferrable and customizable model to be adopted for the successful 

implementation or re-organization of a PTA. 

 

1.1 Objectives of the study 

The design of a PTA must comply with national and local regulations. Therefore the PTAs in 

Lombardy should be designed to comply with all Italian regulations.  

Moreover the design of the PTAs should be supported by a clear view of all the possible 

solution of Tendering/Awarding processes to select those that are the best solutions for each 

of them. The main objective of this Feasibility Study is, on the basis of the existing Best 

Practice, to define the best PT awarding model in function of the different territories. The idea 

is to study which are the general aspects that can define a good awarding model for the 

ALOT territory, and then to define the specific aspects that can improve the model for the 

specific PTA.  
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The ALOT feasibility study concerning the Tendering/Awarding pillar was based on three 

Good Practices.  

 GP 7 Regional transport partnerships in Scotland 

 GP14 Rogaland Kollektivtrafikk FKF (RKT) Norway 

 GP20 Stradibus in the Province of Cremona 

The study of these Good Practices led to the understanding of some issues that are 

fundamental to take into account while defining the tendering/awarding models to be used in 

a PTA: 

 The importance of dealing and consequently “handle” politics: any transport strategy 

needs time, and politic changes can seriously affect it  

 The importance of independence and technical competence of transport authorities: 

impact on costs for the community and quality of transport service  

 How to deal with low demand areas with a flexible transport service  

In order to define the best Tendering/Awarding model for the East Lombardy Provinces, a 

first comprehensive study on the general elements to be considered in a tendering/awarding 

procedure for the PT services was decided to be done first. This study gave a really helpful 

overview starting from which the three PT agencies of the East Lombardy territory should be 

established. This territory was analysed basing on provincial PT characteristics and needs 

and suggesting a proposal of models of tendering/awarding procedures.  

The following paragraphs sum up the main outcomes of the study. 

 

1.2 The general elements of a tendering/awarding procedures 

 

The relevant aspects in tendering in the local public transport sector belong to the following 

categories: 

 legal and procedural elements; 

 regulatory elements; 

 techno-economical and transport elements. 
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1.2.1 Legal and procedural elements 

First of all it is important to find the applicable law: at European Union, national and regional 

level, including of course sector legislation. 

Public transport service awarding is theoretically possible with a standard tender procedure, 

by direct assignment, with in house management, with a negotiation between the authority 

and the potential operators or subsequent to a double object tender. There is a complex legal 

picture to be studied in order to make a decision on this matter. 

A standard tender procedure is possible by an open procedure (any operators with the 

specified requirements can take part in it) or by a procedure with pre-qualification (there is at 

first a pre-qualification phase and only the operators subsequently invited can take part in it). 

A new procedure has recently been introduced: the competitive dialogue, which can be used 

only in case of specific conditions, among which there is the complexity of the tender.  

 

1.2.2 Regulatory elements 

Considering tender activation, there are many possible alternatives about the design of the 

procedure, as follows.  

1. Definition of economic, qualitative and quantitative objectives of the procedure, with 

particular reference to the expectations of the contracting authority on tender results: 

a. economic: price reduction, investments with the involvement of the operator; 

b. techno-qualitative: standard approach and/or with objectives, contract 

monitoring activity by the authority and/or by the operator. 

In other words, any regulating body might have the objective of obtaining a saving 

through price reduction or, on the other hand, of exploiting its resources in order to 

improve the service. The instrument to modulate this priority is the offer evaluation 

system. 

 

2. The definition of rules for property and transfer of capital goods and of main 

infrastructure (network and equipment) to the incoming subject might have a big 

influence on the opening of the market. 
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The possible pre-tender situations are: functional goods and other facilities owned and 

entirely financed by the incumbent, goods owned by the incumbent but co-financed, 

goods owned by the authority (or by a third party that lets them). Dealing with and 

managing these situations in a tender perspective, in the call for tender and in the 

terms of reference is also aimed at finding and balancing the needs to open the market 

on one hand and to ensure rolling stock renewal on the other. 

The possible choices on this matter are: 

o free transfer of goods, i.e. no rules but just specific clauses to refunding of public 

resources in case of co-financing; 

o specific rules in case of service awarding to an incoming subject;  

o obligation to assign goods to the incoming subject; 

o separate deal for service (managed by the operator) and infrastructures (in 

public hands). 

In particular, decisions on property and managerial asset of rolling stock has a strong 

impact on contract duration, amount of contributions, and entry barriers to potential 

competitors.  

