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EDITORIAL
India has been in the news a lot in re-
cent months mainly for its poor air qual-
ity, deaths and injuries on the roads and 
the serious damage this does to quality 
of life, family life and the economy. In 
the 23 years of WTPP we have not car-
ried enough material by Indian authors 
and want to use this editorial to encourage 
more submissions from that country.  We 
would like to explore the underlying fac-
tors that have produced such a large loss 
of life and decline in quality of life and also 
to explore the links between transport and 
poverty alleviation.  We know that there 
are some very impressive projects under-
way e.g. to assist rickshaw pullers and 
pedallers to secure a better income and 
provide an enhanced and invaluable trans-
port choice.  We know that Kolkata has 
one of the world’s oldest tram systems, a 
metro, an urban railway and river ferries 
but we hear very little about how these 
assets are being put to use to encourage 
higher levels of use and lower level of car 
use.  We hear about the abolition of die-
sel fuelled vehicles and car rationing by 
odd/even number systems in Delhi but we 
don’t know how effective these have been.  
We also hear very little about pedestrian 
and cyclist facilities in Indian cities and the 
contribution they can make to air quality, 
reducing congestion and alleviating pov-
erty.  So please contact us!

I have always thought of India as a splen-
did example of rich community life, sup-
ported by highly accessible activities and 

destinations in its cities and an eclectic 
mix of low cost transport choices to bring 
people into contact with other people and 
the destinations they need to reach.  On 
several visits to Kolkata over 10 years ago 
I was amazed at the richness of what I 
could do, see and buy on the streets and 
the number of attractive shops, business-
es, tea stands and restaurants was very 
impressive indeed.  Of course the picture 
is more complicated than this with huge 
problems of death and injury in the road 
traffic environment, overloaded and un-
pleasant conditions on buses, underfunded 
trams (in the case of Kolkata) and severe 
air pollution.  These problems were there 
in the 1980s but they are now getting   a 
lot worse and at an increasing rate.
In my mobility book I discuss India in 
some detail.  These are short extracts on 
the growth of mobility, decline in walk-
ing, cycling and public transport, deaths 
from air pollution and deaths on the roads.  
For more details and for original sources 
please refer to Chapter 13 of “Mobility”.

• India’s private motor vehicle mar-
ket (motorised 2-wheelers and cars) 
grew by more than 85% between 2003 
(around 59 million vehicles) and  2009-
10 (around 110 million vehicles) at an 
average annual growth rate of 11%
• Public transport mode share de-
clined in Indian cities  between 1994 and 
2007
• Modal share for non-motorised 
transport (walking and cycling) declined 

2004 2008
China 356,664 470,669
India 140,937 168,601

Mortality associated with outdoor air pollution in China and India
Source:   http://apps.who.int/gho/data/view.main.100320

China India
Official National Statistics 65,225 130,037
Global Burden of Disease 
Estimate

283,000 274,000

% Under-reporting 334 111

Under-reporting in official statistics of road traffic deaths in China and India, 2010
Source:  World Bank (2014)

http://apps.who.int/gho/data/view.main.100320 
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in all Indian cities.  Cycling modal share 
has come down from an average of 30% 
in 1994 to less than 11% in 2007, at-
tributable to an increase in trip length as 
a result of urban sprawl, inadequate fa-
cilities for cycling and growth in private 
motor vehicle ownership and use

The growth in car ownership and use and 
the transformation of land that could grow 
a lot of food for India’s urban millions is a 
very serious problem.  Cities spread out, 
food growing potential declines, the urban 
poor and not-so-poor suffer a degraded en-
vironment with more noise, stink and dan-
ger and ugly flyovers and the daily stress 
of trying to cross roads or cycle to nearby 
destinations.  This is the central problem 
in the global and Indian mobility crisis ad-
dressed in my new book “Mobility” (details 
below).  Indian politicians have fallen into 
line with the poor example set by US, Eu-
ropean and Australian governments and 
have allocated huge amounts of money to 
roads, flyovers and motorways all of which 
add very little to the quality of life of mil-
lions of India’s citizens and indeed make 
it much worse.  Billions of dollars spent 
on moving one tonne of metal around a 
crowded city is poor quality physics, a ma-
jor public health problem and mops up a 
great deal of public money that could be 
spent on schools, health care, buses, local 
trains, walking and cycling facilities.

As a European, so-called sustainable trans-
port expert, it is not for me to criticise In-
dia and the way that transport spending 
and its outcomes impacts on over a billion 
people.  There are excellent commentators 
on India in India.  It is however the glo-
bal problem that concerns me and there 
is a need for all of us on this beleaguered 
planet to speak out say “Enough!  This is 
not right”.  So I want to suggest that in 
India those involved in policy debate and 
how Indian public funds are spent engage 
with some radical, original thinking and 
tell us all if they are doing this already.  
India does not have to follow the discred-
ited model pursued by USA or UK.  It can 
strike out on its own intelligent and truly 
democratic path.  On the assumption that 
India and the global community wants to 
eliminate death and injury in road crashes 
and believes in social justice so that we 
can do things correct a system that is pun-

ishing older people, women and children 
then we need to do a very small number of 
things everywhere on this planet and India 
can take the lead.  The specific things that 
can be done include:

• Every road and every street in 
every town and city must have a 2me-
ter wide pedestrian pavement on either 
side that is well maintained and is high-
er than the street level so that vehicles 
cannot stray into people space.
• This also applies to rural areas 
where it is known that people walk or 
cycle along a highway that carries trucks 
and buses and these large vehicles bring 
danger in their wake
• Crossing points.  All roads need safe 
crossing points for pedestrians.  There 
are a number of ways of doing this but a 
low cost option is a raised “table” so that 
the pedestrian can walk across a surface 
that is higher than the road surface and 
a vehicle must slow down to cope with 
the vertical displacement.  
• Huge improvement in bus services 
(vehicle quality, emissions, driver and 
conductor training, overcrowding).  This 
will need investment but nothing like the 
scale of investment for highways and 
flyovers.  Bus Rapid Transit (BRT) is also 
a good idea on principal routes and cor-
ridors.  Special attention has to be given 
to safety and security of women.

Like all other countries on the planet In-
dia has to make choice.  It can either go 
along with the mobility fetish (more roads, 
flyovers car parks) and very little attention 
to the needs of people who walk, cycle or 
take a bus or it can go truly democratic 
and ethical and introduce changes that 
benefit all ages, both genders and ordi-
nary everyday trips that citizens of every 
level of income need to make.  My guess is 
that India’s citizens prefer the ethical op-
tion and something that is fair and kind to 
children and older people.  We will see.

John Whitelegg
Editor



5
World Transport Policy and Practice

Volume  21.4 February 2016

ABSTRACTS AND KEYWORDS
Semester Tickets for University Stu-
dents in Germany: A Success Story for 
25 Years
Miriam Müller

Abstract:
‘Semestertickets’ are a special tariff for 
university students in Germany to use 
public transport, financed in solidarity by 
the students. The article describes the 
concept of semester tickets, their devel-
opment over the time, especially regard-
ing their extended reach, and presents 
selected results on usage, acceptance and 
their effects on mobility behaviour and car 
ownership of students. 

Keywords: Semester tickets, student mo-
bility, public transport, tariff, mode shift, 
sustainability, Germany.

Leveraging collective action for a 
seat-belt wearing intervention in Afy-
onkarahisar, Turkey
Huseyin Akbulut, Serap Sener, Fatih Vur-
savas and Meleckidzedeck Khayesi

Abstract: 
Drawing on Elinor Ostrom’s concept of ac-
tion situation, this paper examines how 
actors occupying different positions mo-
bilized, interacted and negotiated several 
issues to implement a seat-belt interven-
tion in Afyonkarahisar in Turkey. A key 
principle the actors agreed upon was the 
importance of subjecting all members of 
society to the same traffic laws, regard-
less of class or income. Seat-belt wear-
ing rates increased from 3.9% to 36.8% 
in Afyonkarahisar over a five-year period 
of an intervention project. The experi-
ence gained in Afyonkarahisar was used to 
strengthen planning of a similar initiative 
in Ankara. The project also contributed to 
sealing gaps in road traffic law, especially 
regarding seat-belt wearing. The process 
went beyond the regulations on seat-belt 
wearing and speed, which were the focus 
of the project, to addressing gaps on sev-
eral other aspects in the traffic law. An un-
expected outcome was that interventions 
in seat-belt wearing and speed manage-
ment were spread from the initial two pilot 

sites (Afyonkarahisar and Ankara) to two 
other provinces (Antalya and Kocaeli) and 
to all the 81 provinces of Turkey. This ex-
pansion followed a circular from the Prime 
Minister in 2012 requiring all the provinces 
to implement these measures. This study 
concludes that sustained transactions with 
and among different gatekeepers is neces-
sary to keep making appropriate decisions 
and taking actions on road safety policy 
within different institutions and adminis-
trative jurisdictions going. This experience 
contrasts a general perception that road 
safety measures are simple and low-cost, 
likening them to a low-hanging fruit.

Keywords: Action situation, knowledge 
translation, knowledge sharing, collabora-
tion, actors, decisions, intervention, seat-
belt, road traffic safety, Afyonkarahisar, 
Turkey

Will the government’s spending on 
expanding the national road network 
deliver anything useful? Have they 
properly taken into account induced 
traffic and extra congestion likely to 
be caused elsewhere?
John Elliott

Abstract:
In this paper John Elliott reminds us of ear-
lier studies which have shown the conse-
quences of past reviews of induced traffic 
and traffic reductions from expanding or 
contracting road space. The government 
seemed keen on evidence based strategies 
and policies and it now seems opportune 
to reiterate some of the hard and not quite 
so hard evidence available. It should be 
added that the core of this evidence has 
been given to government from 1985 on-
wards by the author and others; the first 
evidence of the extent of generated or in-
duced traffic from roadbuilding dates from 
the 1920s but has appeared from various 
studies at regular intervals since. 
Many of the road schemes being proposed 
by the UK government in 2015 are in the 
vicinity of cities and conurbations in places 
where it is recognised that there is seri-
ous congestion.  However all the evidence 
suggests that that additional road con-
struction especially anywhere near such 



6
World Transport Policy and Practice

Volume  21.4 February 2016

major urban areas is unlikely to help traf-
fic conditions or the economy. 
Pollution and environmental aspects of the 
government’s road policies are not dis-
cussed but are possibly an equally strong 
reason to challenge the present policies.

Key words: induced traffic, newly gen-
erated traffic, transport policy and traffic 
generation, road building, strategic road 
programme

Streets of yesterday, today, and to-
morrow
Joseph Kott

Abstract:
The street connects us to the wider world 
and is a venue for many of life’s activities. 
This combination of linkage and destina-
tion makes the study of streets compelling 
and important. Streets foster social and 
economic life in cities. Streets also meet 
the need for movement. The task of street 
planning and design is to balance these 
demands. Located at the juxtaposition and 
responding to dynamic systems of trans-
portation, land use, and human behavior, 
streets themselves will not remain static. 
The study of streets is therefore an inquiry 
into the evolution of cities and their inhab-
itants. The task of contemporary practice 
in street planning and design is to guide 
this evolution toward more sustainable 
outcomes. This article concludes with an 
exploration of best practice in creating 
more sustainable streets.

Keywords: sustainable streets, street de-
sign, multimodal streets, placemaking, liv-
able streets
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Semester Tickets for University Stu-
dents in Germany: A Success Story for 
25 Years
Miriam Müller

1. Introduction

The so-called ‘Semesterticket’ is a special 
tariff for university students in Germany 
which enables them to use public trans-
port in the area of their university. Semes-
ter tickets are financed in solidarity by the 
students: If a university runs a semester 
ticket, all students automatically have to 
buy a ticket for one semester (6 months), 
regardless of whether they want to use 
public transport or not. In return, the stu-
dents can use public transport in the area 
of their university for a very low semester 
contribution as much as they want without 
purchasing any extra tickets. In Germany, 
the first semester ticket was introduced 25 
years ago in Darmstadt (1991) as a result 
of student initiatives. Today, most German 
universities run a semester ticket.
 
This article describes the concept of se-
mester tickets in Germany, their develop-
ment over the time and presents empirical 
research data on student acceptance and 
the effects of semester tickets on mode 
shift to public transport and the reduction 
of car ownership. 
 
2. Concept of semester tickets
Semester tickets are a special tariff for 
university students to use public transport, 
which are financed in solidarity by the stu-
dents: All students of a university have to 
pay an obligatory solidary contribution and 
automatically receive a public transport 
ticket for 6 months. The concrete design 
of a semester ticket can vary considerably 
from university to university, depending 
on the specific conditions agreed on with 
the public transport associations. Semes-
ter tickets differ regarding their area of 
validity (for example only for buses within 
a city or for all means of public transport 
in a state), prices, free carriage of a bicy-
cle or an additional person, the possibility 
to use high speed trains, hardship regula-
tions or the inclusion of public bike sharing 
systems in recent years (see table 1).

The responsible bodies for the contractual 
agreement of a semester ticket are either 

the constituted student bodies (‘Verfasste 
Studierendenschaft’) or student services 
(‘Studentenwerk’) of a university and the 
public transport association in the area 
of the university. The constituted student 
bodies and the student services are the le-
gally responsible corporate body or public 
agency, which fulfil their legally imposed 
obligations to provide economic, social, 
health and cultural support to university 
students1.  Since students are members 
of these bodies or public agencies, consti-
tuted student bodies and student services 
have the legal right to collect contributions 
from the students, also for mobility pur-
poses. The introduction of semester tick-
ets is normally legitimized by taking a vote 
among the students of the respective uni-
versity on whether a semester ticket shall 
be introduced regarding the conditions of-
fered by the public transport association 
or not. 

In the year 2000, the Federal Constitution-
al Court of Germany confirmed the lawful-
ness of collecting solidary contributions 
for semester tickets from students after a 
student had sued the obligation to pay this 
contribution. According to the judgement, 
student bodies and student services have 
the legal right to collect contributions for 
semester tickets because the provision of 
semester tickets is a reasonable social and 
economic service for students during their 
needy time of university education. The 
judges did not see a problem in the fact 
that semester tickets might not be used 
by all students, because the advantages of 
semester tickets that can be obtained for 
the entire student body overweigh their 
disadvantages, as it can significantly re-
duce the costs for travelling to university. 
Furthermore, the judges pointed out that 
the financial burden for the students was 
acceptable, because discounts of more 
than 75% compared to regular tickets can 
be obtained and significant improvements 
of the local traffic, parking and environ-
mental conditions can be achieved (BVer-
fG, 1 BvR 1510/99, 2000).

