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Executive Summary 
  

 
 

 

Auckland’s ferry network plays a key role within Auckland’s 
transport system. It provides critical access to some parts of the 
region, and modal choice in others, in turn providing a direct and 
fast access option that delivers transport system capacity and 
resilience. 

The current ferry network has an ageing and increasingly 
unreliable fleet that performs poorly from an environmental 
perspective. This is at odds with Auckland’s commitment to 
reduce carbon emissions by 50 percent by 2030. More than half 
of the current fleet will reach end of life within the next decade. 

The lack of investment in vessels, infrastucture and services 
has reduced the level of service and curbed patronage growth, 
resulting in a gradual loss of mode share. Patronage growth has 
occurred in some growth areas, such as Hobsonville Point and 
Gulf Harbour, but limited vessel capacity, availability, and 
reliability has resulted in poor customer outcomes. 

The poor state of the ageing ferry fleet, combined with very 
limited investment in service improvements over the last 
decade, has meant that without further investment a  period of 
managed decline will occur, with increasing breakdowns, 
reliability issues and limited capacity reducing customer 
confidence. The ferry network will also be unable to contribute 
meaningfully to the region’s and nation’s mode shift and climate 
change goals. 

This Programme Business Case (PBC) presents the case for 
investment and a recommended way forward for improvements 
to Auckland’s ferry network and operating model. It has been 
developed collaboratively by stakeholders, including Auckland 
Transport (AT) (the business case owner), and Waka Kotahi NZ 
Transport Agency (Waka Kotahi), in accordance with Waka 
Kotahi business case requirements. 









 

 

 The staged commissioning of 23 - 25 new vessels to standardised designs over the 
10 year programme period to enable timely replacement of the aging fleet and the 
adoption of new technology and propulsion systems. 

 Increasing ferry frequencies and operational spans through weekdays and weekends 
including peak, interpeak and evening service improvements  

 Upgrades of wharf infrastructure to enable access to all wharves for new vessels. 

 Landside terminal upgrades, such as shoreside charging infrastructure to enable 
electric ferry operations 

 Construction of a new ferry terminal at Wynyard Quarter to enable a new route 
service, and construction of new Pine Harbour and Bayswater terminals that would be 
in AT ownership and allow the operation of bigger vessels.  Improvements at all 
terminals in relation to wayfinding, accessibility and integration with other modes, 
including maintenance facilities. 

 Bus service and active mode infrastructure upgrades to integrate with the ferry 
network and widen ferry terminal catchments. 



 

 

 

Figure 3: Interventions in the Recommended Programme 





 

 
 

 

This PBC provides the justification for further investigations and detailed assessments of the 
recommended programme in the form of more detailed business cases relating to vessel purchases, 
service improvements (and associated infrastructure requirements) and other landside interventions. 
See Table 61 

Replacing/ upgrading vessels is critical to enable ferry services keep running by providing resilience 
through significantly reducing the number of failures and service disruptions. The detailed assessment 
will determine which form of low-emission technology vessel is to be procured in the next three years 
to reduce CO2 emissions and work towards achieving the targets set in the Climate Change plan. 
Replacing current vessels with larger vessels where needed, as well as improving service frequency, 
will address increasing demand so passengers do not get left behind or have to wait too long before 
the next service.  

These business cases together will provide a basis for stage 1 of the decarbonisation of the Ferry 
Network, and maintaining and improving the efficiency of the  network. Without this investment, the 
ferry network will carry on deteriorating, with more frequent breakdowns and limited capacity reducing 
the customer confidence which will lead to a gradual loss of mode share. The time to act is now as 
the window of opportunity to improve the network and operating model will be missed with the current 
ferry service contracts due to expire in 2023.  

On this basis, it is recommended that Waka Kotahi approve the funding of these business cases. 



 

 
 

 

Part A 
1 Introduction 

 Overview 

This Future Ferry Development Programme Business Case (PBC) presents the investment story 
for improving Auckland Transport’s (AT) current ferry network and operating model and looks at a 10-
year time frame. 

The programme represents an opportunity to significantly improve an essential element of AT’s public 
transport network and materially contribute towards achieving strategic objectives of improving the 
customer experience and prioritising rapid, high frequency, public transport. 

The urgent need for investment is being driven by Auckland’s significant urban growth, worsening 
traffic congestion issues, an aging fleet1 and impending expiry of the current ferry contracts2. The ferry 
system will play a key role in responding to these transport challenges. 

The PBC builds upon the 2018 Auckland Future Ferry Strategy, which developed the strategic 
overview and framework that encompasses the wider picture of the ferry network. This strategy is 
currently operative and is intended to be progressed.  

 Project Extent 

The project extent captures the entire Auckland ferry network, which is made up of the services 
shown within in Figure 4. It is noted that as this PBC only focuses on commuter/leisure ferry services, 
tourist services (e.g. Tiri Tiri Matangi, Rangitoto) have been excluded from the project extent.  

 
1 Approximately 16 vessels are identified for retirement within the next 3 -5 years. 

2 Fullers360 contracts expire in March 2023, with the remaining contracts expiring in July 2023 





 

 
 

 

The explosive growth of the North Shore after the opening of the Harbour Bridge overwhelmed the 
capacity of the roading network and saw a renewed focus on ferry services as a congestion-free 
alternative to driving. In addition to the established passenger ferry services to Devonport and 
Waiheke Island (Matiatia), ferry services were subsequently established (or re-established) to: 

 Birkenhead and Northcote Point - 1991 

 Bayswater - 1997 

 Gulf Harbour - 1997 

 Half Moon Bay - 1999 

 Pine Harbour - 2003 

 West Harbour – 2004 

 Beach Haven and Hobsonville Point - 2013.  

Aside from minor service adjustments and the successful launch of weekend ferry services to 
Hobsonville Point, there has been little investment in additional ferry services over recent years. 
Service provision is limited in terms of weekend service provision and all day / late night service 
offering. 

1.3.3 Ferry Operators 

The current arrangement of the ferry network includes ‘contracted’ services which are provided by 
private sector operators under contract to AT, and ‘exempt’ services which are entirely funded and 
operated by private operators. Fullers360 is the largest ferry operator carrying approximately 93% of 
total ferry patronage of the network (including Waiheke and Devonport exempt services). Belaire and 
SeaLink have lower market share of circa 3% percent respectively4. 

Exempt services5 are fully commercial services and are not operated under a contractual 
arrangement with AT. Note that Fullers360 operate both service models. 

1.3.4 Ferry Patronage 

Figure 5 shows the split of the public transport trips taken across Auckland between Jan 2019 – Dec 
2019. 2019 has been used as a base year throughout this PBC as it represents the base level of 
patronage prior to impact on travel patterns caused by Covid 19.   

 

Figure 5: Public Transport Trips in Auckland 

 
4 Auckland Transport data 2019 year ( pre Covid 19) 
5 Sections 130(2) and 153(2) of the Land Transport Management Act 2003  



 

 
 

 

Of the total six million ferry trips recorded in 2019, 1.4 million occurred on contracted services whilst 
the remaining 4.6 million trips occurred on exempt services. These exempt services include the 
Devonport to Downtown Ferry Terminal, Waiheke services (both passenger and vehicular), and the 
car ferry and passenger services to Great Barrier Island. 

Ferry trip patterns for services under contract to AT display significant on peak – off peak trends. 
During a typical weekday, there are an average of 162 trips during peak times and 90 trips during off 
peak times on contracted services. Weekends average 100 trips per day6.  

 The Need for Investment 

Recent population growth in Auckland (described in 2.3) and the projected continuation of growth 
across the wider region over the next 30 years mean that the provision of a well-connected, safe and 
integrated public transport network is vital for social and economic prosperity. 

Critical factors that have led to an increasing need to upgrade Auckland’s ferry network include7:  

 Ageing vessels and infrastructure; 

 Demand not being met at certain locations; 

 Deteriorating levels of service for customers; 

 Limited-service span and provision of service outside of peak times; 

 Limited integration of ferry services into the wider public transport offering; 

 The projected future population growth of Auckland; 

 Opportunities created by expiry of all key operational contracts in 2023; 

 Opportunities to introduce new types of transport such as electric ferries to achieve 
Auckland’s commitment8 to reduce carbon emissions by 50 percent by 2030 and 
achieve net zero emissions by 20509. Specifically relating to public transport, 
transition of public transport fleets to low or zero emission vehicles is proposed as a 
means of achieving this10; 

 Increased demand for more sustainable and inclusive transport modes; and 

 The transition to the New Network initiative11 and its ability to better integrate 
effectively with the wider PT network. 

Growth projections for areas served by ferries were determined using Auckland council’s land use 
data which defines population and employment growth up to 2048. For further details, see 2.4.1 and 
8.5.1. 

 Impact of COVID-19 

New Zealand, as with the rest of the world, is currently experiencing a period of economic instability 
due to the ongoing impacts of the COVID-19 pandemic. Early COVID-19 impact analysis predicts an 
easing of growth in passenger transport demand over the short term due to slower population growth, 
increased working from home, reduced employment and discretionary trips. However, no significant 
changes are expected in the nature, scale and location of transport demand over the medium to long 
term. 

 
6 AT Strategic Case Future Ferry Development 2019 
7 These factors are discussed in detail within Section 4 of the report 
8 C40 Fossil-Fuel-Free Streets Declaration 
9 Te Tāruke-ā-Tāwhiri (Auckland’s Climate Plan), Reducing our emissions. 
10 Te Tāruke-ā-Tāwhiri (Auckland’s Climate Plan), Transport 
11 AT New Public Transport Network Page - https://at.govt.nz/projects-roadworks/new-public-transport-network/ 
 



 

 
 

 

The 10-year outlook remains unchanged, and the short-term COVID-19 period can be used as an 
opportunity to plan and implement an improved ferry network that would support economic recovery 
by providing better access to employment and education opportunities. 