 

3. Definition of tender typology (net cost, full cost or mixed schemes), with analysis of 

assumptions and impact of any choice, in respect of the law, which in many cases 

leaves a certain freedom to the authority on this subject. 

Local Public Transport management implies two kinds of risks: 

o Industrial risk: Possibility of bearing bigger operational costs than in the budget. 

The operator is not completely able to control the process, considering for 

instance the impacts of traffic jams on commercial speed and then on cost per 

km of the service  

o Commercial risk. Possibility of having a lower level of revenues than expected. 

Revenues depend on service attractiveness and competitiveness, that in their 

turn mainly depends on exogenous factors such as rolling stock renewal, tariff 

policies, traffic and parking policies, etc. 
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As for entrepreneurial risk, tenders are differentiated by revenues, since cost 

responsibility is always on the operator. In Gross Cost the operator bears only the 

industrial risk: the authority has the revenues and contributions just cover operating 

costs, including a remuneration for capital. In order to incentivize the operator to 

increase revenues, increase of passengers is sometimes prized. In Net Cost the 

operator bears both industrial and commercial risk: the contribution is defined as the 

difference between operating costs and tariff revenues defined ex-ante. Sometimes 

there is the possibility of having a certain recover in case of ex-post revenues under a 

certain level. 

In decision making on entrepreneurial risk attribution it is important to take into account 

managerial and market competencies of the two parties. These decisions also have an 

important role in incentivizing the operator bent on increasing efficiency and 

effectiveness.  

 

4. Definition of a tender model: level of specification of service obligations (rigid tender, 

with definition of an exercise programme vs flexible tender, with the evaluation of a 

project about the service placed by competitors). 

In the rigid tender the tender subject is the network and the target area. Specific 

quantitative, qualitative and organizational modalities are not up to the competitor, as 

the exercise programme is strictly defined by the authority in advance. Competitors 

place their offers taking into account only economic conditions and feasible 

development hypotheses, such as increase in productivity and efficiency. Participation 

levels are high: competitors don’t need to have any planning skills. The authority has a 

planning function in addition to a regulatory one, since it has to define specific 

characteristics of services to be tendered. This model does not imply any reshuffling of 

the service, but normally results in a significant price reduction for the community.  

In the flexible tender, the object is the service and the target area, while is up to the 

competitor to plan services in detail. In this case offer evaluation system is not only 

based on price, but also on other quali-quantitative parameters. This choice has a 

higher complexity in tender preparing for the authority the necessity to define the 

minimum service standards and obligations. Moreover, the authority has to plan an 

offer evaluating system able to evaluate the different projects proposed by the 
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competitors. Level of participation are lower as operators need to have planning 

competencies. The role of the authority is mainly evaluating and regulatory. This model 

allows the authority to pick up service optimization potential coming from service 

planning but has a lower positive impact on cost reduction for the community. 

In the semi-flexible or semi-rigid tender the tender subject is the service, the network 

and the target area, but the service is partially defined by competitors. Operatively the 

service obligations only define the number of connections in a certain time-line, leaving 

discretionality in other planning details. In this case the evaluating system is based on 

price reduction as well as on other quali-quantitative parameters about the service.  

In any case, the choice of tender model must be coherent with the objective mainly 

pursued by the authority: price reduction vs service development. There is, of course, 

an impact on the offer evaluating system: the more rigid is a tender, the more the 

evaluating system must be price based, with a lower protection of local productive 

network. Comparing planning competencies of the authority with those of the 

operators, it is possible to evaluate other elements functional to the choice of tender 

model.  

 

5. Determination of contract duration. It is normally subject to legal bindings, it is 

correlated with the objects of the authority and it has an impact on the results.  

A short duration: 

o matches an initial phase of liberalization process and makes it possible to 

intervene with corrective measures; 

o allows savings for the authority to emerge progressively (overcoming the limits 

of “the first time); 

o protects the authority from the “risk of capture”;  

o allows the authority and the operators not to envisage in the contract any 

automatic mechanism of revenue adjustment in case of cost increasing. 

A long duration: 
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o leaves to the competitor more “space”: there is time to implement more 

articulate strategies thereby reaching better results in terms of effectiveness 

and quality increasing and cost reduction;  

o is compatible with the choice “capital goods to the operator”; 

o allows the authority to evaluate policies of investment development during the 

tender. 

The choice on duration should take into account obligations and potential effects on the 

tender outcome. 