2.1 Price formation

The formation of the semester ticket price 
is a complex process, as there is exactly

1 § 53 Hochschulgesetz (HG) NRW and § 2 Studen-
tenwerksgesetz (StWG)
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one provider (transport company) and one 
customer (student representative). Thus, 
the price can not be determined in a reg-
ular business competition as it is deter-
mined for conventional goods (Preistrup, 
Stingel 2007: 386). At the same time, 
there are diversified preferences and will-
ingnesses to pay solidary contributions by 
the students, which need to be considered 
in order to avoid the risk of losing stu-
dent acceptance for paying a contribution 
for semester tickets (ibd.). For transport 
companies, the introduction of a semes-
ter ticket may imply extra costs, if service 
offers need to be expanded due to addi-
tional travel demand. On the other hand, 
transport companies may grant price re-
ductions for semester tickets because of 
quantity discounts and reduced adminis-
trative expenses. 

In general, the final price of a semester 
ticket (see figure 1) ranges between an 
upper price limit, which can be defined 
on the basis of empirical data regarding 
student mobility patterns and their willing-
ness to pay for a solidary contribution, and 
a bottom price limit, which can be defined 
by an opportunity cost analysis determin-

ing the revenues that would be achieved if 
no semester ticket would exist (ibd.: 391).

2.2 Solidary Model and Base Model

There are two different semester ticket 
concepts in Germany – the so-called ‘soli-
dary model’ and the ‘base model’ (see 
figure 2). For the solidary model, all stu-
dents have to pay an identical obligatory 
solidary contribution and automatically re-
ceive their semester ticket which enables 
them to use public transport in the area of 
validity. For the base model, all students 
have to pay an identical reduced obligato-
ry solidary contribution as a basic funding. 
Because of the reduced price, students re-
ceive either no access or only a very lim-
ited access to public transport, mainly lim-
ited to off-peak hours. If they wish to use 

public transport without any restrictions, 
they individually have to pay an optional 
extra fee.
 
In Germany, most semester tickets are 
solidary models. Solidary models mainly 
exist if the contract for a semester ticket 
is signed between a public transport com-
pany and the so-called ‘Verfasste Studier-
endenschaft’ (constituted student body). 
The broadest dissemination of base mod-
els can be found in the Federal States of 
Baden-Württemberg and Bavaria (Reut-

Figure 1: Price formation of semester 
tickets

Figure 2: Solidary and base model 
semester tickets
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ter & Müller 2015: 6). This is because in 
the Federal State of Bavaria, constituted 
student bodies were abolished in 1973 
and in Baden-Württemberg they were re-
introduced only in 2012. Thus, especially 
in these regions, the contractual partner 
for semester tickets are student services 
(‘Studentenwerke’). Student services try 
to keep their risk of liability low and thus 
prefer to sign base model contracts be-
cause the solidary contribution which stu-
dents are obliged to pay is lower than for 
solidary models. 

There are advantages and disadvantages 
for both solidary and base model. The ad-
vantage of the solidary model is that stu-
dents immediately profit from their solidary 
contribution and can use public transport 
without any restrictions. Thus, the incen-
tive to use public transport is higher for a 
solidary than for a base model. Further-
more, solidary models can be offered for 
a cheaper price compared to a base model 
which consists of a solidary contribution 
plus an extra fee, because solidary semes-
ter tickets are more attractive for transport 
companies as transport companies receive 
assured revenues and administrative costs 
are lower. In a base model semester tick-
et, the obligatory solidary contribution for 
students is lower than in a solidary model 
and thus student preferences on whether 
they want to use public transportation or 
not are more respected than in a solidary 
model.

3. Development of semester tickets

Since their first introduction, many semes-
ter tickets have undergone a remarkable 
development, especially regarding their 
area of validity. At many universities, the 
geographical reach of semester tickets was 
increased impressively over the course of 
time, for example at the universities in the 
Federal State of North Rhine Westphalia 
(NRW). At the beginning, many semester 
tickets were valid only in the city area sur-
rounding a university. In regions where 
student representatives joined forces, 
semester tickets with a larger geographi-
cal reach could be negotiated with public 
transport authorities, for example in the 
Ruhr Metropolitan Area, where the first 
semester ticket covered the entire trans-
port network of the Rhein-Ruhr Transport 

Association (VRR) including 20 universi-
ties (Schreiber 1996: 33). As a next step, 
student representatives of the universi-
ties in the state of North Rhine-Westphalia 
(NRW) joined forces and negotiated a 
state-wide valid semester ticket: Since 
2008, most students in NRW can use pub-
lic transport in the entire state (including 
cities like Bonn, Cologne, Düsseldorf, Ruhr 
area, Münster) for approximately 25 to 30 
Euro per month.
 
Similar developments can be observed 
in other German states, where semes-
ter tickets enable students to be mobile 
in the entire state (some universities in 
the Federal States of Hesse, Branden-
burg, Saarland). Also the Federal States 
of Thuringia, Saxony and Lower Saxony 
have introduced state-wide valid semes-
ter tickets. However, only trains can be 
used if students exit the validity area of 
the city of their university or the respec-
tive transport network. Students in Rhine-
land-Palatinate and Saarland are working 
on a semester ticket which is valid in both 
federal states. On the other hand, the in-
troduction of a state-wide valid semester 
ticket in Schleswig Holstein was rejected 
by the students in a vote because many 
students considered the ticket offer to be 
too expensive.
 
The tariff structure of the public transport 
system is a crucial factor for designing an 
attractive semester ticket offer. The less 
scattered and the more integrated tariff 
structures in a region are, the easier the 
implementation of a far reaching semes-
ter ticket is: In the state of Hesse, there 
are only two transport associations which 
facilitated the implementation of a state 
vide valid semester ticket. The ‘NRW-Tarif’ 
in NRW, a state-wide tariff for local and 
regional public transport since 2005, fa-
cilitated the realization of the state-wide 
valid semester ticket in NRW. However, 
even with integrated tariff structures, the 
technical realisation of a semester ticket 
can still differ from university to university 
like in NRW, where various kinds of differ-
ent tickets exist (paper ticket, print ticket, 
e-ticket, chip on student card), depending 
on the specific framework conditions of 
the respective universities.
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Introduction Price Range Additional serv-
ices included 

University of 
Darmstadt

1991 117 €/semester 
(19.50 €/month)

Public transport 
network Rhein-
Main-Verkehrs-
verbund (RMV)

60 free minutes 
for using the bike 
sharing system 
of Deutsche 
Bahn since 2014 
(costs: 2.38€/ 
student/ semes-
ter); free bicycle 
carriage; op-
tion to purchase 
reduced tickets 
for neighbouring 
transport net-
works.

University of Co-
logne

1993: local/ re-
gional validity
2008: extension 
to state-wide 
validity

168 €/semester
(28 €/month)

All means of lo-
cal and regional 
public transport in 
the Federal State 
of North Rhine 
Westphalia (18 
million inhabit-
ants)

Only in the region 
(not state-wide): 
free carriage of 
a bicycle; after 7 
pm and at week-
ends: free ac-
companiment of 
another person 
and three children 
6-14 years.

University of Leip-
zig

1996 114.50 €/semes-
ter
(19 €/month)
(base model until 
2014, now soli-
dary model)

Public transport 
network Mit-
teldeutscher 
Verkehrsverbund 
(MDV)

Semester contri-
bution includes 
1.50 €/student/ 
semester for mo-
bility funds offer-
ing a do-it-your-
self repair shop, 
reduced carshar-
ing fares, trans-
porter rental, 30 
free bike sharing 
minutes for for-
eign students.

University of Pas-
sau

2013 16 €/semester 
(2.70 €/month)

Buses in the city 
of Passau (51 000 
inhabitants)

-

University of Mu-
nich

2013 Solidary contribu-
tion: 
59 €/semester 
(9.80 €/month) 
for off-peak 
hours;
Optional: addi-
tional 
147 €/semester 
(24.50 €/month) 
for peak hours

Public trans-
port company of 
Munich (City of 
Munich and sur-
rounding munici-
palities, 1.4 mil-
lion inhabitants)

-

Westfälische Hoch-
schule, Campus 
Bocholt

No semester ticket, because students voted against the introduction of a 
semester ticket at their campus. One main reason given for rejection was the 
insufficient connection of their campus to the public transport network. 

Table 1: Comparison of selected semester ticket concepts at German universities
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4. Empirical evidence on the accept-
ance and effects of semester tickets 

4.1 Introduction of semester tickets in the 
1990s

The introduction of semester tickets in 
Germany had a significant effect on the 
mobility patterns of students in Germany. 
Several studies analysed the effect of se-
mester tickets on mode choice of students 
on their way to university. Blees et al. 
(2001: 31) demonstrated for the universi-
ties in Darmstadt a mode shift on trips to 
university between 1991 and 1999 due to 
the introduction of semester tickets with 
an increase in public transport use (17% 
to 42%),  a decrease in car use (46% to 
28%) and a decrease in walking and cy-
cling (37% to 29%).
 
Similar effects could be demonstrated 
for the University of Cologne (Kling et al. 
1996), where a wide approval for semes-
ter tickets could be demonstrated (70% 
rated the semester ticket as ‘good’ and 
‘very good’). The new mobility options 
also had an influence on the residential lo-
cation of students, reducing the share of 
students living up to 10 km from the uni-
versity from two thirds in 1991 to 50% in 
1999 (Blees et al. 2001: 32). According 
to a model calculation, passenger kilome-
tre for travelling to university thus rose by 
16.5% with a decreasing share of car use 
and an increasing share of public transport 
use (ibd.). 

4.2 Extension of semester tickets in recent 
years: NRW semester ticket

The most recent evaluation of semester 
tickets analysed the use, acceptance and 
effects of  the extension of semester tickets 
from regional to state level. Müller (2010) 
analysed the extension of the regional se-
mester at the University of Bielefeld, cov-
ering the region Ostwestfalen-Lippe, to 
the entire state of North Rhine-Westphalia 
(NRW) (see figure 3). 

Since 2008, the universities of NRW have 
the option to extend the geographical 
reach of their regional semester tickets to 
state level by purchasing an extra semes-
ter ticket (‘NRW Semesterticket’). Both 
regional and NRW semester tickets are 

Whereas in Germany some semester tick-
ets were introduced a long time ago and 
now cover a wide validity area, there are 
also a few universities where semester 
tickets still do not exist,  where they have 
been introduced only recently or where the 
geographical reach is very limited. For ex-
ample, the semester ticket at the Universi-
ty of Passau has existed since 2013, costs 
only 16 Euro per semester (2.67 Euro/
month)2  and can be used only for buses 
within the small city of Passau (51 000 in-
habitants). In Munich, the first semester 
ticket was introduced in 2013 as a base 
model. All students have to pay 59 Euro 
per semester (10 Euro/ month) which en-
ables them to use public transport in off-
peak hours (1800 to 0600) and at week-
ends. If students wish to extend validity to 
peak hours, they have to pay an individual 
extra fee of 147 Euro per semester (24.50 
Euro/month). The following table gives an 
overview of the different forms semester 
tickets can have in Germany.

In recent years, some public transport 
companies started initiatives to increase 
the price of their semester tickets noticea-
bly. For example, the VRR in the Ruhr Met-
ropolitan Area terminated their contract 
with student bodies in 2015 and offered a 
new semester ticket contract including a 
price increase of about 43% for the time 
period 2015 to 2019 (Blickfeld 2014). The 
reasons given for price increases were an 
increased proportion of students using the 
ticket and increased distances travelled by 
the students, according to VRR evaluations 
(VRR 2013). The termination of semester 
ticket contracts in the VRR area was fol-
lowed by student protests against rising 
prices, however there was no option to di-
minish the intended price increases. Thus, 
additional votes among students were tak-
en on whether to accept price increases 
or to reject semester tickets at all. In the 
end, students from all universities in the 
VRR area decided to keep their semester 
tickets and to accept the price increases in 
the upcoming years.

2  Winter semester 2015/16
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Evaluation Methodology

For evaluating the NRW semester ticket, 
an online survey among the 17 458 stu-
dents of the University of Bielefeld was 
conducted in 2010 by email invitation. 
Exactly 4 500 students participated in the 
survey (return of 26%). The online survey 
evaluated usage, acceptance and effects 
of the extension of the regional ticket to 
state level.

Usage and acceptance of the NRW se-
mester ticket

Whereas studies on the introduction of 
semester tickets mainly focused on stu-
dent mobility on their way to university 
(see section 4.1), the study on the NRW 
semester ticket explicitly focused on the 
extension of the geographical reach of se-
mester tickets (for all trip purposes). 

designed as solidary model semester tick-
ets. Whilst the prices and conditions of the 
regional semester tickets can vary within 
NRW, the price and conditions of the ex-
tension to state level are the same for all 
universities. At the university of Bielefeld, 
the regional semester ticket for Ostwest-
falen-Lippe currently costs 120 Euro for 
6 months plus additional 48 Euro for the 
extension to state level (in total 28 Euro 
per month). All means of local and region-
al public transport in NRW can be used 
with the NRW semester ticket, covering 
an area of 34 000 km2 and 29 cities with 
more than 100 000 inhabitants. Today, 90 
university campuses have introduced the 
NRW semester ticket at their universi-
ties. Thus, more than 500 000 university 
students can be mobile with public trans-
port within the entire state of North-Rhine 
Westphalia. 

Figure 3: Extension of the semester ticket at the University of Bielefeld from 
regional to state level (North Rhine-Westphalia) in 2008
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The online survey at the University of 
Bielefeld demonstrated that the extended 
reach of the semester ticket from regional 
to state level is frequently used by about 
half of the students (see figure 4). The 
other half uses the geographical extension 
of their ticket never or hardly ever.
 
As the third bar demonstrates, for 25% of 
the students the extension on state level 
means a financial disadvantage, for 61% 
the NRW semester ticket means a financial 
advantage. But although half of the stu-
dents never or hardly ever makes use of 
the new mobility options and for one quar-
ter the extension of the semester ticket 
to state level means a financial disadvan-
tage, most students rate the NRW semes-
ter ticket as good or very good (80%, sec-
ond bar). 

Reasons for the high acceptance of the 
NRW semester ticket are solidary aspects 
(‘Many students profit from the extension 
and depend on it’), the cheap price, the 
option to use the ticket one day the stu-
dents might need to, flat rate preferences 
(preferring to pay once instead of every 
single ticket) and ecological reasons. Rea-
sons for low acceptance are the obligation 
to pay for the ticket and the unbalanced 
extension of the validity area exclusively 

to NRW. Since Bielefeld is located close to 
the border of NRW, many students come 
from the neighbouring state Lower Saxony 
and, thus, do not profit from the extension 
of their semester ticket, because there are 
no options to extend the semester ticket 
outside of NRW.