Following COVID-19 lockdowns, ferry services have recovered faster compared to other modes of 
public transport in Auckland reaching approximately 80 per cent of pre-COVID-19 patronage levels.12  

 
12 E.g. PT Weekly Update week commencing 15 March 2021 (81%) and week commencing 22 March 2021 (85%) 



 

 
 

 

2 Programme Context 

 Existing Ferry Network 

The geographical extent of the Auckland ferry network encompasses the Waitematā Harbour, Tāmaki 
Inlet, and other areas such as Rakino Island, Waiheke Island, Great Barrier Island and Gulf Harbour. 
As shown within Figure 4, these areas are all located within the Hauraki Gulf which covers 
approximately 1.2 million hectares of ocean13.  

2.1.1 Ferry Terminals 

AT’s ferry network consists of a total of 17 ferry terminals and is based around the Downtown Ferry 
Terminal from where most ferry services operate. This is currently the largest ferry terminal and 
provides 14 berths. Devonport and Matiatia ferry terminals are the next largest terminals whilst the 
remaining terminals are considerably smaller. 

Most of the ferry terminals are located within areas of existing urban development with residential and 
commercial activities close by. The exceptions are the gulf islands where there is minimal 
development around the terminals or activity outside of ferry operating times. 

2.1.2 Ferry Fleet 

The current ferry fleet includes 29 vessels of varying sizes, speeds, fuel consumption, total capacity 
and ages. Of the 29 vessels, only 27 vessels are fully operational as Kea and Superflyte vessels are 
currently partially retired. Of the current vessel fleet, only 10 vessels are expected to be retained past 
the end of the programme period (2031) with 17 due to be retired before that time.  

Fullers360 currently own and operate 21 vessels, whilst Belaire and SeaLink own and operate four 
vessels each. 

A detailed list of the current vessels is provided within Appendix C. 

2.1.3 Ferry Services 

The integrated public transport network and services is specified in the Regional Public Transport 
Plan 2018 (RPTP). The RPTP ferry network comprises 16 service routes, nine of which are 
contracted by AT to external suppliers. The remaining seven services are exempt service routes 
operated independently of AT by private ferry services providers Fullers360 Group Ltd (FGL) and 
SeaLink.  

All contracted ferry services are considered integral to the Auckland’s public transport network14. In 
addition, exempt ferry services to Devonport, Waiheke, Great Barrier Island and Kawau Island are 
defined as integral to the regional public transport network within the RPTP.  

A summary of current ferry services and their contracted/exempt status is provided within Table 4 and 
Table 5. 
  

 
13 Seachange.org.nz 
14 In line with the definition of ‘integral’ services, all contracted services are assumed to be  







 

 
 

 

Ferry services are currently not as well integrated with the wider public transport network as they 
could be. Whilst most of the ferry terminals are serviced by at least one bus service, the timetables 
are not well integrated due to the non-clock face nature of ferry timetables, lack of fleet 
standardisation so they travel at different speeds, and frequency/pattern of service. 

The current ferry routes, depending on their current status in the RPTP, pre-COVID 19 patronage and 
the estimated population and employment growth around each terminal, have been categorised into: 
very high, high, medium, and low priority routes. 

The ferry route categories are shown in Figure 6 below. 

 

Figure 6: Ferry Route Priorities 

 Geographical and Environmental Context 

2.2.1 Marine Conditions 

There are varying marine conditions currently present within the Hauraki Gulf. The inner Hauraki Gulf 
is shallower (with depths of less than 40 metres) and not as exposed as the outer Gulf which is 
partially open to the Pacific Ocean with water depths of 50–100 metres north of Cape Rodney. These 
varying conditions affect the type of ferry vessels that can operate within Hauraki Gulf (e.g. for 
services such as Gulf Harbour, Waiheke, Pine Harbour) as larger vessels are required to operate in 
open waters, whilst smaller vessels can operate in shallower areas.  

The varying marine conditions support a diverse marine ecosystem. The waters and islands of the 
Hauraki Gulf include many species of seabirds, mammals, fish, and a great diversity of invertebrates. 
Historically, marine mammals within Hauraki Gulf were at risk of being struck by vessels, however, 
this has been addressed through the implementation of voluntary speed reduction protocol in 2013 
which required large vessel speeds to be at or below 10 knots. 

High levels of metal contamination have been recorded within the Waitematā Harbour and Tāmaki 
Inlet because of the sediment and other discharges from development along the coast. Any future 
dredging of channels in these areas (i.e. to accommodate larger ferries) could further activate 
sediment. This is a potential constraint and will need to be further analysed in the detailed business 
case. 



 

 
 

 

2.2.2 Commercial and Recreational Use 

Aside from ferry services, Hauraki Gulf is used by several other commercial and recreational activities 
such as aquaculture, fishing, tourism, and shipping.  

A number of ferry terminals are currently located within or close to marinas (e.g. West Harbour, 
Bayswater, Half Moon Bay, Pine Harbour and Gulf Harbour) where recreational users share the same 
water space. These interactions impact on ferry timetables and service delivery because the water 
space is constrained which make it difficult for vessels to manoeuvre in and out of the marinas. 

Ferry infrastructure located inside of marinas is also subject to complex ownership and/or lease 
options with varying levels of approval needed from marina owners and stakeholders when attempting 
change or introduce improvements. These restrictions compromise the supply chain and limits AT’s 
options in implementing significant improvements in customer experience3 and amenity, and also with 
regards to the level of service offered. The narrow layout and shallow depth of some marinas also 
restricts the size and type of ferry that can operate within marinas. This limits capacity and frequency 
on some routes, with West Harbour and Pine Harbour particularly impacted by these limitations. 

There are also several aquaculture areas around the Hauraki Gulf. Whilst the main existing ferry 
routes are not affected due to aquaculture being banned along Auckland’s eastern coast, there are 
areas at Maraetai, eastern end of Waiheke, and around Great Barrier Island where there is a potential 
for more aquaculture areas to be established. Given aquaculture areas have an impact on the speed 
at which ferries can operate in these areas and the route the ferries take, new aquaculture areas 
could potentially affect the establishment of new ferry routes, particularly to/from the aforementioned 
areas of Hauraki Gulf.  

 Social Context 

Auckland is expected to need to accommodate 55 per cent of the entire of New Zealand’s population 
growth over the next 30 years. For the past 20 years, the population of the main urban area20 in 
Auckland has grown at a higher rate than other main urban areas in New Zealand. This is 
demonstrated within the historic and projected growth of the three highest populated main urban 
areas in New Zealand between 2001 and ~2040 is shown in Figure 7.  

 
20 Statistics NZ describes ‘main urban areas’ as the most urbanised areas in New Zealand, which are very large and centred on a city or main 
urban centre with a minimum population of 30,000. Main urban areas in New Zealand include Whangārei, Auckland, Hamilton, Tauranga, 
Rotorua, Gisborne, Napier-Hastings, New Plymouth, Wanganui, Palmerston North, Kapiti, Wellington, Nelson, Christchurch, Dunedin and 
Invercargill. 



 

 
 

 

 

Figure 7: Population Growth in Main Urban Areas21  

In recent times, the city has achieved substantial growth in both public transport patronage, carrying 
around 103 million passenger trips in the 12 months to February 2020, increasing from a low of 
around 35 million passenger trips in 1998. The sheer rate of expected population growth in Auckland, 
as illustrated in Figure 4, means that it is important to continue to develop the overall public transport 
system in order to keep pace with this growth.  

New Zealand, as with the rest of the world, is currently experiencing a period of economic instability 
due to the ongoing impacts of the COVID-19 pandemic. While the economic instability brings 
uncertainty about the nation’s future development, based on the general trend and previous global-
scale recessions, it is highly likely that Auckland’s population will continue to grow in the medium – 
longer term and with that, there will continue to be demand for travel to accommodate social and 
economic activities.  

Over the long term, this strong population growth will generate a high level of additional travel 
demand which needs to be accommodated sustainably. Without improved ferry services, future travel 
demand is likely to shift to other transport modes, potentially further increasing the number of private 
vehicle trips. In addition to meeting the demands of growth, future ferry services need to 
accommodate expected shifts in sustainable transport uptake, including outside of commuting trips to 
also include leisure and recreational pursuits.  

The motorway and arterial road network simply cannot cope with the ever-increasing number of 
private car trips, which will lead into unsustainable levels of congestion. This strongly points to a clear 
need for further investment in public transport services including ferry services and prioritise that 
investment to greatest need and deliver value for public sector investment.  

2.3.1 Auckland’s Māori population 

 
21 2018 Census population and dwelling counts. http://archive.stats.govt.nz/browse_for_stats/Maps_and_geography/Geographic-areas/urban-
rural-profile-update.aspx 

 







 

 
 

 

 
Figure 9: Expected Change in Population Density 2016-2048 (population per hectare)25 

Arataki 226 outlines that by 2023 employment in Auckland is expected to return to pre-COVID 19 
levels. This is in large part driven by internal migration and displaced workers from other parts of 
Auckland. There may be some dispersion of activity away from the main employment areas with ‘a 
new normal’ seeing an increase in working from home. This may result in pre-COVID 19 levels 
eventuating later than 2023. 

2.4.2 Tourism 

Ferries support several tourist attractions located within the Hauraki Gulf such as Waiheke Island and 
Great Barrier island. Furthermore, ferries are often a tourist attraction on their own right as taking a 
ferry out to the harbour may be considered an event or an outing. 

Ferries therefore currently support tourist related economic activities in Auckland. Whilst this excludes 
the significant international tourist volumes at present due to COVID-19, it is expected the tourism 
industry will return to normal in the long-term, noting that in normal circumstances, the tourism 
industry is New Zealand’s largest employer and largest generator of foreign exchange earnings. 
Ferries also have the potential to accommodate off-peak tourist trips, as capacity (in terms of 
available vessels) is there, but the current frequency is limited. 

 Strategic Alignment 

The PBC strongly aligns with numerous national, regional, sector and organisational strategies and 
does not conflict with any objectives of these strategies. A summary of the alignment of the proposed 
investment in ferry services against the key policies and strategies is provided as Table 7. 

