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Introduction
• Existing public transport services

What’s wrong with public 
transport in Surabaya?
• For passengers
• For owners
• For drivers and crews
• For the general community
• For the regulators

Public transport policy reform 
through a demonstration route
• Political support

Structure of paper

• Industry consolidation
• Planning, regulation, incentives
• Physical improvements
• Public transport priority
• Institutional reform
• Tender program & further 

development

Demonstration route details

Implementation
• Progress already made
• Implementation schedule.

Surabaya has a very strong north–south axis running from Purabaya in the south through the 
new central business district to the old CBD and port area of Tanjung Perak in the north
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Introduction
The ‘PN Damri City Bus Project’ ... is administered by the 
Department of Land Transport and Inland Waterways and began 
operations in July 1975 with a fl eet of 20 second-hand Japanese 
Fuso buses. These buses, each with a capacity for 56 persons, were 
augmented in 1976 by the acquisition of 50 new Fuso buses, each 
with a capacity for 48 persons.
P.R. Fouracre and D. Maunder, Public Transport in Surabaya, Indonesia, Transport and Road 
Research Laboratory, Berkshire, 1978.
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Introduction:
Current service on fi xed routes (1)
City buses: 50–60 seats, 3 + 2 
seating. Up to 100 w. standees

Microbuses: Seating capacity 
approx. 13 passengers

Introduction:
Current service on fi xed routes (2)
• 450 buses licensed (approx. 250 actually operating) on 27 routes and 

46840 microbuses (approx. 5000 actually operating) on 57 routes. 
Many microbus services exceed/vary from license.

• Bus routes are in the north-south corridor and also to the north 
west, operating to Tambak Oso Wilangun

• Three categories of service:
 - Reguler   11 routes 191 buses licensed
 - Express   9 routes  178 buses licensed
 - Express A/C  7 routes  31 buses licensed

• City bus operators concerned are: 
 - Damri - owner / operator 233 buses licensed (30 reserve)
 - 32 private companies - mostly only owners - with a total of 167 

licensed buses (15 reserve).
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Introduction: Current licensing and
operational arrangements
Almost all city bus services are licensed from the Provincial level, as the 
main city bus terminal lies slightly outside the city limits.
City buses are all licensed to operating companies, microbuses to 
individuals. In practice both buses and microbuses are rented out to 
drivers on a daily “deposit” system basis, with the size of deposit 
varying from around Rp. 50,000 - Rp. 150,000 depending on the 
earning potential of the route. Exceptions are the state owned city bus 
operator Damri, and around 20% of the microbus fl eet with owner-drivers.
• Individual: Damri        14 routes
• Individual: Single private operator     2 routes
• Joint:   Damri / single private operator  1 route
• Joint:   Damri / multiple private operators 6 routes
• Joint:   Multiple private operators   5 routes
• Total buses licensed to city bus routes average of 17
• Private bus operator licensed fl eet size average of 6 buses
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What’s wrong with public 
transport in Surabaya?
... Few routes had anything other than a token service. Only three 
routes had better than a 10 minute peak period service (Routes F, P1 
and P5), six routes had between 10 to 20 minute service (Routes D, 
E2, P2, P4, P6 and P8) and the remainder had only intermittent 
departures.
Gordon Neilson, GTZ SUTP, Transport Planning and Physical Aspects, May 2000.
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What’s wrong with public transport?
For passengers (1)
• Low level of comfort; cramped 

seating conditions
• Poor quality vehicles. Most buses 

are more than 10 years old, with 
many considered no longer viable 
for long distance inter-city travel

• Poor image and appearance
• Low quality of service (unreliable, 

many low capacity vehicles)
• Fare exceeds regulations
• Low journey speed (esp. for 

microbuses)
• Low quality of journey, walking, 

on bus and in terminal
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What’s wrong with public transport?
For passengers (2)