The students were also asked whether 
they would like to keep the extension 
of their semester ticket from regional to 
state level if they could chose or not. As a 
result, three quarters of the students sup-
port the extension of their semester ticket 
to state level and would prefer to keep the 
extension, one fifth prefers to abolish the 
extension (figure 5). The students disap-
proving the extension on state level were 
further asked if they would also prefer to 
abolish their regional semester ticket. As a 
result, most of those students would vote 
for the continuation of their regional se-
mester ticket. Thus, in total only 2% of the 
students disapproved both regional and 
state-wide valid Semesterticket – a result 
which demonstrates the high acceptance 
of semester tickets at the University of 
Bielefeld in general. 

Figure 4: Usage, acceptance and financial implications of the extension of the 
semester ticket from regional to state level by the NRW semester ticket* at the 
University of Bielefeld (2010)



14
World Transport Policy and Practice

Volume  21.4 February 2016

Effects of semester tickets on car 
ownership

Besides the effects of the NRW semes-
ter ticket on mobility behaviour, students 
were asked which effects semester tickets 
have on car ownership. As a result, more 
than one third of the students stated that 
semester tickets had an effect on their car 
ownership. Students at the University of 
Bielefeld can be divided into three groups 
‘car owners’ (28% of the students), ‘former 
car owners’ (15%) and ‘car-free students’ 
(57%). In the online survey, 17% of the 
car owners stated that semester tickets 
make them think about abolishing their 
car. 37% of the former car owners stat-
ed, that semester tickets were one reason 
why they abolished their car. And 44% of 
the car-free students stated that semester 
tickets were one reason for their decision 
not to purchase a car (figure 6)

Also official student statistics give some 
indications on the effects semester tickets 
can have on car ownership among Ger-
man university students: Whereas in 1991 
53% of the German students had expen-
ditures for a car, the share has declined to 
34% since 2009 (figure 7). The introduc-
tion of semester tickets is pointed out as 

Effects of the NRW semester ticket on 
students’ mobility behaviour

To assess the effects of the NRW semester 
ticket, students were asked ex-post how 
they would have performed trips which 
they travelled with the NRW semester tick-
et in the week before participating in the 
online survey if they had not possessed 
the NRW semester ticket. 

As a result, 44% of the trips would have 
been travelled with the same means of 
public transport. 28% of the trips would 
not have been travelled at all. Thus, the 
new mobility options induced new trips 
and enabled students to be more mobile. 
22% of the trips were shifted from oth-
er modes of transport: 18% of the trips 
were shifted from car to public transport 
and 3% were shifted from walking and cy-
cling to public transport. The low amount 
of trips shifted from walking and cycling is 
due to the fact that mainly long distance 
trips are travelled with the NRW semester 
ticket. In the immediate surroundings of 
a university, the mode shift from walking 
and cycling to public transport is higher 
(see section 4.1).

Figure 5: Acceptance of the extension of the semester ticket from regional to 
state level by the NRW semester ticket at the University of Bielefeld (2010)
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Figure 6: Effects of the NRW semester ticket* on student mobility behaviour
‘How would you have travelled this trip/these trips if you would not have had a NRW se-
mester ticket?’
*Please note: Only trips within the extension of the semester ticket from regional to 
state level were evaluated, not trips travelled within the regional validity of the semester 
ticket. The question refers to trips which the students have travelled on specific days in 
the week before participating in the online survey. Source: Müller 2011

Figure 7: Proportion of students having expenditures for a car in Germany 
(1991 to 2012)
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mand drops in some regions due to demo-
graphic changes. At the same time, there 
is a high infrastructural backlog demand 
for the transport system and additional in-
vestments are needed due to social, envi-
ronmental and climate protection reasons.  
Hence, new financing instruments are cur-
rently discussed in Germany, like the im-
position of levies, contributions and taxes 
for potential users and third-party benefi-
ciaries of public transport services (em-
ployers, trade, real estate and property 
owners, motorists and the general public). 
In this context, the introduction of a citi-
zen ticket (‘Bürgerticket’) at community 
level, a ‘semester ticket for everybody’, is 
discussed both scientifically and politically 
(Maaß et al. 2015; Zimmer 2015; Bracher 
et al. 2014; Maaß & Waluga 2014). Cit-
izens would be obliged to pay a regular 
contribution for public transport and could, 
in return, get access to public transport 
to a certain extent. Whereas free public 
transport had been implemented in two 
small German cities in the past (Templin, 
Lübben), a citizen ticket has not yet been 
implemented in Germany or elsewhere.

Since semester tickets have been imple-
mented at almost all universities in Ger-
many, they are well accepted and highly 
appreciated by the students and make a 
valuable contribution to sustainable mobil-
ity, the options to introduce a citizen ticket 
should be further analysed. Similar ticket 
concepts exist already today (guest tick-
ets, event tickets, semester tickets). Citi-
zen tickets might offer a solution for con-
strained public finances and open up new 
possibilities for designing a high quality, 
affordable, sustainable and climate-friend-
ly transport system. The author proposes 
to test and analyse the options to intro-
duce a citizen ticket in the realistic set-
tings of a pilot project at municipal level.

Author details:
Dipl.-Geogr. Miriam Müller, M.A.
Research Group 2: Energy, Transport and 
Climate Policy
Wuppertal Institute for Climate, Environ-
ment and Energy
Döppersberg 19
42103 Wuppertal
Germany

Email: miriam.mueller@wupperinst.org 

one reason for the decreasing number of 
students who have expenditures for a car 
(Schnitzer et al. 1998: 552f).

5. Conclusions

Today, almost all universities in Germany 
have introduced semester tickets for their 
students to use public transport and stu-
dent acceptance is very high. Semester 
tickets are financed in solidarity by the 
students: All students of a university have 
to pay an obligatory solidary contribution 
and automatically receive a public trans-
port ticket for 6 months.

Over the course of time, the geographi-
cal reach of some semester tickets was 
extended remarkably – up to state level. 
Semester tickets make a valuable contri-
bution to sustainable student mobility, be-
cause they foster mode shifts from car to 
public transport and have an effect on the 
reduction of car ownership. Semester tick-
ets broaden the mobility options of stu-
dents, who can be mobile independently 
from car ownership and financial resourc-
es. Furthermore, semester tickets have a 
positive effect on the mobility socialisation 
of young people towards a sustainable 
mobility culture.
 
Unwanted effects of semester tickets are 
mode shifts from walking and cycling to 
public transport, which underline the need 
to develop holistic mobility concepts at uni-
versities and to implement mobility man-
agement measures promoting all kinds of 
sustainable mobility options for students, 
for example by including bike sharing sys-
tems into semester tickets or establishing 
mobility funds for promoting a wider range 
of sustainable mobility options (see for ex-
ample University of Leipzig in table 1). 

Citizen tickets – Introducing a ‘se-
mester ticket for everybody’?

In Germany, there are currently intensive 
discussions on the future financing options 
of the German public transport system due 
to eroding financing bases: public financ-
ing is decreasing because of precarious 
budget situations and debt ceilings, rev-
enues from the energy sector which are 
used to cross-finance public transport are 
diminishing and there are significant de-

mailto:%20miriam.mueller%40wupperinst.org%20?subject=WTPP%2021.4
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Leveraging collective action for a 
seat-belt wearing intervention in Afy-
onkarahisar, Turkey
Huseyin Akbulut, Serap Sener, Fatih Vur-
savas and Meleckidzedeck Khayesi

Introduction

Policy change through action on existing 
opportunities, knowledge and practices 
to address problems facing humanity is a 
longstanding topic in public policy research 
(Glasgow, Lichtenstein and Marcus, 2003; 
Plowman et al., 2007; Banister, 2008). In 
the case of road safety policy, a major con-
cern is that though knowledge and meas-
ures to improve the road safety situation 
in low- and middle-income countries ex-
ist, their translation into practical solutions 
on the ground has been low (Peden et al., 
2004; Bugeja et al., 2011). There are sev-
eral reasons offered for this low uptake, 
including low priority given to the issue 
by political leaders, financial constraints, 
lack of evaluation research, limited hu-
man resources, competing development 
and health priorities, and limited policy 
integration (Peden et al., 2004; Bliss and 
Breen, 2009; Hyder, 2013; Canoquena, 
2013). This low uptake surprises some 
researchers and practitioners who look at 
road safety measures as simple and low-
cost, virtually low-hanging fruit, consisting 
of efforts such as reducing vehicle speed, 
wearing a helmet, controlling alcohol im-
pairment and wearing a seat-belt (Insur-
ance Institute for Highway Safety, 2011). 
One can theoretically expect low- and 
middle-income countries to leapfrog the 
painful road safety learning curve of high-
income countries, given the knowledge 
and experience available. While the analo-
gies of low-hanging fruit and leapfrogging 
sound viable and attractive, it is important 
to remember that policy change, which in-
cludes knowledge translation, is a complex 
political, methodological and conceptual 
issue, requiring decisions and actions by 
different state and non-state players, poli-
ticians, administrators, civil society rep-
resentatives, users and the general pub-
lic (Capano, 2009; Capano and Howlett, 
2009; Lane, 1983; Zohlnhöfer, 2009). For 
example, in her action situation model, 
Ostrom (2010) argues that different ac-
tors who occupy different positions play 
a key role in making decisions and taking 

actions that will lead to certain outcomes 
in a policy action situation. 

Road safety policy research generally lacks 
a rich collection of lived experiences and 
case studies of translating knowledge and 
practices into solutions on the ground in 
local settings. Most road safety studies, a 
number of which are now summarized in 
literature reviews (see for instance Elvik 
et al., 2009), are based on the quantita-
tive scientific approach, leaving out the 
intricate description of how the existing 
knowledge is actually negotiated and im-
plemented (Bugeja et al., 2011). We ar-
gue that the aspiration of leapfrogging 
and picking the low-hanging fruit in road 
safety policy may not easily occur given 
contextual factors and gatekeepers who 
influence the development and implemen-
tation of road safety solutions. These fac-
tors and gatekeepers — those people with 
power and responsibility to control things 
in society — constitute leverage points in a 
system at which intervention may be con-
ducted to secure decisions and mobilize ac-
tions toward implementing measures. As 
explained by Meadows (1999: 1), leverage 
points are places within a complex system 
(a corporation, an economy, a living body, 
a city, an ecosystem) where a small shift 
in one thing can produce big changes in 
everything. It is therefore important for 
road safety research to examine not only 
the magnitude of road traffic injuries and 
predict the contribution of related risk fac-
tors but also the implementation context, 
including leveraging and negotiating mul-
tiple agencies and gatekeepers to trans-
late scientific knowledge and practices 
into solutions in different settings. Using 
Elinor Ostrom’s (2010) concept of action 
situation as an analytical framework, this 
paper examines how actors occupying dif-
ferent positions interacted and negotiated 
several issues to implement a road safety 
programme in Afyonkarahisar in Turkey.

A policy action situation

Road safety research points out the impor-
tance of multisectoral coordination, politi-
cal will, capacity and focused action in im-
plementing road safety solutions (Peden 
et al., 2004; Hyder et al., 2012; Hyder, 
2013) but it does not fully elaborate on 
how actors from different centres of power 
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quantitative assessment of the risk factors 
and outcomes of interventions (see for in-
stance Elvik et al. 2009), paying limited 
attention to the role of contextual factors 
of politics, power, institutions, trust, coop-
eration and interactions in the implemen-
tation of interventions. Another exception 
is the work of Belin (2012) who has ap-
plied a number of public policy theories 
and models to analysis of road safety pol-
icy of Sweden, commonly referred to as 
Vision Zero. 

The stage policy model — consisting of 
defining the problem, analysing causation, 
considering and selecting effective solu-
tions, and implementing and evaluating 
solutions —seems to dominate research 
approach to road safety policy analysis 
(Bugeja et al. 2011). While this model has 
value in risk factor analysis and develop-
ing effective interventions, researchers 
who apply it in programme implementa-
tion have not fully articulated the com-
plexity of policy implementation that in-
volves decisions and actions by different 
players (Rittel and Webber, 1973; Levin et 
al. 2012). While acknowledging the com-
mendable conceptual effort shown in Fig-
ure 1, we looked outside the existing road 

and decision-making structures affect the 
process and outcomes of implementing 
measures in a local setting. This gap in 
road safety research should not be inter-
preted to mean that road safety research-
ers and practitioners are not aware of 
these political and contextual issues. They 
are quite aware, as highlighted in research 
papers (see for instance, Bergman et al., 
2002; Frattaroli et al. 2006; Bugeja et al., 
2011; Treviño-Siller et al., 2011; Hyder, 
2013; Lyons et al., 2013). What seems to 
be lacking is the elaboration or adoption of 
existing theoretical frameworks and con-
ceptual models to analyse these issues. An 
example of an exception to this concep-
tual gap in road safety research is a recent 
study that has proposed characteristics of 
an effective response to the implementa-
tion gap in global road safety, based on 
health literature that described these ele-
ments individually (see Figure 1). This ef-
fort is commendable as it is likely to lead 
to refinement of these concepts and vari-
ables as researchers and practitioners test 
them in empirical research or share their 
experiences from implementation of road 
safety interventions. This effort may help 
to shift some aspects of road safety re-
search that tend to be largely focused on 

	  Figure 1: Proposed characteristics of effective response to implementation gap 
in global road safety
Source: Hyder et al. (2012: 1063)
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An action situation, a core concept in IAD 
framework (see Figure 2), refers to a proc-
ess or issue of interest “in which individu-
als (acting on their own or as agents of 
organizations) observe information, select 
actions, engage in patterns of interaction, 
and realize outcomes from their interac-
tion” (McGinnis, 2011: 169). The action 
situation is affected by external variables 
such as biophysical conditions, attributes 
of the community and rules-in-use, gener-
ated patterns of interactions and outcomes 
that are evaluated by participants in the 
action situation, and feedback on both the 
external variables and the action situation 

itself (Ostrom, 2010).

safety literature to explore frameworks in 
policy science studies that could provide 
concepts and approaches to help us an-
alyse negotiations in a local road safety 
policy action situation, involving decisions 
and actions by different actors. We found 
the research conducted at the Workshop in 
Political Theory and Policy Analysis at Indi-
ana University, especially the institutional 
analysis and development (IAD) frame-
work, appropriate in offering concepts 
and variables to examine interaction and 
outcomes in a specific seat-belt wearing 
policy situation action in Afyonkarahisar in 
Turkey . 

	  
Figure 2: A framework for institutional analysis
Source: Ostrom (2010: 6)

	  
   Figure 3: The internal structure of an action situation
   Source: Ostrom (2010:8)
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vening in a system of institutions, proce-
dures, relationships, regulations, politics, 
economics and power. Whereas evidence-
based road safety policy puts emphasis 
on changes in behaviour and the number 
of fatalities resulting from implement-
ing measures such as reduction of vehi-
cle speed and control of alcohol-impaired 
driving, it is important to consider evi-
dence about how systems work and ways 
of bringing about a change in a human 
system. There are several policy models 
on how systems change comes about but 
in the case of leveraging change, the key 
consideration is identifying the leverage 
points and intervening appropriately. As 
Meadows (1999) has pointed out, the level 
at which one intervenes in a system may 
determine the effectiveness of the inter-
vention. At the basic lowest level, one can 
intervene in ways and at points that do not 
significantly change how things are done.  
At the highest level, one can intervene by 
changing the paradigm from which the 
system arises or with those who possess 
the power to transcend an existing para-
digm. 

