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Abstract 
 
Effective governance plays a major role in the field of transportation since an effective 
implementation can potentially promote the development of the sector and ensure the delivery of high-
level transport both in terms of services and infrastructure. The present study focuses on governance 
mapping in Thessaloniki, Greece, in the framework of proposing an integrated governance approach 
that is considered necessary in order to improve transport services in the area. The mapping includes 
the public authorities with transport policymaking power but also the operators, as part of the 
functional activity towards the setup of cooperation platforms. The methodological approach that was 
adopted for the governance mapping covers all levels (National and Regional/Urban) and all public 
transport modes, while stakeholders and operators have been classified according to their activities 
related to policy, planning, operation, management and financing. 
 
Keywords: Transport policy, governance, transport management, governance mapping, transport authority. 
 
 

Περίληψη 
 
Η αποτελεσματική διακυβέρνηση διαδραματίζει σημαντικό ρόλο στον τομέα των μεταφορών, 
δεδομένου ότι η αποτελεσματική εφαρμογή της μπορεί να προωθήσει δυνητικά την ανάπτυξη του 
κλάδου και να εξασφαλίσει υψηλό επίπεδο μεταφορών τόσο όσον αφορά τις υπηρεσίες, αλλά και τις 
υποδομές. Η παρούσα μελέτη χαρτογραφεί και αναλύει το σύστημα της διακυβέρνησης στη 
Θεσσαλονίκη, στο πλαίσιο διαμόρφωσης μιας ολοκληρωμένης προσέγγισης που θεωρείται 
απαραίτητη προκειμένου να βελτιωθούν οι υπηρεσίες των μεταφορών στην περιοχή. Η χαρτογράφηση 
περιλαμβάνει τις δημόσιες αρχές με αρμοδιότητες στην πολιτική μεταφορών, αλλά και τους παρόχους 
μεταφορικού έργου, ως μέρος της λειτουργικής δραστηριότητας για τη σύνθεση δομών συνεργασίας. 
Η μέθοδος χαρτογράφησης που ακολουθήθηκε καλύπτει όλα τα επίπεδα (Εθνικό και 
Περιφερειακό/Αστικό) και όλα τα μέσα μεταφοράς, ενώ οι εμπλεκόμενοι φορείς και οι πάροχοι 
κατηγοριοποιήθηκαν ανάλογα με τις δραστηριότητές τους που σχετίζονται με τη χάραξη πολιτικής, το 
σχεδιασμό, τη λειτουργία, τη διαχείριση και τη χρηματοδότηση. 
 
Λέξεις κλειδιά: Πολιτική μεταφορών, διακυβέρνηση, διαχείριση μεταφορών, χαρτογράφηση διακυβέρνησης, αρχή 
μεταφορών. 
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1. Introduction  

The term ‘Governance’ has been used in a variety of ways, but it is most often presented as an 
attempt to improve coordination between relatively dependent actors for the purpose of 
solving societal problems (Klijn, 2008). In the field of Transport, ‘good’ governance is critical 
to sustain the development of the sector and to ensure the delivery of high-level transport both 
in terms of infrastructure and services. 

Transport policy literature points out the fact that the division of planning, implementation 
and management of transport functions in metropolitan areas across a range of authorities and 
agencies is very complicated (Atkins, 2007). The conflict between local interests and strategic 
policy objectives at city/region level is the major reason for mixed policy outcomes in the 
transport sector (Marsden et al., 2011). 

The key issues in relation to transport governance and effective policy implementation 
highlighted by the key transport studies have been identified by Akram et al. (2011) to be: 

 Lack of joined-up objectives and thinking across departments on transport issues  
 Lack of integration between planning and delivery process across departments  
 No clear link between economic and social objectives which inform the development 

of transport strategies in a region and assist the local governments to contribute in 
wider transport policy objectives  

 Allocation of funds not linked to the performance indicators which leads to poor 
accountability and breach transparency during implementation  

 Gap and diverse relationship between wider government objectives (economic, social) 
and strategic transport objectives 

 An unclear structure to formulate transport policy and implement decisions both 
hierarchically and geographically. 

All these transport governance challenges mentioned above outline the need to address the 
political, legal and institutional components for improved transport policy implementation 
since it is made apparent that the coordination of organizational structures with respect to 
their powers, jurisdictions, policy and plan sharing, mode integration and financing is weak in 
the European Union (EU). 