Peak morning departures from 
Purabaya Terminal, Jan-Feb 2000

 Bus Routes by Nos. of Departures 
No. of 
Departures in 
peak hour 

nil <2 2 - 4 4 - 6 6 - 8 8 - 10 10 - 12 12 - 14 >14 

Regular 
Routes 

A1 
B 
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A2 
C 
G 

E1 
E2 

D  F    

Patas and 
Patas A/C 
Routes 

 P7 P 6 
PAC 6 
 

P 2 
PAC 2 
P4 
PAC 4 
P8 

P 5 
PAC 
5 

   P 1 
PAC 1 
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What’s wrong with public transport?
For passengers (3)

Headway on route F during Purabaya 
morning peak (Jan-Feb 2000)

Unreliable service on a mixed route

 Observed Headways on Route F
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Photo: Bali Public Transport Study
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What’s wrong with public transport?
For operators
• Low profi tability due to fare 

restrictions and increasing costs; 
no certainty of business viability

• Low productivity - long waits in 
terminals, low revenue

• Operation is limited by the 
licensing system, several 
operators per route, and various 
illegal charges

• Little scope for expansion, new 
routes, service types

• Operators as bus rental 
companies, not bus operating 
companies

• Decreasing profi tability due to 
increasing congestion and 
steadily deteriorating operating 
conditions

• High level of regulatory and 
operating risk
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What’s wrong with public transport?
For drivers and crews

• Pressure to meet the daily 
deposit, even though daily 
income fl uctuates

• No job security, health assistance, 
or benefi ts

• Lack of professional management 
means driver training is not 
implemented

long time at the loading bay in 
the terminal

• Those waiting at roadside 
sometimes cannot get a seat

• Passengers sometimes told to 
change vehicles

• Incentives to drive slowly, 
blocking traffi c, or recklessly 
overtake

• Driver welfare low & uncertain
• Drivers and not operators or 

regulators have operational and 
service information.

DEPOSIT SYSTEM
Bad for service:
• Driver arrives at the terminal and 

queues. No service timetable.
• Driver has an incentive to wait a 
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What’s wrong with public transport?
For the community

• Low (32%) and declining public 
transport ridership; resulting in 
increased use of private vehicles. 
Congestion and pollution 
implications.

• Many small, old, slow, polluting 
microbuses; a major contribution 
to congestion.

• Poor environmental performance, 
even though buses go through 
areas of dense population & 
activity.

• Poor urban air quality; impacts 
on public health

• Limited mobility for those 
without access to m/c or car

• Declining and even vanishing 
service on various routes.
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What’s wrong with public transport?
For the regulator
• Too many operators on each 

route makes control diffi cult. 
Allocation of multiple operators, 
and the deposit system, means 
no-one is responsible for the 
service provided on a route

• Inadequate database for 
planning, regulation

• Regulation between city / 
provincial / regency levels

• Not providing the community 
with good bus services

• Lack of clear policy objectives 
and systematic forward planning.
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What’s wrong with public transport?
Nobody is responsible for service

• There is no single division of 
government with the primary 
task of ensuring acceptable and 
effi cient bus service in Surabaya

• A route license does not carry 
an obligation to provide service. 
Therefore it cannot be known in 
advance how many buses will 
appear on any given route and day.

• Regulators have no reason to 
check the amount or quality 
of bus service because they are 
not responsible for the level of 
service on any route.
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What’s wrong with public transport?
Physical and infrastructure problems

• Few bus shelters, and no 
information at all

• Almost complete lack of facilities 
for pedestrians, such as signal 
crossings or islands in wide roads 
which are very diffi cult and 
dangerous to cross

• Footpaths are generally broken 
& uneven, occupied (by vendors 
and other obstacles) or 
completely absent

• Poor conditions for passengers at 
terminals.
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What’s wrong with public transport?
Route and network problems

• The extensive one-way system 
is very unfriendly to public 
transport users, as well as to 
supporting NMT modes

• Increases in the numbers of small 
public transport vehicles on main 
roads, and practically no city bus 
route development in 10 years

• No systematic annual route 
planning of microbus and bus 
route networks

• Route network decisions (as with 
others) made on an ad hoc basis.