Methods

Empirical setting

Afyonkarahisar, Turkey, is one of the road 
safety policy action situations or sites in a 
programme implemented in ten low- and 
middle-income countries (viz. Brazil, Cam-
bodia, China, Egypt, India, Kenya, Mexi-
co, Russia, Turkey and Viet Nam) over a 
5-year period from 2010 to 2014 (Peden 
et al., 2012). The goal of the project, then 
known as the Bloomberg Philanthropies 
Global Road Safety Program (BPGRSP), 
was to save lives through the implemen-
tation of good road safety practices. In 
each local site, the focus was on two risk 
factors, with the intention of addressing 
more risk factors in more places in the 
long-term. The programme involved six 
Consortium Partners (Global Road Safety 
Partnership, WHO, Johns Hopkins Bloomb-
erg School of Public Health International 
Injury Research Unit, Association for Safe 
International Road Travel, World Bank and 
EMBARQ World Resources Institute) as 
well as several national and local partners. 
The Consortium partners were expected to 
provide technical and financial support to 

An action situation is made of participants 
or actors in positions who must decide 
among diverse actions. They must do this 
in light of the information they possess 
about how actions are linked to potential 
outcomes, the costs and benefits assigned 
to actions, and outcomes (McGinnis, 2011; 
see Figure 3).

Findings from extensive investigations, 
spanning about 50 years, conducted by 
Ostrom and colleagues in micro level set-
tings around the world have challenged 
the commonly held view about chaos and 
disorder in institutional arrangements 
meant to manage common resources and 
provide public services. Instead of chaos, 
these findings reveal that resource users 
and public service providers devise an im-
mense number of different rules and pro-
cedures fitting their local resource sys-
tems and action situations. The findings 
show that individuals are not necessarily 
trapped in a helpless situation of not being 
able to address or find solutions to local 
issues but rather they develop rules and 
institutions to guide their actions. These 
findings on experiences of communities 
led Ostrom and colleagues to advance the 
concept of polycentricity within IAD (Os-
trom, 2010). Polycentricity refers to “a 
system of governance in which authori-
ties from overlapping jurisdictions interact 
to determine the conditions under which 
these authorities, as well as the citizens 
subject to these jurisdictional units, are 
authorized to act as well as the constraints 
put upon their activities for public pur-
poses” (McGinnis, 2011: 171). Viewed 
from a polycentricity perspective, a policy 
situation action may consist of actors or 
players from local, provincial, national, re-
gional and global levels, brought together 
to interact and contribute to decisions and 
actions on an issue. The actors and au-
thorities involved may have specialized or 
general purposes and functions, straddling 
public, private, voluntary and community-
based sectors. 

The overlapping jurisdictions and ac-
tors mentioned above represent leverage 
points, which are essentially centres of 
power in a system (Meadows, 1999). The 
implication of this reality is that improv-
ing road safety is not only about specifying 
technical measures but also about inter-
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national and local governments and other 
agencies to implement good practices in 
road safety in line with their national road 
safety strategies. We shall give details on 
this project in a later section; however, it 
is relevant to policy analysis that BPGRSP 
cuts across many institutions, disciplines, 
national political settings, economic devel-
opment levels, national capacities and in-
dividual players. 

The city of Afyonkarahisar, located in 
Western Turkey, has a population of about 
400,000 people. It is surrounded by sev-
eral rural settlements. Afyonkarahisar city 
is a major intersection or node in the road 
transport system in Turkey and Europe 
(Figure 4). It has heavy and high-speed 
vehicle traffic passing through it due to 
tourists visiting the Mediterranean Sea 
coast and Aegean Region from the major 
cities such as Ankara and İstanbul in Tur-
key and several cities from other European 
countries. Road traffic crashes are a prob-
lem in Afyonkarahisar (see Figure 5).

More than 4,000 people lose their lives in 
Turkey every year as a result of road traf-
fic crashes (WHO, 2013). This figure rep-
resents those who are killed at the scene 
of road traffic crashes. It is estimated that 
another 5000 people die on their way to 
the hospital or in the hospital in Turkey. 
The majority of those killed on Turkish 
roads are drivers and passengers of four-
wheeled vehicles, although pedestrians, 
cyclists and motorcyclists account for 
nearly one-quarter of the deaths. Research 
points out the need to improve road safety 
in Turkey (see for instance, Tansel, 1989; 
Esiyok, 2005). 

Research variables

The concepts that we found relevant to 
this study from the action situation con-
cept were actors, positions, actions, inter-
actions, context and outcomes. The out-
comes of BPGRSP were grouped into three 
sets of indicators. The first group consists 
of main indicators, including deaths, inju-
ries and number of crashes. The second 

	  

	  

Figure 4: Location of Afyonkarahisar
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regular planning meetings in each site 
and national project committee. Minutes 
of these meetings provided details on the 
nature of discussions and decisions made. 
There were also monthly, quarterly and 
annual progress reports that provided 
details on achievements and challenges 
faced. Further, there were regular project 
briefings on specific and general issues. 
These briefings were prepared for different 
partners such as the donor, global project 
coordinator, government ministers, mem-
bers of parliament and the media.

In addition to the reports mentioned above, 
this project relied on conducting a number 
of assessments and studies to gain insight 
into relevant contextual and project issues 
as well as to examine progress. These 
studies were designed and conducted us-
ing appropriate methods such as surveys, 
review of documents, focus groups and 
roadside observations. The main studies 
that were conducted in Turkey were:

• a stakeholder mapping that was 
conducted at the beginning of the project 
to identify main players in road safety, 
their priorities, interests, influence and 
potential role. This information was help-
ful in selecting project partners at local 
and national levels;
• identification of relevant laws and 
regulations that address road safety, 

group is made of intermediate indicators, 
consisting of behaviour change such as 
seat-belt wearing and driving speed in the 
case of Afyonkarahisar. The third group is 
made of process indicators, including pre-
paring work plans, setting up national and 
local project working groups, planning and 
holding project meetings, reviewing and 
improving legislation on particular risk 
factors, conducting social marketing cam-
paigns, conducting training, purchasing 
and delivering equipment, training police 
officers and enforcing traffic laws. These 
outcomes required interaction and actions 
by different actors as indicated in Figure 3. 

Data collection

The information used for this study, as is 
common with case studies, was gathered 
from multiple sources: project documents, 
project studies, authors’ project notes, 
and documents from local and national 
agencies in Turkey. The information gath-
ered from these sources is briefly summa-
rized below.

Project documents

BPGRSP generated several documents 
with useful information. In Turkey, the 
main documents we utilized were minutes 
or records of planning meetings, progress 
reports and project briefings. There were 

	  

Figure 5: Road traffic death per 100 000 population, Afyonkarahisar and Ankara, 
2007-2012
Source: Johns Hopkins International Injury Research Unit
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an assessment against best practices 
of these law and regulations to identify 
gaps, and translation of evidence-based 
practice into recommendations for im-
provement of these laws and regulations 
(Öztürk, 2011); 
• assessment of changes in the pub-
lic knowledge, attitude, behaviour and 
perception of risk factors, and legisla-
tion and enforcement of traffic law with 
regard to seat-belt wearing and speed 
control. While some of the data col-
lected on these variables have already 
been published (e.g. Milder et al., 2013), 
other data on pre- and post-survey on 
knowledge, attitudes and perceptions of 
seat-belt wearing for social marketing 
campaigns have not; and  
• analysis of routinely collected data 
on road traffic injuries.

Johns Hopkins International Injury Re-
search Unit evaluated changes in behav-
iour, injuries and fatalities in all the ten 
countries participating in the BPGRSP. An 
important outcome of this effort was to 
provide information for planning activities. 
Results of the evaluation were also pub-
lished in journals. This effort built the evi-
dence base on the evaluation of interven-
tions in low- and middle-income countries, 
which has been limited. For Turkey, two 
papers have been published on the burden 
of road traffic injuries (Puvanachandra et 
al., 2012) and seat-belt wearing (Milder et 
al., 2013). In addition to published papers, 
the Johns Hopkins International Injury Re-
search Unit provided a summary of the 
findings to project partners.

Authors’ project notes

The authors were members of the project 
planning and coordinating teams. They 
took notes during meetings and consulta-
tions. The notes had details on project de-
liverables, decisions, actors, decisions and 
several planning issues related to activi-
ties of the project.

Analysis

We extracted information from all the 
sources indicated above to generate de-
tails on the main variables of interest for 
this study: actors, positions, actions, in-
teractions, context and outcomes. We 

conducted an interpretive analysis based 
on the information gathered and our expe-
rience of supporting the implementation of 
this project in Afyonkarahisar. 

How did Afyonkarahisar come to be includ-
ed in the over 20 policy action situation 
sites of BPGRSP?

Ostrom (2010) argues that the local action 
situation is influenced not only by actors 
and structures in the local setting but also 
by the broader or external political, eco-
nomic and social contexts. The origin of the 
BPGRSP shows how decision-making and 
actions in different international organi-
zations lead to intitatives that are imple-
mented at the local level. Though a global 
mechanism had been established in 2004 
through the United Nations Road Safety 
Collaboration to advocate for road safety 
measures worldwide, financial resources 
continued to remain a constraint. In 2007, 
Bloomberg Philanthropies provided WHO 
with funding to support implementation of 
road safety measures in Mexico and Viet-
nam. A third country, Cambodia, was add-
ed, following savings from funds meant for 
collection of data for the first global status 
report in the Western Pacific Regional Of-
fice. In 2010, Bloomberg Philanthropies 
increased the financial support to US $125 
million and brought in five other interna-
tional agencies to provide technical sup-
port to implement proven and effective 
interventions in ten low- and middle-in-
come countries for five years, 2010-2014 
(Bloomberg Philanthropies, 2012). Turkey 
was one of the ten countries chosen.

A few questions may arise: a) Why did 
Bloomberg Philanthropies become inter-
ested in road safety?; and b) Why were 
these ten countries selected? Bloomberg 
Philanthropies has indicated that it was 
looking for health problems that have a 
high burden of disease for which there are 
proven interventions but were not sup-
ported by donors. A thorough assessment 
identified road traffic injuries to be such a 
problem. The ten countries were selected 
on the basis of the burden of death due 
to road traffic injuries, political commit-
ment to road safety and existing capacity 
to address the problem. It was estimated 
that as of 2010, these ten countries make 
up almost half of road traffic fatalities glo-
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seat-belt were agreed upon as the risk fac-
tors (see Box 1), Afyonkarahisar and An-
kara were identified as project sites (it was 
agreed that a third one, Kocaeli, would be 
added if there were adequate financial re-
sources), names of people and institutions 
were proposed for membership of project 
steering committee, and dates for the sec-
ond planning meeting were proposed. 

It is necessary to note that it was not sim-
ply a matter of reaching consensus on the 
above issues. There were animated discus-
sions as to why the focus was only on two 
risk factors, why infrastructural measures 
were not central in the project and which 
sites to select. While Ankara was thought 
to be inappropriate for such a short-term 
project, some participants argued that it 
was too important a site of political power 
to be left out of the project. Most of the re-
mainder of 2010 was used to set up project 
coordinating committees at the national 
and local levels, conduct situational as-
sessments, hold a second planning meet-
ing on the 30th of September 2010, and 
begin to plan activities in the two project 
sites. A national project coordinating com-
mittee was formed. In Turkey, this project 
is implemented by the Ministry of Interior 
(Turkish National Police and General Com-
mand of Gendarmerie) and Ministry of 
Health, in collaboration with the Ministry 
of Transport, Maritime Affairs and Commu-
nication. 

bally (Bloomberg Philanthropies, 2012). 
Though several donors had provided fi-
nancial support to global road safety ef-
forts, Bloomberg Philanthropies funding of 
US $125 million has been indicated as the 
highest sum in absolute terms received for 
a single project. This high level of funding 
may explain why this financial support and 
programme has been referred to as a glo-
bal opportunity (Hyder and Bishai, 2012).

One of the initial steps taken in developing 
the project in Turkey, as was the case in 
the other nine countries, included making 
decisions about project implementation 
sites, risk factors and a work plan. The Con-
sortium partners working on road safety in 
Turkey were the WHO, Global Road Safety 
Partnership, Association for Safe Interna-
tional Road Travel and the Johns Hopkins 
International Injury Research Unit. In ad-
dition, World Resource Institute’s Centre 
for Sustainable Transport worked on sus-
tainable transport in other locations in Tur-
key. The Consortium partners hired and/or 
designated staff to work on the project in 
Turkey. WHO office in Turkey, playing the 
role of project coordinator, liaised with the 
relevant government agencies and identi-
fied representatives from different institu-
tions who could contribute to planning and 
implementing the project. A first project 
planning meeting was held on 3-4 June 
2010 in Ankara. Potential project sites, risk 
factors, and scope were suggested. After 
an intense discussion, the main outcomes 
of the meeting were as follows: speed and 

Box 1: Consenting and dissenting evidence on road safety measures

The risk factors addressed in the ten countries were speeding, alcohol-impaired driving, 
non-use of helmets, and non-use of seat-belts and child restraints. It is important to 
note that there is no complete consensus in the scientific literature on effectiveness of 
measures developed for these risk factors. Whereas the commonly cited evidence shows 
that wearing seat-belts reduces the risk of a fatal injury by up to 50% for front seat oc-
cupants and up to 25% for rear seat occupants (Peden et al., 2004; Elvik, et al. 2009; 
WHO, 2013), other researchers have analysed the evidence and concluded that seat-
belt regulation and traffic regulation in general can contribute to a phenomenon known 
as risk compensation, leading to adjustment in driving behaviour due to perception of 
risk (Peltzman, 1975; Wilde, 1982; Adams, 1995). In the case of speeding, whereas  
earlier work by Pasanen (1991) showed that a pedestrian had a 90% chance of surviv-
ing car crashes at speeds of 30 km/h or lower but less than a 50% chance of impacts at 
45 km/h, recent research that has adjusted for sampling and statistical analysis bias in 
earlier studies has derived results showing that an adult pedestrian has approximately a 
20% risk of dying if struck by a car at 60km/h (Rosén, Stigson and Sander, 2011). The 
scientific and practice community is still engaged in discussion on the consenting and dis-
senting voices on effectiveness of road safety policy measures related these risk factors.
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The rubber meets the road: situating the 
interventions in the local political and in-
stitutional context of Afyonkarahisar

Identifying or creating an opportunity 
is one thing, and utilizing it adequately 
and addressing effectively the challenges 
along the way is another. How did this glo-
bal opportunity play out in Turkey? A ma-
jor effort by all countries that participated 
in the five-year road safety project was to 
try and move quickly beyond project set-
up and begin to implement specific ac-
tivities. For Turkey, it took a little longer 
to get WHO staff hired. In 2010-2011, a 
social marketing campaign, “Life has the 
right of way over time,” and enforcement 
operations on seat-belt wearing were con-
ducted in both Afyonkarahisar and Ankara. 
Results of an observational study conduct-
ed by the Johns Hopkins International In-
jury Research Unit showed that there was 
a negligible change in the seat-belt wear-
ing rate. In Afyonkarahisar, the seat-belt 
wearing rate increased from 3.9% in No-
vember 2010 to 6.8% in November 2011 
(see Figure 6).  