In this aspect, in the study of Naniopoulos et al. (2012) the concept of European Metropolitan 
Transport Authorities was presented, the key features for their creation and possible 
restructuring were highlighted and the identified design aspects were applied to the case of 
Greece in order to define the basic characteristics of an ideal Metropolitan Transport 
Authority structure that could be successfully applied at the regional level in Greece.  

In a relevant study by Zacharaki et al. (2003) the structure of the metropolitan activities 
surrounding the transport sector and the relevant authorities implementing its operation were 
examined and a SWOT analysis highlighting the opportunities and threats from the 
development of a Metropolitan Authority was attempted for the case of Greece. 

The present work focuses on governance mapping in Thessaloniki, Greece in the framework 
of proposing an integrated governance approach that is considered necessary in order to 
improve transport services in the area. The mapping includes, on one hand, the public 
authorities with power in policy making for transport and on the other hand operators, as part 
of the functional activity towards the setup of cooperation platforms. The methodological 
approach that was adopted for the governance mapping aimed to cover all spatial levels 
(National and Regional/Urban) and all Public Transport modes. Stakeholders and operators 
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have been classified according to their activities related to policy, planning, operation, 
management and financing. In addition, competent authorities were identified and relevant 
problems, barriers and important issues were highlighted. 

In the present approach, policy is considered in its general legal essence, meaning the 
statutory and more or less compulsory rules and guidelines that have to be implemented at a 
lower level by various actors and organizations. As such, a policy-producing authority has a 
strictly public character and gains its power of enforcement not only from its constitutional 
origin but also from its ability to finance all relevant decisions and activities. 

Transport planning, is involved with the evaluation, assessment, design and siting of transport 
facilities. More specifically, as defined by the U.S. Institute of Transportation Engineers 
(2010), Transport Planning is "a collaborative and participatory process involving agencies, 
organizations and the public in a comprehensive look at national, state, regional and 
community needs. It examines demographic characteristics and travel patterns for a given 
area, shows how these characteristics will change over a given period of time and evaluates 
alternative improvements for the transportation system." 

Transport operations are provided by firms or companies that have been assigned the role of 
providing transportation services whereas the management of the transport operations 
includes supervision, every day follow-up and control of the different activities and 
responsibilities attached to the various authorities involved. 

 

2. Transport Governance in Thessaloniki  

2.1 Public Transport Policy 

Transport policy in Greece, as in all EU member states, is originally and basically affected by 
the European Union Transport Policy. The European Commission puts forward the 
European transport policies and more specifically, it is the Directorate-General for Mobility 
and Transport that is in charge of developing transport policies for the European Union. Its 
remit is to ensure efficient mobility within a single European transport area, to serve Europe's 
citizens and economy while promoting the environmental policy and competitiveness. 

The European Commission influences transport policy making both directly, through 
legislation, guidelines and decisions, as well as indirectly, through financing and controlling 
the decisions of the relevant ministries or regional and local authorities. In Greece it is the 
Ministry of Infrastructure, Transport and Networks that plans and implements regional 
policy on rail and urban public transport and creates the appropriate institutional framework at 
a regional level for the development of mass-transit. 

Ministry policies are also implemented directly or indirectly, either by national level projects 
that are planned, financed and constructed by the ministry (especially infrastructure works), or 
by supporting politically and economically policies at a regional or local level. These policies 
are produced and implemented by the appropriate regional and local authorities.  

The Regional Authorities are the ones that implement European and national policies at a 
regional and urban level, whilst Local Authorities (i.e. the Municipalities) implement 
European and national policies at an urban and local level. 

These relations are schematically presented in the following diagram. 
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Figure 1: Transport Policy Diagram for Thessaloniki 

 

2.2 Public Transport Planning 

Planning in Greece is a social process that involves many actors, starting from the ministries 
at a national level and ending to the citizens’ society and the various pressure groups at a local 
or even at a neighborhood level. Figure 2 schematically presents the complex relations among 
various participants in transportation planning in Thessaloniki. 

 

Figure 2: Transport Planning Diagram for Thessaloniki 

 

Firstly, as far as national planning is concerned, two ministries are involved, the Ministry of 
Infrastructure, Transport and Networks and the Ministry of Environment, Energy and 
Climate Change. This creates an initial conflict in decision-making, since the ministries are 
usually driven by different attitudes and points of view. The first one is mainly involved in the 
planning and construction of various major (especially road) infrastructure projects, while the 
second one is dealing with environmental protection issues and lower or medium scale design 
of urban redevelopment schemes. As a result, their coexistence in the same planning 
procedure and the lack of coordination of their activities often creates internal conflicts that 
delay or even cancel specific interventions and projects. 