 
25 Developed based on Auckland Forecast Centre land use forecasts 11.5. 
26 Waka Kotahi’s 10 year view of what is needed to deliver on the government’s current priorities and long-term outcomes for the land transport 
system including impacts of COVID-19 and post-COVID-19 challenges and opportunities.  
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Figure 10: Strategic Alignment Summary 
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or opportunities. Following this workshop, the short list was updated to reflect the 
feedback received. 

 Workshop 3 – Emerging Programme: This workshop (12 November 2020) focused 
on packaging and assessment of various programmes of short-list options.  

 Mana Whenua Engagement 

Improvements to ferry infrastructure and services has the potential to provide benefits for all 
communities, including for Māori. Likewise, the opportunities will come with challenges, especially 
with any development in the costal marine area of Auckland. 

To support programme development, the following principles have been developed from previous 
engagement on other projects and have been used to guide discussion with mana whenua: 

 Improving connectivity and therefore access to communities within the Waitematā Harbour and 
throughout the Hauraki Gulf, recognising that there are at times, conflicting accounts of iwi 
status in an area. 

 Any development of ferry services and associated infrastructure will need to be planned, 
designed, and delivered in close collaboration with mana whenua, recognising their role as 
kaitiaki in the coastal marine area. 

 For specific built interventions (e.g. a new pier), the project team will need to engage directly 
with the relevant hapū/iwi to understand the issues and opportunities as they are understood 
by local iwi. This will happen at an early stage so that opportunities for mana whenua to 
exercise their rangatiratanga are not lost or diluted by previous decisions. 

The following iwi attended two hui (central and North/West) to learn about the programme and review 
the emerging programme to identify mana whenua values to support assessment of the options: 

 Te Akitai Waiohua   

 Ngāti Whanaunga 

 Te Patukirikiri 

 Ngāti Whātua o Ōrākei 

 Ngāi Tai ki Tāmaki 

 Ngāti Te Ata Waiohua 

 Ngāti Whātua o Kaipara 

 Ngāi Tai ki Tāmaki 

 Ngāti Maru 

Discussion about the emerging programme revealed support for investment objectives and resulted in 
the following values being identified: 

 Improved environmental / sustainability outcomes – by improving management of issues, such 
as reducing CO2 emissions, air and water pollution, sullage, wake and wash issues;  

 Improving access and the quality of services for communities; and 

 Opportunities for celebrating Māori culture and pre-colonial history (vessel naming rights, 
opportunities to celebrate Māori culture and te reo Māori (e.g. bi-lingual passenger information 
systems etc). 

The business case will commit investment partners to further collaboration with mana whenua and 
ensure effective resourcing. 

 Market Engagement 

AT continues to engage with all existing operators as part of the Auckland Ferry Procurement 
Programme options for an interim transitional arrangement pending the recommended options of the 
PBC. Engagement has also been undertaken with naval architects/ vessel designers, shipyards and 





 

 

Future Ferry Programme Business Case Page 38 of 173 

 

4 Problems 

 Defining the Problem  

An Investment Logic Mapping (ILM) process has been undertaken with key investment partners to 
gain a better understanding of current issues. Based on the outcomes of this workshop, the following 
problem statements and associated priority weightings were identified: 

 Problem 1: The ferry network and the existing fleet has insufficient capacity and poor 
customer levels of service meaning it is not effectively contributing to Auckland’s 
transport system (50%). 

 Problem 2: Current legislative settings, operating models and barriers to entry make 
it difficult to sustain or improve the ferry network in a value for money way (30%). 

 Problem 3: Older diesel vessels and lack of active mode facilities are resulting in 
high carbon emission (20%). 

A copy of the ILM is shown within Figure 12.  
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Figure 12: ILM 
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4.2.1 Causes 

4.2.1.1 Piecemeal and Limited Investment in Ferries 

The ferry network has grown over the years in a piecemeal fashion without a long-term strategic 
vision. The lack of standards and a clearly defined roadmap has led to ad-hoc investment by ferry 
operators which has resulted in varying types of vessels and range of ownership of terminals. In 
addition, this has also resulted in some ferry terminals being located in privately owned marinas which 
poses challenges for efficient ferry operations, improving customer experience and a lack of space to 
allow for future growth.  

The investment made by AT in ferries over the last 10 - 15 years has been limited due to a 
challenging financial environment both in terms of capital and operational budgets. The investment 
has been generally reactive, concentrated at hot spots or to address user disgruntlement. A new ferry 
services was last implemented in 2013 with only marginal improvement made to the ferry services 
and network since then.  

The significant investment costs associated with ferries compared to other modes of public transport 
and walking and cycling has meant that limited funding and investment has been made in ferry 
network. Due to this, the capacity constraints in the ferry network have remained largely unaddressed 
and majority of the ferry fleet, wharves and other infrastructure has had no significant upgrades.31 

4.2.1.2 Different User Demands 

At present ferry services are required to cater for many different types of users. Although the majority 
of AT’s contracted routes cater for commuters, a number of the exempt services also cater for tourists 
and recreational users. Ferry operators contracted to provide passenger services currently use the 
same vessels outside weekday peak periods to provide tourist services with cross-utilisation of 
vessels between commuter and tourist services. This suited the situation in the past where the 
commuter demand was limited to peak periods and off-peak services were mostly used by tourists. 
However, with the increased demand for off-peak and weekend services and the expansion of ferry 
services to cater for this demand has resulted in conflicts with the tourist demands. This creates a 
challenge to increasing off-peak and weekend ferry service frequency.  

4.2.1.3 Infrastructure Constraints 

Over the years ferry operators have commissioned bespoke vessels and have purchased or leased 
vessels based on what is available in the market at the time32. In addition, the varying characteristics 
of the Auckland waterways discussed within Section 2.2.1 has meant that vessels suitable for the 
open waters (e.g. Gulf Harbour, Waiheke Island and Pine Harbour services) are not suitable for 
shallower and narrow channels of the inner harbour. These factors have led to the highly varied fleet 
of ferries that currently service the Auckland ferry network. Whilst AT has specified vessel standards, 
the ability to implement these has been challenging due to historic/legacy and practical procurement 
reasons. 

Simplistically due to the bespoke nature of the fleet, not all vessels can fit at all berths, not all marine 
crew are trained and qualified to operate all vessels and not all vessels can run all services due to 
speed, size and/or capacity. This not only poses a barrier to interoperability of existing fleet, but also 
any new vessels added to the fleet as the berthing and boarding profiles for these new vessels need 
to conform to the existing varying wharf layouts and infrastructure in order to operate across many 
different wharves. One such example is Pine Harbour ferry terminal where the current infrastructure 
can only service certain type of vessels due to being located in a marina. 

 
31 It is noted however that the creation of 6 new berths on the west side of Queen Wharf (as part of the recent Downtown Ferry Basin 
redevelopment) has been an important first step towards a consolidated ferry terminal for Auckland. The reinstatement of Northcote Wharf has 
also been a positive development.  
32 A list of the current ferry fleet and their varying characteristics is provided within Appendix C 
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4.2.1.4 Skill Shortages  

At present the availability of suitably skilled and trained skippers and crew in New Zealand is limited 
with longer and difficult training process for skippers/crew due to regulatory requirements. In addition, 
as mentioned above, the lack of standardisation of vessels means that not all crew members are able 
to operate all vessels used for the AT ferry services. The combined effect of these reasons has 
resulted in a shortage of skilled staff in the ferry industry as indicated by industry/operator feedback, 
greater level of skipper/crew vacancies and increasing ferry cancellations arising from operational 
constraints33. This is one of the key barriers to increasing frequency on at or over capacity ferry 
routes. It also impacts service delivery reliability as this lack of skilled seafarers makes it difficult to 
cover unplanned leave or sickness resulting in operational constraints and service cancellations. 

A summary of the ferry cancellations and delays due to operational constraints vessel issues in 2019 
shown within Figure 13 below.  

 

Figure 13: Number of Ferry Cancellations and Delays Due to Operational Constraints in 2019 34 

4.2.1.5 Old Vessels  

The existing ferry fleet consist of vessels which are of varying ages. Of the 29 vessels currently 
included within the Auckland ferry fleet (see Figure 14), 16 vessels were identified as being due for 
retirement in the immediate future and three vessels were identified as being due for retirement within 
the first 3 years of the new operational contract (by 2027). Whilst majority of these vessels are 
identified as being at the end of their life cycle based on their mechanical condition (i.e. unreliability 
and the cost of maintenance) and also readily available parts becoming obsolete, a few vessels are 
also due to be retired as a result of inadequate capacity. This highlights the varying age of the current 
fleet that contribute to the varying vessel quality. The periods of increased end of life/ reliability risk 
are show on a per vessel basis in figure 10.  

 
33 As per Industry feedback and AT SME input 
34 Based on data provided by AT and excludes weather related service cancellations and delays 
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Figure 14: Fleet Operational Status 

Figure 15 shows the period of service reliability risk associated with each vessel based on their age 
and condition.  
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4.2.2.3 Poor Active and Sustainable Mode Facilities 

Active modes and carpooling are sustainable modes for the first and last leg of ferry journeys.  

At present, footpaths are provided on at least one side of most roads leading to the ferry terminals. 
However, with the exception of Downtown, Hobsonville Point, Stanley Bay39, Devonport and Pine 
Harbour ferry terminals, all other ferry terminals in Auckland are not served by dedicated 
cycleway/cycle lanes.  

In addition, bicycle parking is not provided at majority of the ferry terminals, with major issues around 
bike parking capacity identified at terminals such as Devonport where bike parking is provided. The 
key issues at Devonport terminal mainly relate to poor bicycle rack design and ‘backwards’ 
installation, in adequate weather protection and a step within the deck level that causes bicycles to 
roll out of the racks 40. Lack of capacity for bicycles within vessels were also identified by various 
media articles and through discussions with Bike Auckland, with approximately 53 cyclists recorded to 
have been turned away from ferries operated by Fullers360 in May 202141 due to insufficient space 
for cyclists. 

Existing cycle capacity issues on board ferries is shown in Figure 16 below. 