In a review meeting held in November 
2011 in Ankara, the partners decided to 
focus on Afyonkarahisar and on a single 
risk factor, the non-use of seat-belts, to 
consolidate their efforts and provide a firm 

basis for adding another risk factor and 
site. There was substantial discussion in 
days that followed the review meeting as 
to what or who was at fault for the poor 
results. While enforcement was identified 
as having been poorly executed, some felt 
the problem was due to inadequate traffic 
police officers in the two project sites, lack 
of cooperation from the local police chief 
and corruption among traffic police offic-
ers. There were others, especially from 
the local level, who argued that they had 
not received adequate external support to 
prepare and execute a viable enforcement 
plan. Another view that emerged was that 
the project had not been prioritized and 
fully supported by the local political lead-
ers and managers in key institutions. As 
the reflection continued, reference was 
made to the success of Turkey in a tobac-
co control intervention and the road safety 
project group was urged to emulate this 
example.

The excitement about Turkey being part of 
the global road safety policy change op-
portunity was greeted by project partners 
with deep reflection and uncertainty about 
the viability of achieving results at the 
beginning of 2012. In January-February 
2012, the project coordinator based in the 
WHO office in Turkey conducted several 
visits and held discussions with key political 

	  
Figure 6: Proportion of all occupants wearing seat-belts in Afyonkarahisar and 
Ankara, Turkey, 2010-2014 
Source: Johns Hopkins International Injury Research Unit (2014) 
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leaders and managers in Afyonkarahisar to 
re-introduce the project and urge them to 
provide full support to its implementation. 
Elections had just been held in Afyonka-
rahisar and Turkey. The project coordina-
tor visited the new governor of Afyonka-
rahisar, who was receptive to the project 
as he had prioritized road safety as one of 
his flagship and legacy projects. Through 
this consultative process, we learnt that 
there was an existing and ongoing effort 
to address road safety issues in Afyonka-
rahisar and there was even a framework 
of coordination that had been developed. 
The new governor pointed the project co-
ordinator to an academic at a local uni-
versity. This academic proved resourceful 
and key as he was trusted and had access 
to a number of key political leaders and 
institutional managers in Afyonkarahisar. 
The project was then re-conceptualized as 
a local Afyonkarahisar initiative, building 
on an existing initiative and coordinated 
by local institutions, with the Consortium 
partners and national level agencies com-
ing in only to provide technical support. 
We summarize below the ways in which 
decisions and actions by different centres 
of power were undertaken to address the 

road safety situation by initially focusing 
on seat-belt wearing. 

Creating a coordinating mechanism

A coordination group was formed in Afy-
onkarahisar, consisting of a deputy gover-
nor, traffic section director of the city po-
lice department, chief of traffic from the 
Provincial Command of Gendarmerie and 
a professor from Kocatepe University (see 
Figure 7). The group adopted a devolved, 
interactive governance approach in which 
issues were discussed and plans drawn 
up among equals committed to address-
ing the problem of road safety. Recourse 
to hierarchy was kept to the minimum in 
the coordination group. The group made 
an effort to take into account the political 
and social context of Afyonkarahisar when 
planning the project. In this regard, the 
group took two steps. 

First, the goal and objectives of the road 
safety project were explained to the high-
est local administrator of the city, the Gov-
ernor of Afyonkarahisar, and his full sup-
port was obtained. Further support was 
then obtained from the Afyonkarahisar 

	  
Figure 7: Afyonkarahisar road safety project coordinating group
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Police Department, Mayor and Rector of 
Kocatepe University. The logic behind this 
step was that for the road safety project to 
succeed, the contributions of all key insti-
tutions and organizations in the city were 
necessary. Duties and responsibilities of 
all institutions were clearly identified. Sec-
ond, the coordinating group adopted the 
principle of equality of all citizens before 
the law, pointing out that no one would 
be exempt from obeying the traffic law. 
Emphasizing this principle was found nec-
essary in view of the concern that some 
members of society might not be subject 
to traffic rules because of their socio-
economic status. Thus, both the enforce-
ment of the traffic law and dissemination 
of information had to take into account all 
members of society. Everyone would be 
subject to the penalties uniformly.

The coordinating group decided to focus 
on education and enforcement (or the 
‘2Es’ of the Afyonkarahisar coordinating 
group) instead of education, enforcement, 
engineering, environment and emergency 
services (5Es), the comprehensive ap-
proach suggested in literature. This de-
cision was based on limited time and 
resources available for the project. Edu-
cation focused on three aspects: dissemi-
nating information and raising awareness 
among the public; educating public insti-
tutions and organizations; and creating a 
welcoming environment. Enforcement was 
approached in two ways: on-site enforce-
ment and electronic surveillance.

Local political leadership and gatekeepers 
make decisive moves  

One of the reasons that enforcement was 
thought to be ineffective in Turkey was 
that the National Highway Traffic Law pro-
vided exclusions from the mandatory seat-
belt wearing provisions for certain vehicle 
occupants, certain classes of vehicles, and 
during certain driving manoeuvres. A com-
prehensive review of road traffic laws and 
regulation on speeding, seat-belt wearing 
and child restraint use was undertaken in 
2011 (Öztürk, 2011). The review recom-
mended the need for seat-belt wearing ex-
emptions to be redressed and standards 
for child restraints to be put in place. The 
report noted that child restraints are not 
compulsory in vehicles that do not have 

seat-belts. Seat-belt wearing exclusions 
included: drivers in commercial vehicles 
that transport passengers in urban areas; 
passengers in certain classes of minibus-
es and autobus that perform commercial 
passenger transportation; passengers 
who drive in reverse or who do not exceed 
25 km/h; staff in military or police vehi-
cles performing military or patrol exercises 
or serving as bodyguards; and emergency 
service staff on duty. The outcome of the 
report was used in a technical workshop 
that started a lengthy process for address-
ing these gaps in the Turkish traffic law. 
The ultimate goal was for these improve-
ments to be addressed as amendments to 
existing laws. 

As it happens in legislation change in 
many countries, legislative and regulatory 
changes at the national level in Turkey took 
a long time to be finalized. In the interim, 
an alternative was explored.  Pending the 
changes in legislative and regulatory im-
provements the new Governor of Afyonka-
rahisar, Mr. Irfan Balkanlıoglu, seized the 
opportunity to fast-track implementation 
of seat-belt wearing for all civil servants 
using an executive decree, also known as 
a circular1  (Afyonkarahisar Governorate, 
2012). The circular published in March 
2012 required the following actions:

• police and government workers 
were to wear seat-belts at all times; 
• the public was to be reminded 
about the need to obey all traffic laws;
• traffic police officers were to en-
force seat-belt use and other laws and 
to do so uniformly, regardless of socio-
economic class of road users;
• all public institutions and agencies 
were to serve as models for the public in 
complying with road traffic rules; 
• managers of all institutions were 
to be responsible for the enforcement of 
the circular; and
• those who were fined for traffic of-
fences would also be subjected to ad-
ministrative investigation and action by 
the office of the governor. 

1  Circulars are binding and enforceable innominate 
regultory acts permitted in Turkish Constitution. 
They can be issued by the offices of the prime min-
ister, ministers and public legal entities to address 
specific issues provided for in the Turkish Law (Cey-

han, 2014). 
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Several activities, outlined below, had to 
be rushed. At the time, billboards were 
not even in place and details of the social 
marketing campaign had yet to be final-
ized. 
• Securing the support of traffic po-
lice officers and their families. A meet-
ing was held for the traffic police officers 
and their families to introduce the road 
safety project. The importance of wear-
ing a seat-belt was explained and their 
support was reflected through the slo-
gan: “police officers and their families to 
fasten seat-belts first.”
• Providing models of leading by ex-
ample. One of the principles advanced in 
policy change discourse is the need for 
an example of desired behaviour to be 
set by leaders and significant authorities 
who have influence on society. Following 
this principle, the Governor, Mayor, Head 
of the Police Department and Rector of 
Kocatepe University were used as role 
models regarding seat-belt use. Pictures 
showing them with fastened seat belts 
in their cars were used on billboards and 
the message that everyone should fasten 
seat belt was conveyed to the citizens 
in this way (see Plate 2). This strategy 

reinforced the fair approach principle of 
the project. 

 
 Plate 2: Local leaders as role models

• Social marketing campaigns. There 
were two main activities. The first was 
the production of a social marketing 
campaign with messages on seat-belt 
wearing. The second was the dissema-
tion of the campaign, with a message 
informing the public about the conse-

The circular reiterated the principle that 
all citizens were equal before the law and 
helped to provide an interim solution to the 
exemptions from seat-belt wearing in the 
Highway Traffic Law. It also reinforced the 
commitment of the provincial government 
to implementing road safety measures.  

Following the requirement by the new 
governor that enforcement was to start 
immediately, the following activities were 
quickly negotiated to get the revamped in-
tervention off the ground:

• Setting an implementation target 
and developing a joint plan of activi-
ties. A plan of activities for 2012 was 
disclosed in a meeting attended by top 
managers (governor, mayor, head of 
city police department, university rector, 
provincial health director, provincial na-
tional education director, chairman of the 
trade chamber) and the press held on 27 
March 2012. All provincial leaders and 
managers, including the governor, pro-
vided full support to the implementation 
of activities. Their support included dis-
cussing and making the issue known to 
the public, ensuring availability of staff, 
guaranteeing financial resources were 
allocated to the activities and under-
taking constant review of progress. The 
target of the seat-belt wearing interven-
tion was set as increasing the seat belt 
use rate among drivers and front seat 
passengers from less than 5% to 50% 
in Afyonkarahisar by the end of 2012. 
The new governor took the coordinating 
group and the traffic chief by surprise 
when he required that enforcement of 
seat-belt wearing should start sooner 
than expected, on 29 March 2012, and 
not in April as the coordinating group 
had planned (see Plate 1). The traffic po-
lice chief had to move fast to get traffic 
officers ready and checkpoints marked. 

	  
Plate 1: A project group meeting

	  
 Plate 2: Local leaders as role models
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quences of not wearing a seat-belt. The 
print media,  television, and posters on 
billboards and buses were used as ba-
sic channels to disseminate these  mes-
sages and the fact that wearing a seat-
belt is a legal requirement.  Results of 
pre- and post- 2010-2011 surveys on 
knowledge, attitudes and perception of 
the seat-belt wearing campaign have not 
yet been published in a journal but hope-
fully they will be in the future. 
• Demonstrating how a seat-belt 
works. A seat-belt simulator was used 
to demonstrate to drivers how a seat-
belt helps to prevent injury and death. 
Through collaboration with driving 
schools and police, all novice drivers 
were able to take practical sessions us-
ing a seat-belt simulator. 
• Enforcing road traffic law. The traf-
fic police were trained. They developed 
an enforcement plan which they consist-
ently implemented.  

What were the outcomes?

As shown in Figure 3, leveraging and in-
teractions in a policy action situation are 
expected to lead to potential outcomes. 
We discuss these outcomes under three 
categories as presented in the methods 
section: process, intermediate and main. 

Process outcomes

The process outcomes expected were pre-
paring work plans, setting up national and 
local project working groups, planning and 
holding project meetings, reviewing and 
revising legislation on selected risk fac-
tors, conducting social marketing cam-
paigns, conducting training, purchasing 
and delivering equipment, training police 
officers and enforcing traffic laws.  A sum-
mary of process outcomes for the last five 
years of implementing the BPGRSP in Afy-
onkarahisar is presented in Table 1.

Indicator Outputs
Project meetings • Held regular meetings of national 

coordinating committee, local coordinating 
committee, working groups
• Work plans developed every year
• Several project implementation is-
sues discussed and issues resolved

Changes in laws, regulations and/or de-
crees

• A circular  mandating civil servants 
to wear seat-belts and requiring police en-
forcement.
• Amendmen to the Highway Traffic 
law elimination key exemptions to the seat-
belt wearing law (at national level).
• Amendment drafted and under re-
view by ministries to make other improve-
ments in risk factors including drinking and 
driving and child-restraints (at national 
level).

Number of social marketing campaigns dis-
seminated

• 2 (seat-belt wearing)
• 1 (speed management)

Number of equipment purchased: seat-belt 
simulator

1

Table 1: Achievements in process outcomes in Afyonkarahisar
Source: Project documents and updates
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cials on duty. A traffic regulation on speed 
(Regulation 100) was also approved by the 
national parliament. It provided greater 
authority to local governments to change 
the speed limits for vehicles. Previously lo-
cal governments could only increase the 
posted urban speed limit of 50 km/h by 
an additional 20 km/h; the change al-
lowed local governments to increase the 
speed by an additional 32 km/h. In addi-
tion to amendments on speed and seat-
belt wearing laws, in 2013, amendments 
to the traffic law were initiated in relevant 
ministries to reference standards appli-
cable to use of the protective equipment 
(such as motorcycle helmets and child re-
straints that meet European Union stand-
ards), criminalize drinking and driving at 
0.1 g/dl — blood alcohol content (BAC) 
limit of 0.05 g/dl, and impose penalties on 
individuals who refuse to have their BAC 
tested. These draft amendments have not 
yet been sent to parliament for action. 

Like Afyonkarahisar, the governor of Anka-
ra issued a circular in August 2012 requir-
ing drivers and passengers to wear seat-
belts as an interim measure while waiting 
for traffic law amendments (Governor-
ship of Ankara, 2012). A major city with 
a population of over five million people, it 
was not realistic to implement the seat-
belt plan throughout the entire city. Two 
municiplaities were identified, the mayors 
were approached and willing to use their 
juridictional areas as demonstration sites. 
From these two sites, the seat-belt wear-
ing promotion effort spread to the rest of 
the city. The experience of Afyonkarahisar 
was also used to plan for the second risk 
factor, speeding, in both Afyokarahisar 
and Ankara. The actor networks developed 
were used to develop and implement a so-
cial marketing campaign and enforcemet 
operations on speed management (with a 
campaign name “Think about the conse-
quences, slow down your speed”) that was 
launched in December 2013. 