For specific important and complex infrastructure projects that demand special skills and 
require an extended implementation period, (like the Egnatia freeway or the Metro 
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construction) the Ministry of Infrastructure, Transport and Networks has established Special 
Purpose Agencies (Egnatia Odos S.A. and Attiko Metro S.A respectively) that deal 
exclusively with the specific purpose assigned. A problem is presented if the specific purpose 
is completed and the special agency requires involvement into the planning process in order to 
justify and prolong its existence.  

Regional Authorities are involved in planning, as a part of the governance process, during 
which planning decisions concerning public transport at a regional and urban level are 
implemented. However, since Regional Authorities’ bodies are democratically elected, they 
have the political authority to bargain, dispute or even deny the progress of certain central 
planning decisions that are made by a government with a politically different origin.  

The same problem is more intense at the local level, where Municipalities and elected mayors 
act as part of the local political process, making decisions that very often contradict strategic 
planning. Thessaloniki, has been suffering for decades from lack of consensus and 
harmonization between the central government and the local authorities or citizens’ groups. 
Decisions made by the central government very often cannot be implemented or enforced and 
are postponed, delayed or cancelled, due to the absence of a common language and 
understanding.  

Thessaloniki Public Transport Authority (THEPTA) is a decentralized public authority under 
the Ministry of Infrastructure Transport and Networks, whose role is to plan and control urban 
public transport services in the greater area of Thessaloniki (currently including only buses, 
but in the future will also include metro, tramway, maritime transport and suburban railway). 

However, since THEPTA has not taken yet full authority to implement its goals on planning, 
supervision and control of urban transportation planning by its founding law (L.2898/ 2010), 
a paradoxical phenomenon has been developed gradually in the city planning process: Public 
Transport Operators (OASTh, KTEL, TRAINOSE), instead of  simply implementing policies, 
they actively participate in actual planning, keeping for themselves a level of autonomy that 
often differs or even stands opposite to official planning. This strange situation with the 
operators contributing to self-referring planning can be explained by the fact that THEPTA 
(the planning authority) is mainly financed by OASTH (the bus operator) revenues. 

Finally, various citizens’ organizations (pressure groups) are involved directly or indirectly, in 
an attempt to ensure easy access and mobility advantages for their members (cyclists, 
pedestrians, disabled people, shopkeepers, unemployed, etc.) They are not making actual 
planning, but try to affect the authorities’ decisions according to their attitudes and needs. In 
Thessaloniki this kind of lobbying is considered as integral part of the political and 
democratic process.  

 

2.3 Public Transport Management 

Management normally means all kinds of every day follow-up and control of the different 
activities and responsibilities attached to the various authorities involved. Political or 
functional supervision is also considered as management, and therefore, at a national level the 
Ministry of Infrastructure, Transport and Networks supervises and controls the work of the 
Special Purpose Agencies (Attiko Metro S.A., Egnatia Odos S.A.) that, in turn, manage their 
tasks on a daily basis. 
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Regional and local authorities are the general periphery or city managers, dealing with every 
aspect of everyday life of the citizens and especially transport movements. Their strong 
political power, depending always on the persons involved, gives them a crucial role in 
management decisions, which sometimes extends beyond their typical responsibilities. 

Thessaloniki Public Transport Authority (THEPTA) is also involved in daily management of 
the city public transport systems, in close connection with the local authorities and the 
operators that participate in THEPTA’s council. 

Finally, Public Transport Operators (OASTh, KTEL, TRAINOSE), are self-managing an 
extended network of transport services, either as private entities (OASTh, KTEL) for the 
buses, or as public (now under privatization) authority (TRAINOSE) for the trains.  

The above-mentioned relations are schematically presented in Figure 3.  

 

Figure 3: Management Responsibility Diagram for Thessaloniki 

 

2.4 Public Transport Operation 

Operation of public transport systems (public or private) is normally made by various 
operators, which are not completely autonomous but work under the supervision and general 
control of the Ministry of Infrastructure, Transport and Networks, and its relevant 
corresponding institutions (TRAINOSE for the trains, OASA for Athens buses, THEPTA for 
Thessaloniki buses of OASTh etc.)  