  

Figure 16: Photos of Existing Restricted Capacity Observed on Ferries 

Carpooling and rideshare provides an efficient and sustainable means of transportation for people 
whom driving is the most practical mode of transportation. Whilst at present there are some rideshare 
mobile apps and services such as Smart Travel NZ and MyMobigo available in Auckland, dedicated 
carpooling and rideshare priority parking is rarely provided at ferry terminals. In addition, electric 
vehicle charging is only provided at Devonport. 

Poor or lack of pedestrian, cycle and micro-mobility facilities and infrastructure as well as carpooling 
priority parking at ferry terminals discourages ferry passengers from utilising these sustainable modes 
of transport for first and last leg of their journeys, resulting in most people to rely on private vehicles 
for the first and last leg of their ferry trips. The decline in the customer scores on ferries being easy to 
get to via all modes indicated within Figure 20 may also be an indication of the effect of poor active 
and sustainable mode facilities currently provided at or leading to ferry terminals. 

4.2.2.4 Vessel and Infrastructure Quality  

As seen in Appendix C, the current ferry fleet has varying total capacity, travel speeds and number of 
seats. In addition, other facilities such as licensed cafes, Wi-Fi, power points, luggage racks and 
bicycle racks are also not provided consistently across all vessels in the ferry fleet. The varying quality 
of vessels impacts on the journey experience, and results in inconsistent levels of customer service.  

The current condition of AT’s wharves and ferry buildings is shown as a proportion of asset value, in 
Figure 17 and Figure 18. Ferry buildings are generally well maintained, consistent with the level of 

 
39 Stanley Bay ferry service was cancelled by AT on the 24th of December 2020, however, is proposed to be reinstated as part of this business 
case.   
40 Bike Auckland, November 2019 
41 Full Auckland ferries turn away 53 cyclists in four weeks | Stuff.co.nz 
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service required for rail stations and bus stations, whilst wharf assets are older. Although the majority 
of assets by value are in ‘very good’, ‘good’ or ‘moderate’ condition, it is a concern that 5 per cent of 
wharf assets are in ‘very poor’ condition. 

 

Figure 17: Condition profile for AT Owned 
Wharves42  

 

Figure 18: Condition profile for AT Owned 
Ferry Buildings43  

A condition profile of the AT owned wharf assets at each ferry terminal is shown within Figure 19 
below.  

As can be seen from this graph, majority of the wharf assets currently in ‘very poor’ condition are 
located at Downtown, Birkenhead, Matiatia (Waiheke Island) and Northcote ferry terminals. These 
equate to approximately 79 percent of the total assets in ‘very poor’ condition.   

 

 
42 AT Asset Management Report on Wharf Condition December 2020 
43 AT Asset Management Report on Wharf Condition December 2020 
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Figure 19: Condition profile for AT Owned Wharf Assets (sorted by value) 

One problem specific to wharves is that the assets in worst condition are likely to be under water, and 
the work required to return the wharf to acceptable condition would be better described as rebuilding 
the wharf as distinct from repairing it. The best recent example of this is Northcote wharf, where less 
than 20 per cent of the wharf’s assets by value were found to be in very poor condition in 2018. This 
included the timber piles and bracing for the wharf. All of the pile assets located beneath the water, 
which are critical to supporting the wharf structure, were in ‘moderate’, ‘poor’ or ‘very poor’ condition. 
The wharf was closed to the public and the entire structure has now been replaced44. 

 
44 Northcote Point wharf renewal (at.govt.nz) 
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As seen in Figure 20, an AT customer survey on ferry terminal facilities indicated that in general 
majority of the passengers surveyed are satisfied with the facilities provided at ferry terminals. 
However, the percentage of customers satisfied with the level of shelter from weather and seating 
provided at ferry terminals at present is noticeably lower, indicating perhaps these facilities may need 
some improvements45.   

 

Figure 20: Ferry Facilities Customer Satisfaction Scores 

4.2.2.5 Punctuality and Reliability  

Ferry service reliability and punctuality are key attributes sought by customers as delayed and 
cancelled services reduce the attractiveness of ferries. Reliability and punctuality are impacted by 
weather conditions, tides and breakdowns. In addition, capacity constraints (due to the variances in 
vessels and infrastructure berths) at Downtown Ferry Terminal (DTFT) results in vessels regularly 
waiting to dock delaying customers.  

A summary of the change in cancelled ferry sailings between 2018 and 2019 shown within Figure 21  
indicates a significant increase in cancellation at Stanley Bay46 and Northcote Point services.  

 
45 AT currently has no level of service relating to shelter and seating provisions at ferry facilities 
46 Stanley Bay ferry service was cancelled by AT on the 24th of December 2020, however, is proposed to be reinstated as part of this business 
case 
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Figure 21: Change in Cancelled Ferry Sailings Between 2018 - 2019 

Ferry service records indicate that the ferry cancellations are mostly due to vessel breakdowns and 
ferry service delays are due to various reasons such as weather effects, mechanical issues and 
vessel breakdowns. 

A summary of the ferry cancellations and delays due to vessel issues in 2019 shown within Figure 22 
below. 

 

Figure 22 : Number of Ferry Cancellations and Delays Due to Vessel Issues 201947  

As indicated above, 276 services were cancelled with a bus replacement, 270 services were 
cancelled with no bus replacement provided and 40 services were delayed. Breakdown of vessels D2, 
D3 and Osprey were recorded to contribute to the most service cancellation with no bus replacements 
(approximately 15% - 22% each).  

 
47 Based on data provided by AT and excludes weather related service cancellations and delays 
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Currently, there is no consistent real-time tracking of ferry services or management of information to 
customers around service delays and interruption. 

As indicated by the customer satisfaction scoring, punctuality is considered by ferry customers as an 
attribute of high importance that require improvement48. A moderate decline in punctuality for 
contracted services in recent years is shown below:  

 

Figure 22A: Ferry Services Punctuality between May 2017 and May 2021 

4.2.2.6 Timetabling, Ticketing and Fares 

Ferry timetables are produced by each ferry operator with AT also producing timetables for contracted 
services. This creates inconsistencies in availability and production of timetables.  

Although most ferry timetables are available through AT Metro app and AT website, this is not 
currently the case for tourist ferry services such as Tiri Matangi island, Rangitoto, Great Barrier Island 
and Kawau Island requiring customers to go into the ferry provider to obtain information.  

At present, the peak ferry frequency ranges from 20 minutes to 45 minutes, whilst inter-peak 
frequency ranges from 30 minutes to three hours and 30 minutes. Only some services operate in 
evenings and weekends but very infrequently with instances of over three-hour gaps between 
services. A more consistent and understandable approach to the ferry timetables would be of 
significant benefit and would drive customer satisfaction and patronage.   

Ticketing is another area where customers receive variable service. While contracted ferry services 
and the Devonport and Matiatia (Waiheke) ferry services accept the AT Hop card, there is no discount 
for AT Hop card use on these exempt services and the exempt service operators offer their own 
parallel ticketing products, often at cheaper rates. Other Hauraki Gulf Island services such as Rakino 
do not Include AT Hop as a ticketing option.  

Recent improvements to the ferry fare structure mean that a single zone bus or train trip to or from the 
ferry terminal is now included within ferry fares for AT HOP card users, but this still does not provide a 
full fare integration as occurs on the bus and train network.  

 
48 AT Public Transport Customer Survey Results (Year to March 2020)  
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statistical technique to identify areas of importance for service improvement that will result in 
improved customer satisfaction.  

The customer satisfaction scores indicated that the frequency of services was amongst the attributes 
with the lowest shares of positive ratings for ferry users (59.0%). When asked what is easy about 
public transport, only 13% of users scored the frequency of ferry services as a reason compared to 
the 16.1% of bus and 18.4% of train users. Service infrequency was the most common reason 
(25.3%) ferry service users felt the public transport is not easy (compared to 19.2% and 15.4% 
respectively for bus and train service users). 

The RPTP currently specifies minimum ferry frequency targets for each contracted and 
exempt ferry service. A comparison of the RPTP LoS targets and the current frequencies 
of ferry services included within the scope of the PBC is provided within   
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Table 12 and Table 13. 
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4.3.2.2 Fragmented Service Model 

Most ferry services are provided by private operators through contracts with AT. As part of the 
contracts, all vessels are currently supplied, operated and maintained by the operators. A previous 
unsuccessful market procurement approach highlighted structural issues within the Auckland 
passenger ferry market including; cost of vessels relative to contract length of 12 years, small parcels 
(individual routes) and limited opportunity to establish premises. A large degree of inertia has settled 
into the industry, resulting in incumbency behaviour that has not had the customer at the centre. 

The current operating environment is fragmented, reflecting that ~77% of passenger journeys on the 
network are run as exempt services71. The high number of trips on exempt services means that AT 
has a reduced ability to manage the delivery and management of the ferry network. 

While this model may have worked in the past where demand was lower, and ferries were operating 
on a smaller scale focussed on serving tourists, it is now struggling to meet the growing demand of 
commuter and leisure customers, which is limiting AT’s ability to provide an appropriate level and 
frequency of services. The lack of standardisation of infrastructure, vessels, and ownership is creating 
inefficiencies that cause barriers to entry and growth, resulting in significant cost implications. This is 
hindering AT’s ability to optimise the network and respond to customer demand. 

In addition, the short-term (typically 6, 9 or 12 years) contracts issued as part of the current 
procurement model and the on-going contract extensions have resulted in lack of certainty for ferry 
operators which creates a difficult environment to incentivise private investment as the industry is 
reluctant to invest due to the lack of surety of future contracts. 

4.3.2.3 Barrier to Entry 

The current owner operator model has meant high barriers to entry for potential new domestic or 
international ferry operators. The high capital, operational and maintenance costs of dedicated 
vessels required, uncertainty in future contracts/short contracts has reduced the attractiveness of ferry 
market for new player. Because vessels are specialised long-life assets (25-30 + years) and contracts 
are relatively short-term (6, 9 pr 12 years), the lack of meaningful price competition has resulted in 
incumbent operators recovering excess vessel capital across successive contracts under the status 
quo model. Some of these challenges were highlighted during AT’s unsuccessful procurement of 
PTOM ferry contracts in 2015/16 as noted in the next section. 