At the national level, an unexpected policy 
outcome was that the Government of Tur-
key  drew on the experience of Afyonka-
rahisar policy action situation to promote 
seat-belt wearing and speed management 
interventions in all the 81 provinces of the 
country. Turkey released its national Dec-
ade of Action for Road Safety plan in June 

Table 1 does not tell the full story of the 
interactions and decisions among part-
ners. As shown in the previous section, 
there was an evolution in leveraging dif-
ferent centres of power, including securing 
the support of the Governor of Afyonkara-
hisar to issue a decree in March 2012 re-
quiring all drivers to wear seat-belts. This 
evolution is associated with improvement 
in building trust and relationships among 
the partners. From a loose project group 
at the beginning in 2010, there emerged 
a network of actors, with a local project 
coordinating group that established pro-
cedures for operation and took ownership 
of the project. This coordinating structure 
provided a viable framework for interac-
tion between the local level coordinating 
group and the national and international 
partners. For example, during a review of 
the project progress in an annual meeting 
of the project held in December 2013, a 
key representative of the Afyonkarahisar 
project coordinating group positively took 
feedback and discussion about a decline 
in the seat-belt wearing rate from 72.9% 
in June 2013 to 46.4% in October 2013. 
He promised to discuss the issue with the 
local coordinating group and reinforce ac-
tions on enforcement and social marketing 
campaigns. This type of positive receptiv-
ity to feedback was very different from the 
one seen at the November 2011 review 
meeting, when there was some reluctance 
by the then representative from Afyonka-
rahisar to fully accept results of the moni-
toring and evaluation. In 2011, the Afy-
onkarahisar representative disputed the 
figures presented by an external evalua-
tion team, demanding to know more about 
methods and geographical spread of the 
evaluation. 

With regard to approval of amendments to 
seat-belt wearing and speed management 
laws, there was an intense process of dis-
cussion and revision involving the national 
parliament and ministries. It took almost 
two years for the amendments to the seat-
belt wearing law to be approved. The re-
port which first identified the gaps was is-
sued in 2012. However, changes to the law 
were only approved in February 2014, re-
moving several of the previous exclusions 
including drivers and front seat passengers 
of ambulances, urban commercial passen-
ger transportation drivers and public offi-
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2013. One of the steps taken to promote 
this plan was to declare 2013 and 2014 as 
seat-belt wearing and speed management 
years. All 81 provinces in Turkey were 
asked to implement interventions on these 
two risk factors, drawing on the Afyonka-
rahisar experience. A further step taken 
by the Ministry of Interior was to identify 
15 provinces to receive technical support 
and materials from BPGRSP Consortium 
partners in Turkey to implement measures 
on seat-belt wearing, speed and other 
risk factors during the Decade of Action 
for Road Safety: Adana, Bursa, Erzincan/
Erzurum, Hatay, İstanbul, İzmir, Kayseri, 
Konya/Aksaray, Malatya/Elazığ, Sakarya/
Kocaeli, Samsun/Amasya, Şanlıurfa, Si-
vas, Tekirdağ and Trabzon/Rize. A number 
of provinces followed Afyonkarahisar’s 
example of issuing circulars as an inter-
im measure while waiting for traffic law 
amendment. Provinces that also issued 
circulars were Antalya, Kocaeli, Sam-
sun, Mardin, Erzincan, Amasya, Tekirdağ, 
Şanlıurfa and Sivas.

Intermediate and main outcomes

While qualitative measures and stories 
about policy change are important in high-
lighting relevant, complementary quanti-
tative indicators of change are helpful for 
completing the assessment. As is common 
practice in policy implementation, the 
project coordinating group in Afyonkara-
hisar set a target to increase the seat-belt 
wearing rate among front seats (driver 
and passenger) from less than 5%, as 
reported at the end of 2011, to 50% by 
the end of 2012. One of the Consortium 
Partners, Johns Hopkins International In-
jury Research Unit, worked with a Turk-
ish university to independently conduct 
observational studies to assess trends in 
behaviour and fatalities. These evaluators 
selected observational sites and carried out 
their observations without disclosing these 
details to those involved in implementing 
the social marketing campaigns and en-
forcement operations. The results of this 
assessment showed that seat-belt wear-
ing rates increased from 3.9% to 36.8% 
in Afyonkarahisar over a five-year period 
of the intervention project (see Figure 7). 
Other outcomes under assessment are 
trends in road traffic deaths and serious 
injuries. We are hopeful that the findings 

on both behaviour change and number of 
deaths will be available in scientific jour-
nals once Johns Hopkins International In-
jury Research Unit publishes them. 

Conclusion

This paper has utilized Ostrom’s concept 
of an action situation to examine how ac-
tors in different positions were leveraged 
to implement a road safety programme 
in Afyonkarahisar, Turkey. The findings 
suggest that sustained leveraging of and 
transacting with and among gatekeepers 
in road safety policy is necessary to sustain 
appropriate decision making and action 
taking within different institutions and ad-
ministrative jurisdictions. The findings are 
in line with the slogan of the World Health 
Day in 2004 “Road safety is no accident,” 
implying that it requires deliberate effort 
by the government and its many part-
ners. The lesson here is a practical dem-
onstration of how the science and art of 
road safety policy change play out through 
the collective action of different actors in 
a specific local context. We have mainly 
focused on the leveraging of influence and 
the transactions among partners. We hope 
that greater details on the methods and 
accompanying results regarding changes 
in road traffic fatalities, injuries, attitudes, 
perceptions and behaviour will be avail-
able or published in the future by project 
partners who have collected and analysed 
these data.
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Will the government’s spending on 
expanding the national road network 
deliver anything useful? Have they 
properly taken into account induced 
traffic and extra congestion likely to 
be caused elsewhere?
John Elliott

1. Introduction
There is very strong evidence (but not as 
widely known as it should be) that road 
building can increase traffic levels enor-
mously within a few years of opening and 
is likely to cause more congestion in the 
area rather than reducing it. Mechanisms 
which can account for a substantial pro-
portion of the additional traffic are mode 
and destination change.  These are often 
modelled for larger schemes but rarely 
do the results of the modelling reproduce 
what actually happened after opening.  
Occasionally land use effects are modelled 
though usually are not; completely new 
trips and peak narrowing are sometimes 
mentioned qualitatively. Psychological and 
social mechanisms are not usually in the 
competence of traffic models.
  
Transport planners who want to make esti-
mates of induced traffic can now make an 
attempt, however this does not appear to 
correlate well with observations and past 
experience. Any comparison can be dis-
guised by including an element of ‘natural 
traffic growth’ which is usually assumed to 
be the same with or without a scheme. 

Extra traffic induced by a scheme will in-
evitably cause extra congestion at the 
ends of the new roads (often in urban ar-
eas where congestion is at its worst in any 
case) from the extra traffic.  Although the 
extra traffic and congestion is very visible 
and usually actually appears 1-5 years af-
ter opening, it is seldom quantified or as-
sessed properly.

The December 1994 SACTRA report  
‘Trunk Roads and the Generation of Traffic’ 
(SACTRA, 1994) is probably the most ro-
bust evidence and analysis of all this.  The 
SACTRA work itself pulled on a number of 
different evidence sources - not only the 
before-and-after traffic counts but also 
inferences from large numbers of stud-
ies of values of time, demand elasticities, 
differential growth rates, and surveys. It 

was because all these told a broadly con-
sistent story that SACTRA felt able to be 
more decisive in its conclusions than the 
Department of Transport was expecting at 
the time. 

Since then there has been one completely 
different type of evidence base as well: 
this is the complementary literature on 
traffic reduction following road space re-
ductions (pedestrianisation, bus lanes, 
disasters, maintenance closures, etc). This 
is important in its own right, but also sig-
nificant in giving confidence that the in-
duced traffic effect is not an artefact due 
to economic growth or similar. The larg-
est empirical compilation is a book Traf-
fic Impact of Highway Capacity Reductions 
(Cairns et al, 1998) with some updating 
papers subsequently of which one was 
awarded a gold medal by the Institution of 
Civil Engineers.

SACTRA does show that the net effect of 
road enlargements could actually create 
more congestion.  Mogridge and Thomp-
son really propounded this in their vari-
ous books and technical papers (Mogridge, 
1997; Thompson, 1969; Thompson, 1977) 
and it certainly can apply most in big cities 
on radial routes.  Explained simply there is 
a vicious circle --- more road space – more 
car use - less public transport use – fares 
go up, frequency goes down – more peo-
ple transfer to cars etc and the new equi-
librium point is a lower level of service in 
both cars and Public Transport.

In addition to SACTRA (1994) there are a 
number of other sources on this subject:

• John Elliott’s 1985/6 original work 
with colleagues at GLC which was re-
published in WTPP (Purnell et al, 1999).  
This work was also part of a submis-
sion by John Elliott and Derek Turner in 
1987/8 to the House of Commons Trans-
port Committee Inquiry into major roads 
on behalf of the Association of London 
Borough Engineers and Surveyors (the 
precursor to the London division of the 
Local Government Technical Advisers 
Group - LoTAG). No electronic reference 
can be found for this.)
• A report done for CPRE and others 
in July 2006 (CPRE, 2006) called ‘Beyond 
Transport Infrastructure’
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• An article by Phil Goodwin (Good-
win, 2006) titled ‘Induced traffic again. 
And again. And again’ with the editor’s 
comment “(Don’t lose this - we might 
need to publish it again in 2014 - ed)”  
(please see below why the editor makes 
this comment)
• A paper presented by John Elliott 
and an Australian academic (Zeibots and 
Elliott, 2010) titled ‘Urban road build-
ing and traffic congestion: What went 
wrong?’  
• Evidence from the M25 and other 
roads that is clearly visible to anybody 
- When the western arm of the M25 
was widened from 3 to 4 lanes it was 
reported that traffic increased by 33% 
in a year (exactly the same as the ca-
pacity increase!).  A similar experience 
occurred with hard shoulder running on 
the M42. Unfortunately both these stud-
ies seem to have disappeared from any 
references.

2. Analysis
  
It is interesting to note that SACTRA was 
appointed and given terms of reference by 
a Conservative Government, which was 
also in place when its 1994 report was pub-
lished.  The author recalls the then Trans-
port Minister Stephen Norris saying in a 
short speech at the time that the govern-
ment would not have built so many roads 
if they had known about it. (Stephen Nor-
ris is aware that his statement has been 
repeated by the author of this paper)

While this gives robust evidence of roads 
generating traffic there is also substantial 
evidence that extra road space and higher 
speeds do not necessarily provide econom-
ic benefits. Reference can also be made to 
the 1999 SACTRA (SACTRA, 1999) report 
on roads and the economy which included 
doubts that the economic benefits could 
be as high as the calculated time savings. 
We also know that the ‘economic benefits’ 
calculated largely on basis of predicted 
time savings are highly artificial (Elliott, 
2015).  The author outlined his basic criti-
cisms of the ‘economic assessments’ in 
the following terms:

“ --- However linking models (which 
have been highly calibrated or ‘adjust-
ed’ to try and match a base year situa-

tion) to predict behaviour change with 
an economic assessment introduces 
potential for a highly distorted view of 
the potential benefits to real travellers 
or the economy.
Within the ‘economic assessment proc-
ess there are the following major is-
sues:
-The evaluation is largely based on 
the difference between two enormous 
sums of time spent on the network 
with and without a scheme; each of 
these sums is based on a large number 
of assumptions, the process is there-
fore mathematically very unsound.
-For major road schemes most of the 
‘benefits’ appear for the peak traffic 
times (i.e. largely for car commuting 
– a mode and time that most highway 
and planning authorities do not want 
to encourage – it is noted that the very 
recent increase in the value of time for 
commuting is likely to further exacer-
bate this problem) and for the period 
30-60 years in the future (where the 
assumptions taken are even less real).
The impact of ‘generated’ traffic com-
pared with the so called ‘natural traffic 
growth’ and its impact outside the pro-
posed scheme is never adequately con-
sidered (seldom do the models predict 
the level of generated traffic caused 
by the new road fully, also the extra 
generated traffic causes minor extra 
widespread congestion and delays out-
side the immediate study area, this is 
usually modelled without the junctions 
and without other traffic that passes 
through that area but not through the 
study area – delays at junctions in ur-
ban areas increase very rapidly with 
small increases in traffic.” 

It appears that the statements of certain 
business people and the roads lobby, is 
being used to make the case for Strate-
gic Road improvements rather than any 
evidence.  It is an easy message to say 
that widening a road would appear to be a 
solution to congestion especially from be-
hind the steering wheel of a car in a traf-
fic queue! The real message on transport 
policy is much more complicated.

Rather than using my own words to de-
scribe the history, analysis and effects of 
generated or induced traffic it is perhaps 
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is notable also in this GLC publication that 
‘natural traffic growth’ is minimal in areas 
without road enlargements.
SACTRA (1994) published its best known 
report, on what it renamed ‘induced’ traf-
fic. The average traffic flow on 151 im-
proved roads was 10.4% higher than fore-
casts which omitted induced traffic, and 
16.4% higher than forecast on 85 alterna-
tive routes that improvements had been 
intended to relieve. In a dozen more de-
tailed case studies the measured increase 
in traffic ranged from 9% to 44% in the 
short run, and 20% to 178% in the longer 
run.  This fitted in with other evidence on 
elasticities, and aggregate data. The con-
clusion was:
 

“an average road improvement, for 
which traffic growth due to all other 
factors is forecast correctly, will see an 
additional [i.e. induced] 10% of base 
traffic in the short term and 20% in the 
long term”

The CPRE report (CPRE, 2006) looked in 
detail at three big schemes on the A27, 
A34 and M65, and a further ten schemes 
on the A5, A6, A41, A43, A46, A66, A500 
and A1033. These were schemes under-
taken 8 years after SACTRA’s 1994 report 
had been finished and accepted. The re-
port included some telling statements:

“Careful scrutiny of the traffic flow 
data suggests that traffic growth af-
ter the scheme opened has been sig-
nificantly higher than growth on other 
nearby road corridors or national traffic 
growth”

“…in all three case studies the current 
traffic flows are near or already in ex-
cess of what was predicted for 2010. In 
towns with bypasses, such as Newbury 
and Polegate, the new roads did sig-
nificantly reduce the town centre traffic 
levels. However, these reductions are 
not as great as originally forecast and 
there has subsequently been regrowth 
in traffic levels on the bypassed roads. 
The net effect in combination with the 
new road is generally a considerable 
overall increase in traffic”.

pertinent to look at Goodwin’s (2006) 
where he reviewed the literature on this 
subject,  gave  practical information but 
also more than justifying his title:  “In-
duced traffic again. And again. And again”.
Goodwin (2006) and Purnell et al (1999) 
noted the long history of reports of in-
duced traffic.  As far back as 1925 it was 
identified that the opening of a new sec-
tion of the Great West Road caused a mas-
sive increase in traffic.  In Bressey’s report 
of 1937 it stated “the remarkable manner 
in which new roads create new traffic”.  
According to the study, immediately after 
the Great West Road was opened in 1925 
it “carried 4 1 / 2 times more vehicles than 
the old route was carrying; no diminution, 
however, occurred in the flow of traffic 
along the old route,”.
  