 

1.2.3 Techno-economical and transport elements 

The technical-economic and transport elements can be summarized in lot definition (number 

and dimensions) to tender, made by: 

a. territory zoning in traffic areas, type of service and minimum service levels, transport 

significance by service volumes and timetable (technical lot); 

b. techno-economic analysis of any lot and simulations of costs and profitability (economic 

lot)  

The solution between the two extreme positions is identified in the minimum efficient 

dimension from a managerial point of view.  

Sub-division into more service lots impacts on the possibility of efficiently managing the lots 

and on the level of competition. 

In lot defining solutions chosen must guarantee the best balance between a good level of 

competition and the possibility of reaching organizational, transportation and managerial 

economies of scale. For this reason, in lot defining it is very important to start with the 

analysis of the pre-tender situation from a transport (adequacy and effectiveness of the 

existing service), logistical (depots and workshops mapping on the territory) and managerial 

(service costs and revenues) point of view, in order to define the financial needs of the 

service in the existing situation. 
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1.3 Description of the study area 

ALOT’s reference area for EPTA Feasibility Studies is located in Northern Italy in the Eastern 

part of Region Lombardy and it is constituted by the 4 provinces of Brescia, Bergamo, 

Mantova and Cremona. It has a total population of about 3 million inhabitants with 635 

Municipalities and a global area of 11,616 km2. 

The provinces have different demographic and territorial characteristics: Brescia is the 

largest (4,784 km2) and with its 1.2 million inhabitants it is also the most populated one. 

Bergamo has a surface of 2,722 km2 and 1 million inhabitants. Mantova is a little smaller 

(2,339 km2) and it has 400,000 inhabitants. Cremona is the smallest (1,771 km2) and least 

populated with 350,000 inhabitants that is less than a third of the population of Brescia. The 

Provinces of Brescia and Bergamo are partly mountainous (PreAlps) and partly extend in the 

northern part of the Padana Plain, while Cremona and Mantua occupy the central section of 

Padana Plain, so their whole territory is flat. 

 

 

The reference area for ALOT Feasibility study 

 

The Provinces of Brescia and Bergamo are heavy industrialized and anthropized especially 

along the central area, where the major transport infrastructures are located: the A4 

motorway between Venice and Torino the high speed rail that stops in Brescia (between 

Brescia and Milan is under construction), that are part of the Corridor V. The ALOT’s area is 

also crossed by other 2 Corridors (I and “2 Mari”), from North to South, and it is also 
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connected to two main Alpine Crossing (Gottardo/Lötschberg e Brennero) and 2 Port Ranges 

(Tirreno e Adriatico). 

Cremona, Mantova with a lower urban density and Bergamo are served by minor rails. 

Mantova and Cremona have also inland ports. 

 

As far as public transport is concerned the four provinces have a good secondary road 

network and a traditional bus service connected to rail. In particular, Mantova and Cremona 

provinces, due to their low urban density, have developed a quite long experience in Demand 

Responsive Transport DRT). 

The situation in which the four provinces are is the following:  

 Buses interconnected to rail (awarded by the Region) 

 Extra urban Buses : 45.867.240,18 km/year 

 The service is regulated by a Service contract 

 The Lombardy Region gives the economic local contribution. The Provinces are the 

service planners. The Operator manages the service. 

 Brescia: Awarded, contract of 7 years, renewed from 01/07/2012 to 21/10/2013  

 Bergamo: Awarded, contract of 7 years, renewed up to January 2013 

 Cremona: Ongoing, the awarded, contract of 7 years, the contract will expire on 

January 2013 (Province is defining its extension) 

 Mantova: Awarded, contract renewed from 01/04/2012 to 31/03/2016 (renewable up to 

other 4 years) 

 

1.4 Methodology 

Starting from a recognition of the basic principles to keep in mind in preparing a tender, the 

study developed a further analysis on the definition of the general innovation elements in 

tender in the territory of the four provinces and in the future PTAs and on the evaluation of 

the impact of the best practice in tender/awarding procedure in the ALOT territory taking in 

consideration the peculiarities of the territory of the four provinces, identification of 

alternatives, and impacts (advantages and disadvantages). The parameters evaluated are: 

 the type of procedure (open vs restricted); 

 the type of tender (hard, with determination of the service program or flexible, with 

extrapolation service obligations); 

 the requirements for admission of competitors; 
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 characteristics of the vehicles and how to transfer to a successor; 

 the service staff; 

 the durable goods and modalities of transfer; 

 assessment of the corresponding and updates; 

 determination of the flexibility of the service and its impact on price; 

 determination of quality standards, identifying the minimum levels of quality 

delivered and the mode of measuring perceived quality; 

 design of the monitoring system and economic management; 

 definition of penalties and incentives (in relation to the quality delivered or the 

achievement of specific objectives); 

 regulation of sub-contracts (maximum, conditions, procedures, choice of 

subcontractor, elements of protection for personnel obligations, communication 

Entity grantor). 