4.3.3 Effect 

4.3.3.1 Reduced Flexibility and Control for AT 

The current legislative arrangement of exempt and contracted services limits AT’s ability to achieve 
consistency in terms of service span, frequency, fares and to integrate exempt services with the wider 
public transport network.  

In addition, the lack of competition in the market has reduced flexibility for AT, which hinders AT from 
implementing necessary changes required to improve operation and capacity of ferry network. This 
was demonstrated by the 2016 unsuccessful PTOM tender where the 33% service level increase 
requested in the tender received a disproportionately increased cost level of 113% from the bidders. 
The key reason for this significant increase in cost was the need for dedicated vessels for each route 
on the basis that each route was its own unit, which results in poor crew utilisation and higher labour 
costs72. As a result, the procurement process was considered to not meet the value for money 
threshold. 

Given no other viable option was available and no new ferry operators were available in the market, 
AT negotiated to move from net to gross73 contracts for four of the five remaining contracts and 
extended these for four years allowing for a further procurement until 2023. This extension has 
resulted in significant additional expenditure.  

 
71 This figure excludes out of scope vehicular and tourist ferry services 
72 Section 2, Ferry Fleet Funding and Ownership Options, Deloitte, 2018 
73 Where AT pays operating costs and retain any revenue 
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In addition, the misalignment between vessel design life and term of operational contracts plays an 
important role. Vessels are specialised long-life assets (25-30 years), and contracts are relatively 
short-term (typically 6, 9 or 12 years). The absence of robust competition in market can result in the 
over-recovery of vessel capital charges across successive contracts by incumbent operators under 
the current owner operator model.  

4.3.4 Consequences  

4.3.4.1 Low Value for Money for Funding Partners 

Farebox recovery ratio refers to the contribution made by the public transport passengers towards the 
operational cost of public transport services. This provides an indication of value for money for 
funding partners as the higher the farebox recovery rate, the more operational cost is recovered 
through public transport fares. Various farebox recovery rates can be calculated depending on the 
type of services included (e.g. contracted services only or all ferry services including exempt 
services).  

Public transport farebox recovery ratio target of 46 – 50% has been set by the AT SoI for the year 
2019/2020.  

A summary of the actual farebox recovery ratio by mode from January 2017 to February 2020 is 
shown within Figure 29.  

 

Figure 29: Ferry Farebox Recovery Ratios 

The farebox recovery rate of ferry services has declined from mid-2018 onwards indicating declined 
revenue collection from farebox revenue, costing funding partners more to operate these services 
whilst maintaining the same level of service. It is noted that this could also be driven by increasing 
operating costs. FRR has declined from over 50% in 2017 to circa 42% in early 2020. 

A separate look into the subsidy by passenger revealed a similar issue. As shown in Figure 30 and 
Figure 31, the subsidy for individual passenger and the distance they travelled were both trending 
upwards, increasing by 40% to 60% in the three-year analysis period. This further confirmed the 
increase of costs for the funding partners for contracted and exempted services.  
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Figure 30: Ferry Subsidy per Passenger 

 

 

Figure 31: Ferry Subsidy per Passenger Kilometre Travelled 
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4.4.3.2 Low Active Mode Usage 

A customer survey completed by AT indicated that whilst approximately 44% of passengers in general 
currently walk to/from the ferry terminal, approximately 34% - 40% passengers currently travel to/from 
the ferry terminal by private vehicles. In addition, the cycle and micro-mobility use is noticeably low 
(less than 3%) indicating the effect of the poor cycle facilities provided at ferry terminals. 

The general modal split associated with passengers travelling to and from the ferry terminals80 is 
shown within Figure 32 and Figure 33. 

 

Figure 32: Travelling to Ferry Terminal - 
Modal Split81 

Figure 33: Travelling from Ferry Terminal - 
Modal Split82 

As indicated within Figure 34 and Figure 35 below, the ferry terminal specific modal split information 
obtained from this survey indicated that over 50% of passengers travelling to or from Downtown and 
Stanley Bay ferry terminals currently walk or cycle.  Over 50% of the passengers who travel to/from 
other ferry terminals currently use non-active modes with majority travelling by cars. The proportion of 
passengers travelling to and from these other ferry terminals using active modes are also noticeably 
low indicating the effect of limited facilities currently provided.  

 
80 All ferry terminals of in-scope ferry services with the exception of terminals at Northcote, Beach Haven and Rakino Island  
81 Based on the AT PT Customer Satisfaction Survey conducted by AT in December 2020 
82 Based on the AT PT Customer Satisfaction Survey conducted by AT in December 2020 
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Figure 34: Travelling to Ferry Terminal – Modal Split by Ferry Terminal83 

 
Figure 35: Travelling from Ferry Terminal – Modal Split by Ferry Terminal84 

  

 
83 Based on the AT PT Customer Satisfaction Survey conducted by AT in December 2020 
84 Based on the AT PT Customer Satisfaction Survey conducted by AT in December 2020 
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4.4.4 Consequence  

4.4.4.1 Greenhouse Gas Emissions 

As seen within Figure 36, at present transportation by sea in Auckland contributes towards 1.7% of 
Auckland’s greenhouse gas emissions. Whilst this includes the coastal shipping and freight 
emissions, ferry related emissions are a significant contributor, as a large number of ferries operate 
on a daily basis. This figure is higher than the greenhouse gas contribution of largely electrified rail 
fleet (0.1%).  

 

Figure 36: Auckland’s Greenhouse Gas Emissions85  

The current greenhouse gas emissions associated with transportation by sea is lower than that of a 
number of other major activities shown within Figure 3686. However, with the expected increase in 
population in Auckland and AT’s vision to encourage ferry usage, necessary steps need to be taken 
to move towards a less carbon intensive ferry fleet and network to achieve AT’s goal of halving 
carbon emission by 2030 and net zero emissions by 205087. As noted, a high proportion of the fleet 
needs to be replaced due to asset condition, and as such, there is the opportunity to drive a solution 
that reduces the environmental impact of ferries including greenhouse gas emissions. 

In addition to environmental impacts, the current ferry fleet also result in human health impacts such 
as noise and exposure to emissions on external decks (unlike in a train or a bus).  

4.4.4.2 Health Impacts  

Diesel engine exhaust gases contain nitrogen oxides (NOx), sulphur dioxide (SO2), hydrocarbons, 
carbon monoxide (CO), carbon dioxide (CO2), and particulate matter (PM). Acute effects of diesel 
exhaust exposure can include irritation of the nose and eyes, lung function changes, respiratory 
changes, headache, fatigue and nausea. Chronic exposures are associated with cough, sputum 

 
85 Auckland’s Greenhouse Gas Inventory to 2018 
86 However it is noted that it is more carbon intensive per km. 
87 Te Tāruke-ā-Tāwhiri: Auckland’s Climate Plan 
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production and lung function decrements. The gases can exacerbate allergies and contribute to 
asthma and bronchitis. 

Concentrations of exhaust gases experienced at Auckland DTFT have exceeded World Health 
Organisation guidelines many times in light of both ferry and other marine vessel pollution, and 
cumulative impacts road transport pollution. Auckland Transport has a continuing responsibility to 
minimise pollution exposure for ferry patrons and the public. 

Research has shown that maritime vessels have been found to emit a far greater concentration of 
hazardous air pollutants then compared to land based transport, which is generally attributed to poor 
quality fuel. Measurement of sulphur dioxide (SO2) concentrations, indicate that SO2 levels are at 
their highest closest to the waterfront areas of Auckland, up to four times higher than other areas. 88 

At a high level, recommendations to prevent, minimize, and control exhaust emissions from ships 
include89:   

 Considering fuel efficiency and air emissions in ship design, including hull shape, propeller 
shape and interaction with the hull, primary and auxiliary engine design, and emission control 
systems; ·  

 Compliance with national and international regulations and guidelines90 regarding emissions 
of nitrogen oxides (NOx) and sulphur oxides (SOx) from ships, including limitations on the 
sulphur content of fuels; and 

 Considering equipping vessels to enable connection to land-based electrical power, or use of 
land-based emission control units to collect and treat vessel emissions while in port. 

Further information of health impacts of shipping activities can be found within ‘A review of Research 
into the Effects of Shipping on Air Quality in Auckland 2006 – 2017’ Technical   

 
88 N Talbot & N Reid, ‘A review of Research into the Effects of Shipping on Air Quality in Auckland 2006 – 2017’ , Auckland Council Technical 
Report 2017/005, March 17, p1 
89 Health effects of diesel exhaust emissions (European Respiratory Journal), Air quality guidelines global update 2005 (World Health 
Organisation), Environmental, Health and Safety Guidelines for Shipping (International Finance Cooperation and World Bank Group) 
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5 Benefits and Opportunities 

 Benefits  

Based on the ILM developed through the workshop held on 16th July 2020, the potential benefits of 
investment were identified as follows: 

 Benefit 1: Improved customer experience leading to more people choosing to use ferries. 

 Benefit 2: Improved access to opportunities from using ferry services. 

 Benefit 3: Improved productivity and utilisation of the ferry network. 

 Benefit 4: Reduced impacts on greenhouse gas emissions and marine quality. 

These benefits are discussed in detail below. The measures listed in Table 20 within Section 6 have 
been identified as suitable performance indicators in determining the extent of the benefits that can be 
achieved. 

5.1.1 Benefit 1 – Improved Customer Experience 

Purchasing new / more modern vessels and upgrades to ferry facilities, can significantly improve the 
customer experience. 

Improvements to the frequency and hours of operation of ferry services as well as better value for 
money for public investment will address the issues frequently mentioned by ferry users in feedback 
on public transport use91 

Ferry services will be more closely integrated with the wider public transport network, providing 
seamless connections between ferries, trains, and bus services. This could be enabled through 
integrated timetabling, ticketing, and fares. Ferries would provide a genuine travel choice for a 
healthy, vibrant and equitable Auckland.  