Goodwin (2006) refers to a number of 
times when newly generated traffic had 
been reported and its extent confirmed, 
even appearing in Ministry advice, but 
every time the issue has been ‘forgotten’ 
for a number of reasons. He states:

“So 1925, 1937, 1958, 1963, 1968, 
1985, 1987, 1988, 1994, 1996, now 
2006: for eighty years, every eight 
years on average there has been the 
same experience, the same conclu-
sions - even, for goodness sake, more 
or less the same figures. The evidence 
has been consistent, recurrent, unchal-
lenged by serious countervailing evi-
dence, but repeatedly forgotten.”

This recurrence about every eight years 
explains why LTT’s editor suggested Phil 
Goodwin’s article should be republished in 
2014.
In 1985 the GLC team showed every major 
road constructed in London between 1966 
and 1985 generated phenomenal amounts 
of extra traffic; for example Westway cor-
ridor was carrying nearly double the all-
day traffic within five years of opening and 
the peak flows on Blackwall Tunnel dou-
bled in less than a year. The full details are 
available in Purnell et al (1999); however 
a later version of the 1985/6 GLC report 
(no longer available) did investigate modal 
split impacts on the M11 corridor indicat-
ing significant modal shifts from rail to car 
and rail heading on the tube network. It 



40
World Transport Policy and Practice

Volume  21.4 February 2016

After noting the Highways Agency’s own 
explanations for the extra traffic growth, 
(which were intriguingly similar to those 
rejected by SACTRA 12 years earlier - in-
cluding wide area reassignment), the re-
port states: 

“Nevertheless, in view of the fact that 
many of the schemes reviewed have 
demonstrated significant increases in 
traffic volumes (in the range of 10-
35%, within a period of one to two 
years after opening), there would seem 
a strong case to consider the issue of 
induced traffic in more detail in future 
evaluations”.

This last published study did not include 
schemes near London or major conurba-
tions.  Since the GLC 1985 study there 
have been a number of schemes on the 
North Circular Road,  the completion of 
the M25 and major enlargements of radial 
routes – the M40/A40, A13, M1, M2/A2,  
A41. As a user of most of these routes over 
the period since 1985 it is notable how 
volumes changed after the enlargements 
were carried out.  It is also interesting to 
note Phil Goodwin’s comment on the M25:

“in 1988 after the M25 exceeded its 
long term forecast traffic growth within 
months of opening.”

3. Concluding comments

In 2010 Zeibots and Elliott using Austral-
ian and UK evidence concluded:

“When taken as a whole, there appears 
to be a cycle at play where road ex-
pansion is advocated to overcome con-
gestion; people in affected neighbour-
hoods object, saying they want public 
transport to be improved instead; gov-
ernments react to public complaint; 
road expansion policies are put on hold 
and new policy directions are investi-
gated; congestion continues to be a 
problem, and; eventually road expan-
sion policies creep back into govern-
ment transport plans so that the cycle 
begins again. In light of this history, 
we ask why government administra-
tions in the UK and Australia, and other 
parts of the world, have continued to 
increase road capacity as a solution to 

congestion when all the evidence indi-
cates it generates additional traffic that 
perpetuates congested conditions?”

Many of the road schemes presently being 
proposed by the government are in the vi-
cinity of cities and conurbations, in places 
where it is recognised that there is serious 
congestion.  However all the evidence sug-
gests that enlarging roads in such places 
will increase traffic and is likely to cause 
more congestion in the area, rather than 
reducing it, within a very few years. Even 
the arguments on calculated or predicted 
economic benefits seem very spurious in-
deed.
While many Transport Planners, especially 
those who might read WTPP journals, are 
well aware of the level of induced traffic 
and its consequences, government should 
also be well aware and be adjusting poli-
cies accordingly.  It should be noted that 
the Local Government Technical Advisers 
Group has outlined these issues to gov-
ernment on a regular basis - the last occa-
sion was in December 2014 to the House 
of Commons Scrutiny Committee on the 
Infrastructure Bill.
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Streets of yesterday, today, and to-
morrow
Joseph Kott

1. Introduction

Just as streets connect, albeit sometimes 
divide or sever, neighborhoods and dis-
tricts of a city (Bradbury, Tomlinson, & 
Millington, 2007), the study of streets 
joins together several realms of inquiry of-
ten disconnected from one another.1  As 
shown on Figure 1, knowledge pertaining 
to streets resides in many disciplines.

Pathways of inquiry into streets are di-
verse. Some of the most important are 
the built environment (land use, trans-
port systems, street front), urban design 
(streetscape, provision for nature), socio-
economics (demographics, incomes, em-
ployment), socio-cultural (cultural norms, 
peer and family influences on street us-
ers), and the psychology of individuals 
(perceived comfort, safety, and satisfac-
tion of street users). Figure 2 shows the 
observable influences on streets. 

1  Kott, J. (2012). Streets of clay: design and 
assessment of sustainable urban and suburban 
streets. [Doctoral dissertation]. Retrieved from 
http://espace.library.curtin.edu.au/R?func=dbin-
jump-fu-ll&local_base=gen01-era02&object_

id=171640 

Research into streets is part of the quest 
for a more comprehensive understanding 
of what makes our cities and regions liv-
able. The street provides a connection to 
the wider world while also offering a venue 
for many of life’s activities.

2. Streets in history

Streets have existed since the appearance 
of human settlements. The first streets, 
built of limestone and raised above the 
ground, may have appeared at Khirokitia 
in what is now Cyprus some eight thou-
sand years ago. The first sidewalks, or 
pavement dedicated to pedestrians as a 
street design feature, may have been built 
at Kültepe in Asia Minor about four thou-
sand years ago (Kostof, 1992, pp. 176-
177). Ancient Rome had three types of 
streets: itinera exclusively for pedestrians, 
actus for a single cart at a time, and viae 
for two carts, side-by-side (Gunnarsson, 
2004, p. 1).

Figure 1. Disciplinary Domains Pertaining to Streets

http://espace.library.curtin.edu.au/R?func=dbin-jump-fu-ll&local_base=gen01-era02&object_id=171640
http://espace.library.curtin.edu.au/R?func=dbin-jump-fu-ll&local_base=gen01-era02&object_id=171640
http://espace.library.curtin.edu.au/R?func=dbin-jump-fu-ll&local_base=gen01-era02&object_id=171640
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Gehl (2006) points out that “in the entire 
history of human settlement, streets and 
squares have been the basic elements 
around which all cities were organized”. 
Thus, they “constitute the very essence of 
the phenomenon ‘city’”. Streets are “based 
on the linear pattern of human movement” 
and squares on “the eye’s ability to survey 
an area” (Gehl, 2006, p. 89). In the words 
of the noted British scholar of streets and 
street patterns, Stephen Marshall (2009), 
“the arrangement of cities in streets is not 
just about physical circulation, but is inex-
tricable from the very concept of a city” (p. 
111). Grava (2003) notes that streets be-
gan simply as “linear spaces left between 
building lines”. In these spaces urban life in 
all its variety unfolded in animated ways: 
“People, carts, and animals used the same 
channels, mixed freely, and were all im-
peded by the many activities that spilled 
out onto the street ... peddlers, vendors 
of food, purveyors of various services, en-
tertainers, musicians, preachers, children, 
thieves, and beggars” (pp. 15-16).

The conflict around hierarchy of street 
use is an important theme in scholarship 
on the evolution of streets, as well as in 
the professional cultures of transportation 
and traffic engineering, urban planning, 
and urban design (Brown, 2006; Hebbert, 
2005; Hess, 2009; Lillebye, 2007; Mar-
shall, 2005; McShane, 1994). In the words 

of one of the most celebrated students of 
the street, Donald Appleyard (1987): “The 
streets have always been scenes of con-
flict. They are and always have been public 
property, but power over them is ambigu-
ous, for the street has an open and easily 
changeable nature” (p. 9). Similarly, from 
his generative work on the effects of street 
traffic on residential life (Appleyard, et al., 
1981), Appleyard contends: “The street 
has always been the scene of … conflict, 
between living and access, between resi-
dent and traveler, between street life and 
the threat of death” (p. 1).

3. Street purposes

For Anderson (1986), streets have an in-
termediate position in cities, towns, and 
villages, “intersecting public and private, 
individual and society, movement and 
place” (p. 1). Rykwert (1986) describes 
them as “human movement institutional-
ized”. As defined by Kostof (1992), streets 
are “human intercourse institutionalized” 
(p. 189). Marshall (2005) sees them as 
having “multiple personalities … a variety 
of different characteristics that are present 
simultaneously” (p. 23). In the words of 
David Engwicht (1999), the Australian cul-
tural planner, activist and advocate of traf-
fic calming, streets provide “a dual space 
for both movement and exchange” (p. 19). 
Gehl and Gemzoe (2003) have pointed 

Figure 2. Visible, Measurable Influences on Streets
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are the traditional purposes of streets (p. 
189). 

Marshall (2003) expresses the teleology 
of the street in these terms: “The street 
essentially embodies three dimensions in 
a single package: as a transport route or 
artery for through movement; … as a pub-
lic space, where a variety of human activi-
ties take place; and … as a built frontage” 
(p. 771). How street space is, could, and 
should be allocated among these functions 
or dimensions, has long been the sub-
ject of lively debate and dispute (Apple-
yard, 1987; Kostof, 1992).  Jane Jacobs 
(1961) described the competition for the 
street in this way: “Vehicles compete with 
each other for space and for convenience 
of their arrangements. They also compete 
with other uses for space and conven-
ience” (p. 349). 

The competition for allocation of street 
functions is a contest about the city or re-
gion-wide functions of a street, the district 
or neighborhood role of the street, and 
the micro-scale function of street front-
age and streetscape. Such competing de-
mands are inherently difficult to meet and 
have given rise to a huge body of research 
across many disciplines. To add further 
complexity, Hawkes and Sheridan (2009) 
have even contended that streets are de 
facto “land banks” and, as such, are “the 
ultimate untapped urban resource … that 
is waiting to be cashed in”, implying the 
need for a fundamental re-allocation of 
street space (The Great Opportunity sec-
tion, ¶1). The street, that most ordinary 
public utility, is not only useful, but also 
complex and imbued with potential.

Arterial streets have both an “arterial role” 
and an “urban place role” (Marshall et al., 
2004, p. 4). Jones et al. (2007a) note 
that the link function of an arterial street 
“serves to enable users to pass through 
the street as quickly and conveniently as 
possible” and the place function “seeks to 
encourage users to stay as long as desir-
able on a street and enjoy the street’s sur-
roundings” (pp. 20-21). Marshall (2003) 
partitions street functions into a “transport 
axis” and a “people axis”. Activities on the 
transport axis include car driving and park-
ing, goods vehicles driving and servicing, 
public transport operations in movement 

to three roles for streets and squares: 
“meeting place, marketplace, and traffic 
space” (pp. 97-98). Marshall (2005) has 
observed that the street can be defined 
to be either “a road that happens to have 
an urban character, or as an urban place, 
that happens to serve as a right of way” 
(p. 22). Allan Jacobs (1993) has portrayed 
the street in kinetic terms: “The street is 
movement: to watch, to pass, movement 
especially of people: of fleeting forms and 
faces, changing patterns and dress” (p. 4).
For Jane Jacobs (1961), “streets provide 
the principal visual scenes in cities” (p. 
378). Similarly, in the conceptual frame-
work of the urban design theorist Kevin 
Lynch (1960), streets are “paths” or “chan-
nels along which the observer occasional-
ly, or potentially moves”; moreover, “peo-
ple observe the city while moving through 
it” (p. 47). Allan Jacobs (1993) also sees 
streets as “places of social and commer-
cial encounter and exchange” that “allow 
people to be outside” (p. 4). Moule and 
Polyzoides (1994), saw streets as “com-
munal rooms and passages” (p. xxii).
 
Jane Jacobs (1961), in her influential cri-
tique of modernist American city planning, 
described streets and their sidewalks as 
“the main public places of a city … its most 
vital organs” (p. 29). Their “fundamental 
task” was keeping a city safe, largely, in 
her famous phrase, by people on them 
providing “eyes upon the street” (pp. 30, 
35). Beyond catering to the demand for 
movement and providing surveillance, Me-
hta (2006) observes that streets may also 
be “a place for shopping, play, relaxation, 
and social interaction” (p. 170). To Lillebye 
(2007), streets function as “an element of 
urban form, a communal arena, a cultural 
arena, and a social arena” (p. 2).

For Marshall (2003), the street is “an im-
portant integrating component … not only 
as a physical movement channel and built 
form but also as a public space, a place 
of cultural identity, setting for social and 
economic activity, and indeed contribu-
tor to urban equity and sustainability” 
(p. 771). Marshall (2003) concludes that, 
“the street is fundamentally a means of 
organizing activities around a pattern of 
circulation” (p. 772). In the view of Kos-
tas (1992),”traffic, the exchange of goods, 
and social exchange and communication” 
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or dwelling at stops, cycles (motorized and 
non-motorized) cycling and parking, and 
pedestrians walking “in transit from A to 
B” (Marshall, 2003, p. 776). 

4. Streets as places

Much of the social and economic life in cit-
ies takes place on the streets, arterial or 
otherwise. For Appleyard, et al. (1981), 
”the social relations that take place on 
the street, its potential for neighborliness 
and street life, are values of urban life to 
be treasured ” (p. 9). To Kostas (1992), 
“there are intricate levels of social engage-
ment encouraged and hosted by the street 
structure” (p. 189). Jane Jacobs (1961), 
ever quotable, summarized the social role 
of city street sidewalks in these remark-
able terms: “Lowly, unpurposeful and ran-
dom as they may appear, sidewalk con-
tacts are the small change from which a 
city’s wealth of public life may grow” (p. 
72).