Regional Authorities are indirectly involved via regulation, licensing and control procedures, 
whilst Local Authorities are only running a few supplementary lines in Thessaloniki area and 
only in areas that are not serviced by OASTh. 

Thessaloniki Public Transport Authority (THEPTA) is not an operational authority itself but 
it is actively involved in the design, supervision and control of urban transport services 
operated by OASTh. At the same time, it can establish new routes, change or cancel existing 
ones and design and allocate public service facilities (bus stops, shelters, interchanges etc.). In 
that sense it can be considered as a second level operator. 

Actual Public Transport Operators (OASTh, KTEL, TRAINOSE) cover the daily needs of the 
city area. OASTh is the sole provider of bus transport services in the greater Thessaloniki 
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region. TRAINOSE is the sole provider of regional rail transport throughout Greece and fully 
responsible for operating high-level services. KTEL is the sole private intercity bus transport 
provider, but in Thessaloniki it is also covering a small part of the greater city area as OASTh 
partner in urban transport operation. 

Figure 4 below presents the relations between these operation stakeholders. 

 

 

Figure 4: Public Transport Operation Diagram for Thessaloniki 

 

2.5 Public Transport Financing 

Public transport financing in a country that suffers an extensive economic crisis, is a crucial 
and difficult problem to solve. One should therefore seek (or even invent) any kind of 
available sources other than public expenditure that has been almost limited to zero. 

The European Union is a primary basic source of financing for all member states: it allocates 
available European budget and supervises the implementation of suggested plans. 
Nevertheless, European funding does not involve system operation but mainly infrastructure 
and development projects. Among these, public transportation projects are definitely 
included, since they usually offer economic and environmental benefits. In Thessaloniki the 
metro under construction, the preparatory studies for the urban maritime transport and the 
possibility for a Light Rail Transit (LRT) tramway in the central area are covered by the 
National Strategic Reference Framework (NSRF) funds of the European Union. These funds 
are allocated to various ministries according to the projects approved for financing. 

The Ministry of Infrastructure, Transport and Networks allocates available budget to transport 
projects and supervises implementation of suggested plans by regional and local authorities. 
Also, the Ministry of Finance supports transport-related projects addressing regional needs 
through national funds. This ministry subsidizes directly the public transport ticket fare for 
Athens and Thessaloniki, paying the difference between the operator’s costs and revenues that 
must be kept as low as possible for social, traffic and environmental reasons. 

Regional and Local Authorities cannot contribute directly, unless they attract European Union 
support through peripheral programs. Finally, private sources of funding are sought during the 
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last few years, trying to attract investments for major transport infrastructure projects that can 
be constructed using public-private partnership (PPPs) methods and concession contracts in 
order to overcome the problem of public expenditure shortage.  

The following figure presents the relation between the various actors involved in transport 
financing in the area of Thessaloniki. 

 

 

Figure 5: Public Transport Financing Diagram for Thessaloniki 

 

In total all the above is described in the following overall diagram: 

 

Figure 6: Current governance scheme in Thessaloniki, Greece 

 

3. SWOT Analysis for the Greater Area of Thessaloniki 

The circular form of the decision-making chain, presented in the diagram of Thessaloniki, 
reveals the main strengths and weaknesses of the public transport governance procedure in the 
area. 



 

- 9 - 

Although the whole system seems concise, there are contradictions and discrepancies, due to 
the essential separation and the priority of the political against the technocratic approach. It 
can be easily understood that policymaking, followed by the necessary financing, prevails 
over planning and management and thus affects operation. This means that the priorities of 
the ministries at a higher level dictate the pace and the priorities of the local authorities, that 
cannot formulate and execute their own planning and management agenda. In fact, central 
government presents strategic plans that are usually big-project oriented, but not compatible 
with the priorities of the citizens at the local level. 

Furthermore, political instability (very strong and persistent during the last 5 years), and 
governmental or even personal changes at ministerial level, have always a negative effect on 
priorities, time schedules and finally on the effectiveness of the long-term or medium-scale 
planning and management at a local level. Whenever this problem does not exist (as in the 
cases of the special purpose agencies or the direct financing/subsidizing of an operator by a 
ministry), procedures are faster and more effective. 