Improved integration of ferry services with wider public transport network as well as consistent service 
offerings, facilities and infrastructure across the entire ferry network will elevate customer experience. 
In addition, addressing existing capacity issues will mean that the ferry network will be able to cater 
for the current and expected ferry demand, thereby reducing the likelihood of passengers being left 
behind. This will lead to improved customer experience which would lead to more passengers 
choosing to use ferries.  

5.1.2 Benefit 2 – Improved Access to Opportunities from Ferry Services 

An improved ferry network in terms of its coverage, number of services and service frequencies will 
improve access and travel choice particularly to parts of Auckland that are not easily reachable during 
peak periods via other modes of transport due to congestion and long travel times. Improved access 
to/from these areas will not only allow development of these areas92, but also provide improved 
access to opportunities available within city centre and other more central locations within Auckland. 
This along with the improved travel choices ferries will provide also has the potential to result in modal 
shift from private cars to public transport. 

5.1.3 Benefit 3 – Improved Productivity and Utilisation of the Ferry Network 

Standardisation of existing vessels and infrastructure will improve interoperability of vessels and crew 
will assist in achieving economies of scale on asset management, vessel parts, training crew and 
route allocation. This will allow the utilisation of the existing and new ferry infrastructure and vessels 
to be maximised, the ferry network operation to be optimised leading to improved productivity. In 

 
91 Source 2019 Public Transport Customer Satisfaction: Main Report 
92 For example in Hobsonville, Gulf Harbour, Pine Harbour 
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Part B 

8 Option Development and Assessment 
The economic case outlines the process to develop a recommended programme. This began with an 
optioneering session with key stakeholders to generate initial ideas, moved on to developing alternative 
programmes and was completed by defining a recommended programme. Figure 37 shows the pathway 
from ILM to Recommended Programme.  

  

Figure 37: Process Flow Diagram 
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8.1.2 Long List to Short List Process 

Following the optioneering workshop, all documented ideas underwent a sifting process from Long List to 
Short List. The process is shown in Figure 39 and subsequently discussed in this section. 

 

Figure 39: Long List to Short List Development   

Long List to Short List Process: 

1. Long to Medium (Screening of Long List) – screening and consolidation of proposed ideas 
was completed as part of this stage to delete duplications, consolidate ideas into interventions 
and remove ideas that defined a “Business as Usual” improvements such as retention of 
employees. After the refinement, review and consolidation of these ideas, 64 interventions were 
included in Medium List and taken to the next level of assessment.  

2. Medium to Short (Assessment of Medium List) – the list of interventions was then assessed 
against the investment objectives and only those interventions that contributed to the investment 
objectives and did not have any high implementation risks were taken forward to the Short List 
assessment stage. In addition to above, any specific procurement related interventions were 
omitted (and have been carried forward for consideration into parallel procurement strategy 
development workstream).  

The detailed assessment for interventions that were assessed in this stage is documented and 
can be found in Appendix E. 
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A total of 43 interventions were included in the Short List and fell into five categories: 

 Fleet Upgrade – interventions defining a number and type of vessels included in 
programmes; 

 Ferry Service Improvements – interventions related to ferry frequency and span 
improvements; 

 Landside and Wharf Improvements – interventions related to ferry terminal 
improvements both on land and water; 

 Public Transport Improvements – PT improvements related to better network 
integration: and 

 Active Mode Improvements – improvements related to walking, cycling and other 
means of active travel. 

Before the development of the programmes, wider interventions like ‘ferry service improvements’, 
‘assessment of potential new routes’ or ‘improvements to ferry integration with other public transport 
modes’ were split up into more detailed interventions on a route-by-route basis. This was required as 
each route has specific problems and more detailed interventions were needed.  

For example, a detailed assessment of potential new routes was undertaken with AT staff members 
which identified opportunities and technical/planning challenges of expanding the ferry network. This 
assessment included potential 13 new ferry routes; however, after assessing viability, technical 
challenges and benefits, only two routes were taken forward to the programme development stage. The 
assessment of the 13 potential ferry routes is shown in Appendix F. The two routes that made it into the 
programmes are Wynyard Quarter and Kennedy Point passenger routes. The first one offers expansions 
of ferry network to Wynyard Quarter which is one of the key waterfront growth areas, and the later one 
could provide more resilience to Waiheke Island. 

 Programme Development  

8.2.1 Programme Development Principles 

The programme development followed three key principles: 

1. Alignment with Intervention Hierarchy – The programmes present different levels of investment 
with due consideration of Waka Kotahi’s intervention hierarchy to deliver proportional benefits for 
customers. Intervention diversity and alignment to the intervention hierarchy is discussed in 0; 

2. Targeted Interventions - Programmes include interventions that are targeted to improve the key 
routes and have the highest contribution to the investment objectives. The current key routes were 
determined based on the levels of the existing patronage and the future key routes were added 
depending on the population / employment growth within the catchment area (see Figure 46 in 0). 
Route priorities and future growth are discussed in Part A of this report. 

3. Gradual Investment – This was the preferred approach by AT due to financial constraints with 
COVID impact. The programmes represent graduated investment levels to capture the benefits 
relevant to the increasing investment scale. Each of the subsequent programmes is built on 
interventions from the previous programme. This is discussed in Section 8.2.2. 

Overall, these principles were developed to guide programme development process and develop 
programmes that achieve investment objectives and provide a positive investment return fitting within 
varying funding ranges.  

Furthermore, to achieve the investment objectives, the developed programmes were constructed from 
short-listed interventions based on three conceptual steps: 
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Step 1 – Fill in Existing Gaps and Service Existing Demand by upgrading the ferry network to 
provide safe, reliable and sufficiently frequent ferry service. The ferry network has been 
underinvested for an extensive period of time resulting in an aging and polluting fleet. To achieve 
these goals the network requires an influx of newer vessels, improvements to landside and wharf 
infrastructure and more frequent and longer ferry services.  

Step 2 – Grow Patronage and Expand Catchments by developing supporting active modes 
infrastructure and providing better ferry network integration with other public transport modes.  

Step 3 – Introduce Environmentally Cleaner Fleet to support the growth of the city and 
contribute to goals set out in Climate Change Response (Zero Carbon) Amendment Act 201995.  

8.2.2 Initial Programmes 

The project team, together with AT and key stakeholders, through the process of meetings and 
workshops developed a series of ferry network development programmes. The programmes built on 
interventions defined in the short-list process and Table 23 below shows the level that each intervention is 
included in each programme (light green shows partial implementation and dark green shows full 
implementation of an intervention, empty cell indicates no intervention) 

 
95 http://www.legislation.govt.nz/act/public/2019/0061/latest/LMS183736.html 
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The programme scenarios developed are listed and discussed below: 

1. Programme I – Do Nothing (Existing network with secured investment only) – this 
programme has minor operational improvements such as additional sailings to extend peak hours 
at West Harbour and Pine Harbour – low-cost improvements attempting to partly address existing 
operational gaps. This scenario also assumes the closure of Stanley Bay route and a relocation 
of a legacy Stanley Bay vessel to operate on the Hobsonville route (which has already occurred). 
The programme does not include any infrastructure or vessel upgrades and as a result, due to 
aging fleet and infrastructure that requires regular maintenance, this programme will not be able 
to ensure the current levels of ferry services for the entire 10-year investment period. It is 
expected that the network will gradually deteriorate with more likely service cancelations and 
vessel breakdowns.  

2. Programme II – Do Minimum (Ferry network with minimal investment) – this programme 
includes a set of interventions required to retain the minimum operational levels of the current 
network. These interventions include purchase/lease of 14 second-hand vessels to replace aging 
fleet and introduction of two new vessels to operate on the Pine Harbour route. For ferry service 
improvements, this scenario includes minor improvements to the West Harbour and Hobsonville 
routes and more substantial improvements for Pine Harbour, including an introduction of 
weekend services. This programme does not include Stanley Bay ferry service (as per AT’s PT 
January 2021 changes). Overall, this is a scenario with minimal investment to maintain current 
levels of network operations over the next 10 years. All interventions included in this programme 
are shown in Figure 40.  

3. Programme III – Network improvements to meet demand – the programme is built on 
Programme II interventions and includes additional improvement to focus on meeting the existing 
patronage demand. It includes purchase of new vessels (second-hand vessels from Programme 
II plus 11 new vessels, including electric ferries), provision of better ferry frequencies for high 
demand routes such as Hobsonville and Devonport, better utilisation of assets during off-peak 
and weekends on Birkenhead and Bayswater routes, reinstatement of Stanley Point route, 
construction of new terminals at Pine Harbour and Bayswater and public transport/active mode 
improvements. Note procurement strategy is covered by a separate workstream by AT. Overall, 
this programme will offer moderate improvements to overall ferry operations, resulting in the 
overall network upgrade which will enable filling in the gaps in the network, meeting the existing 
ferry patronage demand and slightly reducing the negative impact on environment. This 
programme partly achieves step 1, 2 and 3 mentioned in section 8.2.1. All interventions included 
in this programme are shown in Figure 41.  