The process included the involvement of stakeholders in order to understand better their 

needs and the ongoing situation (Brescia and Bergamo have already approved the PTA 

statute). Therefore the four Provinces have been informed on the project and they provided 

data on the mobility situation by e-mail and phone calls and by and award documentation. 

 

1.5 Possible tender models 

Starting from the peculiarities of the territory of the four provinces, identification of 

alternatives, and impacts (advantages and disadvantages), possible tender models were 

identified for each PTA.  

First of all, it is important to take into consideration the Pact for LPT (Local Public Transport), 

signed on 11th November 2008 between Lombardy Region, minor public bodies and 

operators’ representatives, which envisage the territory reshuffling from 7 to 5 transport 

areas. 

With reference to the Provinces interested in this study, the new transport areas are the 

following: 

 Mantova-Cremona; 

 Brescia; 

 Bergamo. 
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According to the Pact, it is possible to make more lots for each transport area in case of lots 

with more than 10 million km each, but in any case each transport area can be structured at 

maximum in 3 lots. Exceptions are possible but should be motivated by particular inhabitant 

distributions (density), morphology of territory or mobility demand. 

First and foremost, of course, it is important to unify urban and extra-urban transport services 

and then proceed with lot revision and reshuffling. 

In the interested areas it is suggested to adopt a net cost contract (owing to the presence of 

structured operators and considering the fact that this is not the first tender procedure). 

In the case of Mantova-Cremona, as the areas are not particularly integrated from a 

transport point of view, the authority should concentrate on technical aspects, with an eye to 

service quality. The suggested model is semi-flexible, which is well associated with a 

competitive dialogue, in order to better verify the feasibility of a relatively new context, for a 

short-medium duration. It is, of course, important to guarantee a terminal value of capital 

goods (investments) for the operator. Owing to the dimensions of the area it is feasible to 

concentrate first on one lot, thinking of and justifying 2 lots if necessary.  

In the case of Brescia and Bergamo, as the two lots have already been tendered in the 

same “shape”, it is possible to associate economic objectives to techno-transportation ones, 

with a semi-rigid model and with a procedure with pre-qualification. Concerning contract 

duration it is suggested a short period for Bergamo, where the transport facilities are partially 

given to the incoming subject, while for Brescia it is suggested a medium-long contract 

duration, in order to easily guarantee to the incoming subject a terminal value for 

investments. Finally, for Bergamo one lot (small transport area) while for Brescia more lots 

are suggested.  

The following table sums up the identified tender models for each PTA.   
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MANTOVA-CREMONA BRESCIA BERGAMO 

CHARACTERISTICS 

OF THE AREA 

SYNTHESIS 

 4,110 square km 

 0.8 mln inhabitants 

 18 mln vehicle*km 

 4,784  square km 

 1.2 mln inhabitants 

 30 mln vehicle*km 

 2,723 square km 

 1.1 mln inhabitants 

 23 mln vehicle*km 

TIPE OF 

PROCEDURE 

(open, with pre-

qualification, dialog) 

Competitive Dialogue Standard tender with 

pre-qualification 

Standard tender with 

pre-qualification 

PURSUED 

OBJECTIVES 

(economical vs 

techno-qualitative) 

Techno-qualitative 

(effectiveness and 

network ) 

Techno-economical 

(effectiveness) 

Techno-economical 

(effectiveness) 

PROPERTY OF 

FUNCTIONAL 

FACILITIES 

(assignment 

authority vs 

incoming subject) 

No essential facilities 

No functional facilities at 

disposal of incoming 

subject 

(rolling stock and 

workshops) 

No essential facilities 

Functional facilities 

(rolling stock and 

workshops) at disposal 

of incoming subject 

undefined in quantity and 

modality 

Any essential facilities 

at disposal of incoming 

subject 

Functional facilities 

handed over to the 

incoming subject 

TENDER TIPOLOGY 

(net cost vs gross 

cost) 

Net cost Net cost Net cost 

TENDER MODEL 

(rigid vs flexible) 

Semi-flexible Semi-rigid Semi-rigid 

CONTRACT 

DURATION 

(short vs long) 

Medium-short Medium-long Medium 

LOT DEFINITION 

(lot number and 

dimensions, 

 medium-small vs big 

lots) 

One lot vs 2 lots Many lots One lot vs 2 lots 

 