It is apparent that the lack of coordination and harmonization of planning activities is the 
major problem of governance in transport in Greece. A number of stakeholders driven by 
different attitudes and points of view participate in the planning process with no distinct 
responsibilities. Moreover, there is no coordination and harmonization process of the planning 
activities performed at the various governance levels. In general, a top-down approach in 
planning has been adopted and regional and local authorities, that are expected to implement 
decisions that are made at higher level, most times have not been involved in the planning 
process. Local authorities’ planning is mostly sporadic and often neglects the strategic 
planning of the government implementing projects that are not part of an overall planning 
process. 

 

Table 1: SWOT analysis of the current governance practice for public transport services in 
Thessaloniki 

 

Strengths (S) Weaknesses (W) 

 Good relationship between local 
authorities and local involved 
stakeholders (frequent forums, 
workshops, and other interaction 
opportunities) 

 Experienced and high-skilled key 
personnel 

 Relatively small number of 
experts involved in governance, 
enabling them to know one 
another 

 Lack of coordination and 
harmonization of planning activities 

 Political involvement and influence 
on decisions at all levels 

 Serious contradictions and 
conflicting priorities among the 
different levels of decision-making 

 Local authorities’ planning is mostly 
sporadic and often neglects the 
strategic planning 
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OPPORTUNITIES (O) 

 The operation of the first metro 
line is expected in the next few 
years in Thessaloniki and a 
general reorganization of public 
transport governance in the area 
will be necessary 

 European directions, initiatives 
and grants 

 The existence of more flexible 
governance approaches such as 
special purpose agencies 

 Existence of THEPTA that could 
undertake the responsibility to 
harmonize various levels of 
planning 

THREATS (T) 

 The political instability of the recent 
years 

 The lack of funds and the economic 
crisis 

 

4. Conclusions and Recommendations 

Even though governance approach in Greece is complicated, there are numerous successful 
governance examples that could lead the way for more fruitful and effective integrated 
development of transport services.  

 The establishment of Special Purpose Agencies, like Egnatia Odos S.A. and Attiko 
Metro S.A., for the preparation and construction of the Egnatia freeway and the Metro 
in Athens and Thessaloniki respectively, is a successful example. The Ministry of 
Infrastructure, Transport and Networks identified the need for a special and qualified 
body that would undertake the overall coordination these demanding tasks and thus 
established the agencies. 

 The development of Thessaloniki’s Commuter Ferries project is another example that 
is considered to be a successful one. The idea had been discussed for years and by a 
number of stakeholders of Thessaloniki. However, due to the nature of the project 
there was no body that had the authority to undertake the study and development of 
such a project. Finally, due to the pressure coming from the local communities, 
Egnatia Odos S.A. has been assigned to take charge of the design maturity and tenders 
related to the project and therefore a Memorandum of Understanding between the 
Municipalities of Thessaloniki, Kalamaria and Thermaikos and Egnatia Odos S.A. has 
been signed. Egnatia Odos S.A. has now received funding of a million euros for the 
preparation of the studies required. The studies will require approximately 12 months, 
the licensing and the construction of the facilities is expected to require more than a 
year and the ferries are expected to begin operations in about three years’ time. 

 Finally, the project for the development of a suburban railway service from the western 
districts of Thessaloniki up to Thessaloniki’s Port Passenger Terminal is the most 
recent successful governance example that has been promoted in the framework of a 
South East Europe program funded project, RAIL4SEE. Though a bottom-up approach 
the need for the development of a suburban railway service in Thessaloniki has been 



 

- 11 - 

identified by the local communities and has been made apparent to the local 
authorities. Stakeholders with direct and indirect interest to the project have signed a 
Memorandum of Understanding with the purpose of the promotion of the 
administrative and technical project’s maturation actions and the subsequent project 
implementation. Recently the project has been included in the operational program of 
the next funding period (NSRF 2014-2020). 

 

The governance framework described above highlights the need for a metropolitan public 
transport authority in order to harmonize the various levels of planning and to ensure that the 
national strategic planning complies with the needs and priorities of local societies, at least at 
the major urban areas. 

Thessaloniki Public Transport Authority (THEPTA) could be the organization to undertake 
these duties; its founding law, however, does not fully assign such authority. In order to be 
able to evolve and realize the ambitious goals of a Metropolitan Public Transport Authority 
(MPTA) of Thessaloniki, its institutional evolution and upgrade is required, according to the 
area needs and the European legislation requirements. 
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