4. Programme IV – Network improvements to grow demand – the programme builds on 
Programme III interventions and includes additional interventions that are focused on enabling 
mode shift to ferries. It includes purchase of more new vessels to replace remaining old vessels 
in the fleet (i.e. a total of 21 new vessels in addition to 14 second-hand vessels), further 
enhancement to ferry service frequencies and spans throughout the network during peak hours, 
off-peak and weekend periods, an introduction of Wynyard Quarter route, further landside and 
wharf improvements and further improvements to public transport and active mode connections. 
As a result, this programme will offer moderate to significant improvements to ferry network, 
enabling expansion of the network, more efficient and cleaner operations and the network that is 
targeted to address population growth in the key areas of Tāmaki Makaurau, Auckland. This 
programme achieves step 1 and 2, and partly achieves step 3 mentioned in section 8.2.1. All 
interventions included in this programme are shown in Figure 42.  
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5. Programme V96 – Long-term network development – the programme includes interventions 
from Programme IV and adds a number of interventions focused on further reducing impact of the 
ferry network on environment and significant improvements to increase ferry catchments. The 
programme includes further frequency enhancements across the network, renewal of the entire 
fleet (second-hand vessels which are part of Programme II are replaced with new vessels), more 
vessels with new propulsion technologies (e.g. hydrogen or more efficient electric ferries), 
extensive improvements to active mode network and connectivity and a number of interventions 
on Waiheke Island to better integrate other travel modes including the Kennedy Point terminal 
improvements. This is the programme that is targeted at developing nearly maximum potential of 
the ferry network when it comes to increasing patronage, improving customer levels or service 
and decreasing impacts on environment. This programme achieves all three steps mentioned in 
section 8.2.1. All interventions included in this programme are shown in Figure 43 and Figure 44.  

As mentioned above, each subsequent programme builds upon the interventions included in the previous 
programmes unless a new intervention in the new programme offers an overriding improvement. For 
example, a new bus service from Maraetai to Pine Harbour included in Programme II is also part of 
Programme III, IV and V but second-hand vessels included in Programme II are not part of Programme V 
as these are replaced with the same number of new vessels.  

The development of the above programmes was completed in conjunction with AT and Waka Kotahi over 
a series of meetings. 

 
96 Programme V is the only programme beyond 10-year period. Other programmes are designed for 2021-2031 investment period 
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Figure 40: Programme II - Do Minimum 
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Figure 41: Programme III - Meet Demand 
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Figure 42: Programme IV - Grow Demand 
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Figure 43: Programme V - Long-term Improvements 
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Figure 44: Programme V - Long-term Improvements (Waiheke) 



 

 

Future Ferry Programme Business Case Page 91 of 173 

 

The fleet upgrade throughout the programme is illustrated below. 

Table 24: Fleet Upgrade in Programmes 

 

8.2.3 Programme Alignment with Intervention Hierarchy 

The development of the programmes responds to Waka Kotahi’s intervention hierarchy, especially in 
relation to the better use of the existing network (prioritisation and re-allocation of existing services) to 
achieve the objectives set out in the ILM. The Intervention Hierarchy is illustrated below in Figure 45 and 
formed a framework when developing the programmes meaning that all of the programmes have some 
elements of the investment hierarchy, but the cost and scale of interventions included in the earlier 
programmes is lower than that of interventions included in Programmes IV and V. 

 

Figure 45: Waka Kotahi Intervention Hierarchy for Investments  

Taking each of the interventions in turn: 

1. Integrated Planning: to address the growth across the region, an integrated PT network will be the 
key in successful development of competitive and attractive public transport in Auckland. Most of the 
growth around the current ferry routes is planned to occur in Hobsonville and the City Centre. In 
Hobsonville Point alone there will ultimately be 4,500 homes and a population of about 11,000, with the 
wider Hobsonville area being home to a total of 20,000 people in the next 10 years. The integrated 

I II III IV V
Existing vessels 27 13 10 0 0
Retired vessels 2 16 19 29 29
Second-hand vessels 14 14 14
New vessels 2 11 21 37
Total Fleet Size at the end of the 
Programme 27 29 35 35 37

ProgrammeFleet Upgrade



 

 

Future Ferry Programme Business Case Page 92 of 173 

 

walking, cycling, bus and ferry network will play an important role to offer these residents a good 
alternative to private vehicle travel as supported by National Policy Statement - Urban Design. 

Furthermore, in the next 10 years City Centre is projected to offer approximately 17,000 more jobs and 
will be home to 11,000 more people. With more jobs around the downtown ferry terminal, the central 
area will result in an even stronger travel demand pull on the existing areas connected by the ferry 
network as ferries offer the most direct connection from each of the ferry terminals to City Centre.  

From potential new ferry routes, the largest growth area is expected in Wynyard Quarter. When the 
development of Wynyard Quarter is fully completed, it will become home to about 3,000 residents and 
25,000 workers. The figure showing the projected changes in employment and population is shown in 
Figure 46. 

Beachlands and Maraetai are the areas around Pine Harbour terminal that could experience more 
growth than what is recorded in I11.5 Council’s land use data, however, at this stage additional growth 
to what is shown in Figure 46 is unlikely due to Whitford-Maraetai Road and intersections on this route 
operating near its capacity limits. 

Therefore, when developing the programmes, the interventions were introduced in a gradual manner to 
first increase PT and active mode network integration and overall infrastructure upgrades at these 
growth areas.  

 

Figure 46: Projected Population and Employment Growth in Auckland between 2021- 203197 

2. Demand Management: many demand management techniques are expected to drive an increase in 
public transport. AT have trialled a number of TDM measures across Auckland including “give it a go” 
free HOP cards for businesses and communities, incentivising active and public transport modes and 

 
97 I11.5 Auckland Council Housing and Employment Data – values interpolated based on available data 
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route specific promotions. Demand management generally drives a shift from private transport to public 
transport and active modes, increasing PT patronage and helping Auckland get to its target of 150 
million PT journeys by 2028. The developed programmes offer a range of demand management 
interventions such as full fare integration, parking charges for parking activities not related to park and 
sail travel, more frequent services and cycling/scootering share schemes which mostly relate to 
improved attractiveness, competitiveness and integration of active modes and public transport. 

3. Best use of existing network: this is an area that AT have spent a lot of time and resource in 2020, 
as part of emergency budget discussions post COVID-19.  

It is noted that during the COVID-19 recovery period, AT have assessed ways in which to save $10m 
from the public transport network98. As part of this budget saving exercise, the Stanley Bay route has 
been temporary suspended with reallocation of the vessel to enable better service for the faster 
growing Hobsonville area. Due to the suspension of this route, the commute for approximately 160 
people a day from Stanley Bay has been altered. As such the reinstatement of Stanley Bay to a 
Downtown (DTFT) route is included in Programme III.  

Further to that, when exploring potential programmes, some analysis was undertaken to understand if 
the existing network’s use is maximised and if it requires any upgrades. The analysis included the 
following steps: 

 Review current frequency and span of the routes and how the operation of existing 
network aligns with RPTP future targets; 

 Review routes that had a consistent pattern of passengers being left behind such as Pine 
Harbour and West Harbour; 

 Review future growth areas; 

 Analyse daily patronage profiles; 

 Assess ferry timetable integration with the other PT modes in ferry catchment areas. 

Once these analyses were completed, routes that could be better utilised were identified and minor but 
essential improvements such as extension of peak periods with additional sailings or provision of larger 
vessels to tackle an issue of passengers being left behind were included in the early intervention 
programmes to ensure that the existing network is used to its full potential. For routes that are not 
‘lifeline’ routes or do not carry a substantial number of passengers, e.g. Beach Haven link, an option of 
amending the service was explored.  

It is noted that for ferry routes such as Birkenhead / Northcote Point, while there appears to be more 
frequent bus services alternative to ferry; the catchments these bus routes served are quite different 
from that for the ferry service. For Birkenhead, the ferry terminal’s closest competing city bound bus 
service is almost half an hour walk away and the in-vehicle travel time for ferry is significantly less 
comparing to that on bus during peak time. Ferry is also more accommodating for travellers cycling the 
first and last mile of their journey, allowing them to carry their bikes on the vessel. Moreover, ferry tends 
to have a high mode attractiveness comparing to bus, attracting loyal customers who would otherwise 
drive to work, therefore expanding the size of public transport market. Lastly, more detailed financial 
assessment will be carried out in the next phase to confirm wider economic and social benefits of 
routes such as Birkenhead / Northcote Point. 

Better use of bus network was also included in the programmes. Such interventions that help integrate 
bus and train services with ferry services were explored and adjustment to the existing service 
frequencies or extension of operating hours (e.g. starting bus service earlier to provide connectivity to 
ferry service) were put forward. 

 
98  https://at.govt.nz/about-us/news-events/changes-to-public-transport-services/ (last published on 18 September 2020) 
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4. New infrastructure: Any new infrastructure required to enable proposed changes such as the 
reconstruction of wharves to enable new vessel operation, construction of new ferry terminals in 
Bayswater and Pine Harbour and further enhancements to DTFT were gradually introduced in each of 
the programmes. 

Programmes I and II focus mostly on the best use of the existing vessels and network, with minimal 
new infrastructure. Later programmes consist of a mix of all intervention levels from the intervention 
hierarchy. All programmes have sufficient interventions to function independently and have a diverse 
set of interventions as discussed in 8.1. 

8.2.4 Consideration of Other Transport Infrastructure  

Other transport infrastructure that may offer significant travel improvements for alternative modes to 
current ferry routes were considered when developing the programmes. These include the Northwest 
Busway along SH16, Penlink with NX 2 Bus connections from Gulf Harbour and AMETI (Eastern 
Busway). Note, these do not form part of the programmes developed in this PBC as they are covered in 
separate business cases. 

The key infrastructure that is planned to be completed in the next 10 years is listed below:  

 Northwest Rapid Transit along SH 16 – bus infrastructure and service upgrades along 
northwest corridor are expected to offer improved travel times from Northwest Auckland and 
potentially reduce the attractiveness of ferries from the West Harbour terminal. The interim 
implementation of Northwest Busway is planned for 2024, with bus priority lanes planned at the 
end of 10-year period; 

 Penlink with NX 2 bus connection from Gulf Harbour – a new link providing better connectivity 
for Gulf Harbour. This public transport upgrade could impact Gulf Harbour ferry patronage and 
offer competitive land travel times but only if the bus route is completely segregated throughout 
Penlink and within Gulf Harbour. Planned completion late 2020s. 

 AMETI (Eastern Busway) – the Stage 1 construction will offer a separated bus connection from 
Panmure to Pakuranga (estimated completion mid-2021) with later stages connecting to Botany 
via Ti Rakau Drive and link to Pakuranga Road (completion in 2025). AMETI will offer better bus 
connections from the east but since it passes through the southern side of Half Moon Bay it is 
unlikely to affect the Half Moon Bay ferry patronage significantly. 