She described four conditions necessary 
for streets to produce “exuberant diversi-
ty”: a mixture of land uses to provide “the 
presence of people who go outdoors on 
different schedules … for different purpos-
es”; short blocks that yield “opportunities 
to turn corners”; a close-grained mingling 
of buildings varying in age and condition; 
and a sufficient concentration of people, 
including residents (J. Jacobs, 1961, pp. 
150-151). There was a synergy between 
residents and workers that produced more 
than the sum of their parts (J. Jacobs, 
1961, p. 153). Her prescriptions for creat-
ing and maintaining streets that feed the 
economic and social life of cities and sus-
tain city livability are inductive and ad hoc, 
a product of inspired intuition rather than 
formal analysis. There is also a “social 
logic” in city streets. As Stephen Marshall 
(2009) has written: The way that cities 
are laid out with public streets and private 
plots and buildings allows that right mix of 
surveillance, anonymity, personal control 
of own space, and so on, that make this 
space suitable for people who do not know 
each other. Basically, it allows a city to ex-
ist as a container for strangers. (p. 110). 
As such, Marshall (2009) contends, “the 
social space of streets is the single con-
tiguous public space off of which private 
spaces are carved” (p. 110).

Danish urban designer Jan Gehl (2006) 
contends that, “when traffic is slow there is 
life in the streets for this reason alone” (p. 
77). If movement speeds on a street are 
reduced from 60 to 6 kilometers per hour, 
for example, there will appear to be ten 
times the number of people on the street 
since “each person will be within visual 
range ten times longer”. Public spaces in 
cities, including streets, can invite social 
activity when “external conditions for stop-
ping and moving about are good”. These 
conditions, according to Gehl, include 
protection from crime, vehicular traffic, 
and unpleasant weather (Gehl, 2006, pp. 
171-173). Aesthetic considerations or “the 
design of the space”, as well as a “sense 
of place” inspired by architectural quality 
support and complement the external con-
ditions related to comfort (Gehl, 2006, p. 
181).
   
The economic life of urban commercial 
and mixed-use streets constitutes a kind 
of marketplace. Allan Jacobs (1993) de-
scribed this aspect of street life as follows: 

Some streets are for exchange of serv-
ices and goods; places to do business. 
They are public showcases, meant to 
exhibit what a society has to offer, and 
to entice. The entrepreneur offers the 
goods, displays them, comes out onto 
the street as much as will be allowed, 
with wares to be seen. The looker 
sees, compares, fingers, discusses 
with a companion, and ultimately de-
cides whether to enter the selling en-
vironment or not, whether to leave the 
anonymity and protection of the public 
realm and enter into private exchange 
(p. 4).

Jones et al. (2007b) noted that commerce 
on many such streets sprung up because 
they were “key points on the urban road 
network, where businesses have been 
able to access a larger customer base than 
can be provided by the local community” 
(p. 63). 

Gehl (2006) concludes that the duration 
of stay influences the level of social activ-
ity on streets and in other public spaces: 
“If people are tempted to remain in public 
spaces for a long time, a few people and 
a few events can grow to a considerable 
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design calls for balancing how the public 
space of streets is used” (p. 27).

Kubilins (1999) called upon traffic engi-
neers to “refocus on modal choices: pe-
destrians, bicycles, automobiles, and tran-
sit” by stressing the importance of relative 
speed in the design of “functional streets 
that contribute to our quality of life” (p. 
1). She argued that “relative speed is the 
key to safe, multimodal streets” and that 
“land use and transportation must work in 
harmony” (Kubilins, 1999, p. 2). The im-
portance of design speed for streets was 
apparent when comparing driver reaction 
and braking distance at 40 mph, about 
300 feet, to only 100 feet at 20 mph (Ku-
bilins, 1999, p. 3). Moreover, “the prob-
ability of a pedestrian being killed when a 
vehicle is -travelling at 15 mph is 3.5%, 
compared to 37% at 31 mph, and 83% for 
a vehicle traveling at 44 mph” (Kubilins, 
1999, p. 4). 

The author of an authoritative report on 
context sensitive street design for major 
urban thoroughfares (Daisa, ITE, 2006) 
argues that “thoroughfare design should 
complement urban buildings, public spac-
es and landscape, as well as support the 
human and economic activities associated 
with surrounding land uses” in order to 
“serve the … mobility, safety, access, and 
place-making functions of the public right-
of-way” (p. 10). This approach heeds the 
advice given by d’Ieteren, et al. (2002) on 
“maintaining a holistic and integrated per-
spective” in designing streets toward sus-
tainability (p. 13). Figure 3 below shows 
the key topics, issues, or variables in the 
planning and design of active, sustainable 
streets.

Figures 4 through 6 reveal how street pur-
poses are balanced on three arterial street 
archetypes. The first archetype is the 
sustainable arterial street, which serves 
an array of purposes and offers trans-
port choices to street users. As Figure 4 
depicts schematically, transport does not 
dominate this type of street, as there is 
ample space for commercial, socio-cultur-
al, and recreational purposes. In contrast, 
the purposes served by the conventional 
arterial streets common in North America, 
which are shown schematically in Figure 5, 
lack balance. This type of street is domi-

activity level” (p. 79). People participating 
in one event or situation have an oppor-
tunity to participate in another, so that “a 
self-reinforcing process can begin” (Gehl, 
2006, p. 81). Lengthy stays lead to lively 
streets. Public spaces of poor quality have 
“only the bare minimum of activity”. In 
contrast, within good quality public spaces 
“a broad spectrum of human activities is 
possible” (Gehl, 2006, p. 11). The qual-
ity of “space between buildings” on streets 
and squares contributes to “living cities, 
ones in which people can interact with one 
another” (Gehl, 2006, p. 21). 

5. Street design

Jones et al. (2007a) identified a variety 
of street planning and design qualities 
important to the “vitality and viability of 
shops and businesses”. A high degree of 
accessibility “at a city level, by all modes 
of transport” is essential for major retail 
streets. Integration into surrounding resi-
dential street networks is important for 
high streets in local centers. A variety of 
“retail, professional and public services” 
affords synergy in use of the street for mul-
tiple activities. Provision for both through 
movement and “interchange for people 
on foot, using bicycles, private vehicles or 
public transport” fosters accessibility and 
generates activity. Attractive street de-
sign that appeals to those “strolling, win-
dow shopping and visiting market stalls or 
pavement cafes” promotes business vital-
ity along with quality of life (Jones et al., 
2007a, p. 31).
  
Svensson (2004) maintains that, “while 
it is relatively straightforward to design 
either a main road catering primarily for 
traffic movement or a street for urban ac-
tivities, it is not so easy to combine the 
main road function and urban functions in 
the design of a sustainable arterial street” 
(p. 5). She also notes that there are “two 
separate compatibility issues that need to 
be resolved in the act of (street) design”. 
These are the “physical fit – or the abil-
ity to accommodate space for different 
uses” and “compatible use – the suitability 
for different uses to be located next to or 
mixed with each other” (Svensson, 2004, 
p. 50). In the words of American urban de-
signer Elizabeth Macdonald (2007), “eco-
logically and socially responsible street 
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nated by the transport task, mostly in the 
form of movement of private motor vehi-
cles. Figure 6 shows the extreme imbal-
ance in an arguably pathological form of 
the conventional arterial street also com-
mon in North America, the “sewers for 
the rapid movement of lumps of metal” 

(Whitelegg, 2011, p. 3). These illustra-
tions reflect in abstract form right-of-way 
space allocation. They are also an abstract 
measure of the dominance of the motor 
vehicle. 

Figure 3. Attributes for Assessment of Active, Sustainable Arterial Streets

Figure 4. Street Purpose Distribution of an Archetypal Sustainable Arterial 
Street 
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6. Streets of tomorrow: The new 
norms of sustainable street design

A new and more sustainable set of norms 
for street design has emerged in recent 
years. In North America, the Urban Street 
Design Guide, published by the National 
Association of City Transportation Officials 
(NACTO) in 2013, has set a new stand-
ard for creating livable, sustainable streets 
(NACTO, 2013). This street design manual 
sets forth standards that create a safer, 
more comfortable place for pedestrians 
and cyclists within the street right of way 
while reducing motor vehicle space alloca-
tion and speed. In the companion Urban 
Bikeway Design Guide, NACTO sets forth 

guidance on effective accommodation for 
the bicycle, a travel mode emerging as 
a competitor to the car for shorter trips 
in many North American cities (NACTO, 
2014). NACTO has promulgated these 
standards nationwide, including at na-
tional Designing Cities conferences held in 
Austin, Texas in 2015 and upcoming this 
September in Seattle, Washington. State 
(California State Transportation Agency 
2015) and federal (Federal Highway Ad-
ministration, 2014) design standards in 
the US have been revised to reflect some 
of the new thinking by NACTO on street 
design.

Vision Zero, a multi-national road safety 
initiative that began in Sweden in 1996, 

Figure 5. Street Purpose Distribution of an Archetypal Conventional Arterial 
Street

Figure 6. Street Purpose Distribution of an Archetypal Traffic Sewer Arterial 
Street
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has also taken hold in North America. In 
New York City, San Francisco, and other 
urban areas Vision Zero efforts are focused 
on traffic calming and safer streets for pe-
destrians and bicyclists. These measures 
mesh well with NACTO guidance, thus 
have provided added impetus for chang-
ing street design norms.
 
An emergent paradigm of placemaking 
for cities and suburbs has given powerful 
reinforcement to the new norms of street 
design.  The New York based Project for 
Public Spaces (PPS) has lead the way in 
facilitating plaza and street re-design 
throughout North America and interna-
tionally. PPS promulgates the doctrine of 
streets and squares as important public 
spaces in which life on foot should have 
precedence over life behind the wheel of 
private motor vehicles.  In this work, PPS is 
closely aligned with contemporary thought 
in urban design (Gehl, 2010) and as well 
older anti-modernist thinking about the 
importance of designing cities for people, 
not motor vehicles. (J. Jacobs, 1961).

7. Conclusion

As what occurs on streets takes place at 
the junction of the physical and the be-
havioral, complexity is practically pre-or-
dained. There is an expansive, multidis-
ciplinary literature on sustainable, active 
streets. A sense or thread in much of this 
literature on the streets, to borrow the 
title of an article by the American urban 
designer Elizabeth Macdonald (2007), is 
of the street as “wasted space, poten-
tial place”. There seems little doubt that 
streets have had and continue to have an 
important role in the life of cities and those 
who live in cities. Streets clearly have po-
tential to contribute to urban sustainabil-
ity. This potential reflects the distance to 
be covered from the often disappointing 
actuality of contemporary streets to their 
bright, shining possible future as sustain-
able, active public spaces.
 
Just as sustainability is more an elusive 
ideal than an achievable end state, re-
search on the sustainability of streets 
may progress toward but never arrive at 
a metaphorical “terminal station”. Locat-
ed at the juxtaposition and responding to 

dynamic systems of transportation, land 
use, urban design, and human behavior, 
streets themselves will not remain static. 
The study of streets is therefore necessar-
ily also an inquiry into the evolution of cit-
ies and their inhabitants, technology, com-
merce, leisure, and culture.

New norms for sustainable street design 
are emerging to make comfort and safety 
for people on foot or on bicycle the princi-
pal aims. This new thinking put an empha-
sis on streets as places in which much of 
city life takes place. This in turn has meant 
reversing steps down the asphalt path to-
ward increased automobile and instead 
walking and cycling to active, sustainable 
streets and cities.
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The Public City.  
Essays in honour of Paul Mees, 
edited by Brendan Gleeson and Beau B 
Beza, Melbourne University Press, 2014
ISBN  9780522867305

Reviewed by John Whitelegg

Paul Mees was a good friend and a con-
tributor to this journal.  More importantly 
he brought a very rare collection of talents 
to the world of sustainable transport and 
the possibility that one day soon we could 
have an intelligent, ethical, child-friendly 
attractive arrangement of cities and trans-
port choices.  His distinctive mixture of 
academic rigour, writing skills, campaign-
ing ability, media skills, debating skills and 
humour was much needed, highly effec-
tive and is now much missed.   Paul died 
on 19 June 2013 at the age of 52.  His 
writings and distinctive contribution to the 
shaping of debate and arguments about 
city shaping, urban space, mobility and 
public transport is splendidly captured in 
this book.  His insights into the deeply 
flawed ideologies that still drive transport 
and urban planning in Australia and the UK 
are more relevant than ever but we have 
no excuses for not building on the solid 
foundations he has prepared for the strug-
gles yet to come.  Paul understood that 
privatisation, fragmentation, raw capital-
ism and neo-liberalism were corrosive and 
disruptive elements in urban and transport 
planning and would never produce a high 
quality living environment that could serve 
the needs of all social groups, ages and 
both genders.  The editors of this collec-
tion of essays summarise the “Meesian” 
approach as promoting “The Public City” 
and that is a strong, visionary and visual 
image that we would all be well advised 
to keep uppermost in our thinking, willing 
and doing.

The book rather unsurprisingly reflects 
Paul’s wide ranging knowledge, intellectual 
depth and eclecticism.  It has 16 chapters 
divided into 4 sections:  public urbanist; 
urban publics; public movement and ur-
ban governance.

The book is full of Meesian gems that are 
too numerous to list.  I like the summary 
of Melbourne’s dalliance with the privati-
sation of urban public transport (p45).  It 
was a disaster.  His critique of the ridicu-
lous East-West Link in Melbourne memo-

rably and movingly beamed into a confer-
ence at Fitzroy Town Hall a matter of days 
before his death is masterly and could be 
applied to many of the grandiose, pomp-
ous road building projects going ahead 
around the world at eye-wateringly high 
costs and with no gains in congestion relief 
or the health impacts of air pollution.

One of Mees’s main contributions to a 
rather fraught debate in Australia (Den-
sity v destiny) was very important indeed.  
He demonstrated that urban densification 
as a primary goal of urban and transport 
policy misses the main point around the 
design and delivery of a high quality pub-
lic transport system.  A high density can 
help to improve walking, cycling and pub-
lic transport efficiency but the main things 
that need to be done are in the areas of 
network design, integration and opera-
tional issues (pages 145/146).  The den-
sity v destiny debate is complicated but 
Paul Mees could not have been clearer.  
We can have excellent public transport in 
areas normally thought of as incapable of 
supporting excellent public transport e.g. 
low density suburbs around the periphery 
of many Australian cities and small towns 
and villages in rural areas e.g. Trüllikon  in 
Switzerland (page 155).  Trüllikon is low 
density, small village and contrary to re-
ceived “wisdom” in Australia and the UK 
supports a frequent bus service and high 
quality links to railway stations and serv-
ice centres.  This would come as a shock 
to many UK planners and politicians who 
are totally committed to the idea that ru-
ral residents must have a car and the car 
is the desirable option for making contact 
with everyday destinations.  This is not 
correct and Paul Mees was an expert at 
pointing out the flaws and prejudices in 
the arguments and decisions of politicians.

“The Public City” should be standard read-
ing for everyone involved in transport and 
urban planning.  It tells such a good story 
in a very readable fashion and leads to a 
very clear conclusion.  We can have the 
kind of city, suburb and public transport 
system that Paul worked for with such 
dedication for so many years.  His work 
is still there to inform and enthuse and 
we must now make sure that we build on 
his superb contribution to the sustainable 
transport debate and make sure it hap-
pens.  
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