Surabaya’s extensive one-way system is to 
the detriment of public transport users and 
operators.
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What’s wrong with public transport?
Problems of the regulatory system
TOO RIGID:
• Each vehicle licensed for a single 

route for 5 years - no fl exibility
• Multiple operators on routes; 

diffi cult to agree changes
• Routes are tied to terminals

UNREALISTIC:
• No monitoring or planning: no-

body knows what passengers want
• Control Card imposes timetable 

for 5 years. In practice no 
timetables

• Bureaucratic procedure for 
amending timetable or route

TOO FRAGMENTED:
• Too many categories of vehicles, 

service levels, routes, subject to 
different regulations & agencies

• Buses owned by many small 
operators; rented individually

• Regulators, owners, drivers, users 
- different interests

Hong Kong’s system prioritises buses
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3. Public transport policy reform 
through a demonstration route
The short term objective is to demonstrate the feasibility and 
effectiveness of integrated improvements in the demonstration 
corridor, combining: (i) organisation of the industry; (ii) regulation; 
and (iii) physical “on-street” measures.
Richard Meakin, GTZ SUTP, Seminar on Policy and Regulation Aspects of the 
Demonstration Route in Surabaya, 27 Jan. 2000, Hotel Ibis Surabaya.
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Public transport system improvements
through a demonstration route
• Comprehensive improvements in 

one prominent bus route
• Public transport policy, planning, 

institutional reform, training and 
recruitment, licensing system, 
physical improvements, and a 
tender process.

• Show that a quantum leap in 
effi ciency and service can be 
achieved

• Become the starting point for 
fundamental reform of bus 
industry and services in Surabaya 
and Indonesia A demonstration route has also been prepared 

(but not yet implemented) in Denpasar, Bali.

Photo: Bali Public Transport Study, BUIP, 2000
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Reform through a demonstration route:
Political commitment to improvement
• Policy statement and vision 

for public transport, covering: 
Lessons from the decline in 
service

- Quality licensing
- Effi cient service through 

competition
- A new method of allocating 

licenses through a transparent 
tender

- Financing public transport
- Business viability and fares
- Public transport priority

- Limiting private vehicles
- Environmental performance
- Physical improvements
- Commencing the planning cycle
- Driver training
- Enforcement of traffi c rules
• Clear responsibility between 

agencies and from the license 
holder

• Institutional reform through 
a Surabaya Public Transport 
Authority
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Reform through a demonstration route:
Public transport industry consolidation

companies and cooperatives, not 
individuals

• Increase access to capital, 
management expertise

• Decrease the role of owner 
drivers; reduce the deposit 
system.

• One license for one route, not for 
each vehicle.

• Same approaches adopted in 
major Denpasar and Malang 
initiatives

The current licensing approach 
is a fundamental problem of 
public transport services, and 
results in the current poor service 
on many routes and complete lack 
of service on others. If public 
transport service is to be improved, 
this licensing approach must be 
changed to give one operator 
responsibility of providing a 
specifi ed service on a given route.
• Promote collective responsibility 

through awarding licenses to 
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Reform through a demonstration route:
Planning, regulation, and incentives

• Systematic planning to forecast 
demand; 

• Monitoring to check how far 
demand is met

• More freedom for operators to 
respond to demand

• Remove redundant provisions 
and practices

• Develop the skills needed by 
the city government to plan, 
determine fares, and select 
operators

Create service and effi ciency 
incentives
• Promote competition through a 

tender, and later for passengers
• More liberal regulation to create 

competitive incentives
• Gradually allow market forces to 

determine service level, quality 
and fares

• Develop the new regulatory and 
licensing system through series 
of competitive tenders
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Reform through a demonstration route:
Shelters, footpaths, crossings, terminals

1 2

3 4
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Reform through a demonstration route:
Bus and microbus priority (1)

5   6

7    8
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Reform through a demonstration route:
Bus and microbus priority (2)

11 

9

10
Key to pictures:
1. Tunjungan plaza area improvement concept
2. Jl. Embong Malang improvement concept
3. Bus stop in Oxford Street, London (Jun-01)
4. Bus stop in Luxembourg (Jun-01)
5 & 6. Bus lanes in Brazil
7. Contra-fl ow bus lane in Paris (also open to 

taxis) (Jun-01)
8, 10. Median bus lane, Sao Paulo
9. Bus lane with divider, crossing, and shelter, 

Sao Paulo
11. Contra-fl ow bus & bicycle lane, Charing 

Cross Road, London (Jun-01)
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Reform through a demonstration route:
Bus and microbus priority (3)

With fl ow median priority currently being 
designed for a 5.5 km segment of the 
demonstration route, from Wonokromo to the 
Waru roundabout.
Thanks to Lloyd Wright for his assistance.

Source: A Review of Bus Priority Systems in Brazil: from Bus Lanes to Busway Transit, 
Alexandre Meirelles, Smart Urban Transport Conference, 2000
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Agreement between Surabaya City 
and Sidoarjo Regency 
governments to form a Surabaya 
Public Transport Authority.
Objectives include:
•  better planning & co-ordination 

of transport services across the 
current boundaries. 

• improvement in the quality, 
range, effi ciency and demand-
responsiveness of public 
transport services, 

• a more liberal regulatory policy 
based on incentives and 
competition and a sound 

knowledge of demand, especially 
in setting fares,

• to maintain a fi rm legal basis 
and well-defi ned, fair and 
transparent procedures for 
tendering routes.

Duties will include:
• determine urban public transport 

policy
• direct preparation & consultation 

of annual public transport plan
- to direct the administration of 

new route licensing and 
regulatory procedures

Reform through a demonstration route:
Institutional reform
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Reform through a demonstration route:
Tender program and further development
• Route license also confers various 

rights and powers
• Must be a management structure 

and clear responsibility. A 
licensed vehicle fl eet which is 
managed by one organisation

• Authority to: (i) enforce 
obligations; (ii) allow changes in 
accordance with circumstances

• A new form of license specifi ed 
by a special central government 
decree for this pilot project, 
or through a City Regulation. 
Control Card to be scrapped.

• Mayoral Decree: basis for tender

PROPOSED TENDER STRATEGY
• Announcement: old licenses will 

not be renewed
• Stress benefi ts of the new 

system:
- high profi t route to be tendered
- fl exibility in determining fares, 

level of service
- higher profi ts
- add passengers and manage 

route
- clearer rights & obligations; 

complaints procedure
• Stages: premium, buses, angkots
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Demonstration route details
Surabaya Municipal Government must look to the future and have a 
clear vision as to the sort of city they want and what the transport 
system should look like.
Gordon Neilson, GTZ SUTP, Transport Planning and Physical Aspects, May 2000.
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Demonstration route details
Characteristics
• 18km, from outside Purabaya 

(south) to Tanjung Perak (north)
• Buses do not enter the terminals, 

either at Purabaya or Perak
• “Premium service” vehicles with 

seating capacity around 35, total 
capacity 80 - 100, A/C, automatic 
doors, stop buttons, hand-holds 
for standing passengers, etc.

• Vehicles less than 3 years old
• Fare of Rp. 1,500 to Rp. 3,000

• All drivers employed fi xed wage.
• Around 15 buses needed for peak 

period service of 6 buses per hr.

Route license to include:
• Duration of the license 

(recommended 3 years)
• Route (including roads used, 

terminals, stops, and permitted 
variations)

• Fare
• Service (slide following)
• Vehicle (type of vehicle permitted, 

minimum no. of vehicles to be 
provided)

• Other requirements (monitoring, 
sanctions)

• Rights of operator and regulator.
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In Hong Kong many minibuses do not use 
offi cial terminals, but are rather permitted to 
use the roadside. For example outside MRT 
station Mongkok (left), and in Tsuen Wan 
(below left), where minibuses queue directly 
in front of the offi cial terminal at Tsuen 
Wan (below). Meeting the needs of passengers 
is clearly regarded as more important than 
entering offi cial terminals.

Photos: Karl Fjellstrom, June 2001
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The essence of the tendering process is 
the creation of competition for the right 
to provide bus services. The process must 
be capable of allocating routes fairly 
and objectively among operators with 
different corporate forms. It should be as 
fair and transparent as possible, with the 
evaluation procedure being conducted in 
the presence of bidders, the publicity 
media and observers, and the results 
published.

The marking scheme (the evaluation 
criteria and their weightings) must be 
fi xed prior to the publication of the 
invitation to submit bids. All evaluation 
criteria should be quantifi able, there 

should be minimal scope for the exercise 
of subjective judgement by individual 
members of the tender committee.

The primary evaluation criteria 
will be:
• Fares (if policy permits fares to be 

variable) and /or 

• Level of service: frequency regularity, 
capacity, daily operating period

• Quality of service: capacity, 
specifi cation, age, condition, equipment 
of buses to be used

• Environmental standards: emission 
standard of buses

Reform through a demonstration route: 
Demonstration route details
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Reform through a demonstration route: 
Demonstration route details
POSSIBLE SERVICE CRITERIA
• Time of departure of fi rst and last 

buses from each terminal
• Minimum peak frequency
• Minimum capacity of buses
• Max. headway by time of day
• Minimum capacity for the peak 

period by direction
• Minimum trips per day
• Maximum passenger loads
• Vehicle specifi cations incl. position 

of engine, seats, fl oor height, aisle 
width, number of doors, type of 
fuel, emission performance, etc.

A spacious modern bus design in 
Luxembourg, with ample room for standees.

Photo: Karl Fjellstrom, June 2001
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6. Implementation
Immediately implement the public transport improvement pilot route 
project in a comprehensive manner according to the implementation 
schedule which has already been agreed to namely with a new 
licensing system (quality licensing), a tender process, infrastructure 
improvements and bus priority on Jl. Ahmad Yani, along with 
implementing coordination and cooperation with DLLAJ Sidoarjo 
and DLLAJ East Java.
Letter of instruction of the Mayor of Surabaya No. 557/487/402.06.01/2001, 8 March 2001, 
to the Head of the City Road Traffi c Offi ce.
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Implementation:
Work done so far
• International experts Jan-Feb 2000
- problem identifi cation; limited 

survey program, elaboration of 
demonstration route details; 
seminars & consultation

• Visits to World Bank Bali Public 
Transport Study project

• Consultation: operators, Sidoarjo, 
Provincial, central govt., media

• Local expert appointed from 
September 2000 to March 2001

- Survey program, consultation
• International expert part of 

August, September, all Nov 2000

- Tendering procedure, training, 
licensing & institutional reform

• International experts on NMT 
improvements related to the 
demonstration route

- Initial study, extensive 
consultation and refi nement of 
proposed improvements (Mar - 
May 2000). Detailed costing 
& diagrams of priority 
improvements (Nov. 2000).

• NMT & pedestrian lane & facilities 
along pilot route, Jl. Ahmad Yani

• Bus priority, shelters (Jun-July 2001)
• Odd/even traffi c restricting system
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Implementation:
Agreed implementation schedule
1. Establish & promote objectives 
and policy
• Establish objectives and policy
• Establish implementation 

schedule
• Promote the pilot improvements

2. Institutional strengthening
• Training of DLLAJ and 

recruitment
• Initiate the planning cycle
• Create a body responsible for 

public transport

3. Route licensing
• Determine pilot route

• Determine route service details
• Trial an operator-based route 

license
• Resolve issues of licensing 

authority

4. Physical improvements
• Pedestrian & NMT improvements
• Bus shelter program
• Terminal improvements
• Bus priority measures

5. Route tendering
• Develop the tendering process
• Tender the pilot route