 Northern Pathway (Skypath and Seapath) – The Northern Pathway project will provide a 
seamless dedicated walking and cycling link between Auckland’s City Centre and the North Shore 
which will connect with existing local paths to extend the region’s walking and cycling network. 
This infrastructure may impact ferry patronage at Northcote Point and Birkenhead routes, 
potentially reducing ferry patronage on the weekdays. 

 Other Business Cases – such as Public Transport Improvements SSBC (October 2020), Lake 
Road business case, Cycling business case and other business cases. 

These projects were considered when assessing the initial programmes and identifying the recommended 
programme. From this assessment, ferry routes that may have planned improvements in the future to 
competing alternative travel modes, were given less weighting when forming the recommended 
programme. These routes were Gulf Harbour affected by the construction of Penlink and West Harbour 
affected by Northwest rapid transit. However, if the improvements are not completed, investment in these 
ferry routes should be considered. 
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Table 28 

Programme III - Meet Demand Scenario, MCA results: 

The programme results show that it starts to align well with the investment objectives as four out of five 
scores show that interventions in this programme will bring minor to moderate improvements. Customer 
Satisfaction and Ferry Patronage is expected to increase due to newer fleet and more frequent services 
on the key routes such as Hobsonville, Devonport and Pine Harbour, improvements to public transport 
integration and active modes will result in minor contributions to improving Access to Opportunities and 
decreasing CO2 Equivalents. New terminal facilities will also contribute to these investment objectives 
and as a result will have a moderate positive impact on other criteria such Safety, Alignment with Policies 
and Social/Environmental effects/Climate Mitigation. 

Due to larger costs and consenting challenges around the development of the new terminals, RMA, 
Achievability, Cost and Property Impacts are expected to result in medium risks or moderate challenges. 

Programme IV - Grow Demand Scenario, MCA results: 

This programme adds further ferry service frequency improvements throughout the day, includes 
replacement of remaining old vessels with new vessels and introduction of Wynyard Quarter route. This 
programme also includes significant walking and cycling improvements across Auckland and new 
landside/wharf improvements at Hobsonville and Downtown Ferry Terminal.  

It was considered that these interventions would result in improvements across all investment objectives, 
significantly increasing customer satisfaction and ferry patronage and improving cost efficiency. However, 
this programme is also expected to result in larger achievability and property risks including larger costs 
for running the network and purchasing new vessels. 

Programme V - Network Future Proofing Scenario, MCA results: 

Network Future Proofing Scenario includes completely renewed ferry fleet, including more ferries with 
cleaner and more efficient propulsion technology such as more powerful electric vessels, hydrogen 
powered vessels and hydrofoiling technology. The programme also includes further ferry service 
improvements to the ones included in previous programmes at Hobsonville, Pine Harbour and Bayswater, 
better active modes facilities/infrastructure on Waiheke Island, West Auckland and Gulf Harbour plus 
minor improvements to bus frequencies for services that connect to ferry terminals. 

The MCA scores for this scenario show that further improvements are expected across all investment 
objectives with moderate to significant level of improvements when comparing to Do Minimum. This 
programme also has further increase in risks and challenges related to costs, property, RMA and 
achievability.  

Assessment of programmes against mana whenua values 

The values identified through engagement with mana whenua included 

 Improved environmental / sustainability outcomes  

 Improving access and the quality of services for communities;  

 Opportunities for celebrating Māori culture in the landscape  

Improving environmental outcomes and improved access are already covered by other assessment 
criteria with the same weighting. To avoid double counting the benefits they are not assessed under Te 
Ao Māori criteria.  

Opportunities for celebrating Māori culture in the landscape have been assessed on the scale of 
investment represented in each programme, with specific interventions influencing scores, these 
include: 
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 Wayfinding opportunities to celebrate Māori culture and te reo Māori (e.g. bi-lingual passenger 
information systems etc) 

 new fleet purchases presenting opportunities for vessel naming; and 

 Facilities development for incorporating Māori Design elements. 

Further engagement at more detailed stages of BCs will be undertaken on these issues.  
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The weighted MCA workshop results show that all three programmes contribute to investment objectives, however, 
the costs and risks also increase with subsequent programmes. Programme III has a fair average score of 0.4 
compared to the Do Minimum and Programmes IV and V have good scores of 0. 6 and 0.8 respectively compared to 
the Do Minimum. These scores are relevant but show that all programmes have interventions that contribute to a 
positive change regarding investment returns. 

In the stakeholder workshop, as a result of MCA assessment, it was decided to explore an option which would be a 
hybrid of all three programmes. The new programme, Programme VI, would be based on Programme III interventions 
and supplemented with additional interventions from other programmes based on their contribution to the investment 
objectives. The idea behind this new programme was to develop a set of interventions that are more cost efficient and 
provide better value for money than Programme IV and V. The development, MCA score, sensitivity tests and 
economic assessment of new and initial programmes to identify the recommended programme is discussed below. 
For more details on programme costs, please refer to section 10. 

 Development of Programme VI 

8.4.1 Programme VI Interventions 

The mix of interventions included in Programme VI is outlined in the matrix in Table 30, which shows the proposed 
interventions and their original programme, and describes why particular interventions were included in the new 
programme. The table below shows the fleet upgrade for programme VI compared against all the other programmes. 

Table 29 Fleet Upgrade for Programme VI 

 

A map showing Programme VI interventions by location is shown in Figure 47 

 

I II III IV V VI
Existing vessels 27 13 10 0 0 10
Retired vessels 2 16 19 29 29 19
Second-hand vessels 14 14 14
New vessels 2 11 21 37 25
Total Fleet Size at the end of the 
Programme 27 29 35 35 37 35

Fleet Upgrade Programme
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Figure 47: Programme VI – Balanced Investment 
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Elements that were not included in Programme VI are high-cost interventions such as: 

 Active mode improvements such as development of new connections in Beachlands, connecting 
Whenuapai area to Hobsonville or extensive active mode improvements on Waiheke. 

 Further frequency improvements at Hobsonville from proposed ferry services every 20min during the 
peak to 15min frequency. 

 Further frequency improvements to off-peak/weekend services on the Bayswater and Beachlands 
routes, increasing ferry service frequencies from 60min to 30min;  

 Expensive landside infrastructure development such as Downtown Ferry Terminal Phase 2 project and 
the new Kennedy Point terminal; and 

 Further upgrade to the ferry fleet to achieve complete fleet renewal. 

The abovementioned interventions are considered to be important and (as discussed in sections below) these 
interventions should be reassessed if additional funding is made available.  

8.4.2 Programme VI Multi-Criteria Assessment 

Programme VI, Balanced Investment, MCA results: 

The programme results, shown in Table 31, show that Programme VI aligns well with the investment objectives 
and offers moderate improvements across all investment objectives. Customer Satisfaction and Ferry 
Patronage is expected to return between moderate to significant improvements. This programme scores higher 
on Cost Efficiency compared to Programme IV. The main reason for this is that Programme IV builds on Do-
Minimum Programme and includes second-hand vessels, whereas Programme VI does not include second-
hand vessels and considers an introduction of new vessels (70% of the fleet) and retention of 30% of the 
existing fleet. Access to Opportunities and CO2 Equivalents will improve to similar levels of those in Programme 
IV. 

Programme VI is expected cost more and will have its technical, planning and property challenges when 
compared to Programme III, however, these risks and challenges are expected to be lower or equal to those 
challenges identified in Programmes IV or V. 

Overall, Programme V aligns best with the investment objectives, but carries the largest cost and risk factors. 
Programme IV shows similar weighted average score to Programme VI. However, Programme VI results in 
lower risks and costs.  
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8.4.3  Scenario and Sensitivity Testing 

Not all criteria were considered equal in terms of the impact they should have on investment decisions.  
Accordingly, a number of different weighting scenarios were developed to help in understanding impacts 
of different sensitivity settings. Seven scenarios were developed, including the workshop weighting 
scenario that was developed with investors and AT during the MCA scoring meeting as discussed in 
Section 8.3. This and the other weighting scenarios are: 

1. Workshop Weighting – assessing MCA scores based on the importance/weighting of each 
criterion defined in the workshop with investors and AT. 

2. Investment Objectives – assessing the scores of the programmes primarily against the 
weighted investment objectives. 

3. RMA – assessing the scores of the programmes primarily against the weighted RMA criteria such 
as RMA, CO2 Equivalents and Impacts on Te Ao Maori. 

4. Social – assessing the scores of the programmes primarily against the weighted social criteria 
such as Access to Opportunities, Customer Satisfaction and Safety. 

5. Environmental – assessing the scores of the programmes primarily against the weighted 
environmental criteria such as CO2 equivalents and policy alignment. 

6. Cultural - assessing the scores of the programmes primarily against the weighted cultural criteria 
such as mana whenua values. 

7. Economic - assessing the scores of the programmes primarily against the weighted cost criteria 
such as cost efficiency, costs and property impact. 

The sensitivity tests for the scenarios listed above were completed using the five-point weighting scale 
described below. This scale identified five weighting levels: 

 5 – high priority; 

 4 – medium/high priority; 

 3 – medium priority; 

 2 – low/medium priority; and 

 1 – low priority. 

The weighting of each element for each scenario is shown in Table 32. 
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 Option Assessment Conclusions 

The MCA results, economic assessment, and sensitivity testing show that investment over and above the Do 
Minimum is needed to achieve the investment objectives. Programme V would perform best from an MCA 
perspective and best meets the investment objectives; however it is considered to be unaffordable and performs 
less effectively from an economic perspective compared to the other programmes. Programmes IV and VI 
perform similarly and were next ranked through the MCA process, but Programme VI significantly outperforms 
Programme IV from an economic perspective. Programme VI performs comparably with Programme III 
economically, but much better than that programme from an MCA perspective. Programme VI is consequently 
considered to be the programme that provides the best balance of outcomes and affordability, and it is therefore 
taken forward as the recommended programme. 

The recommended programme, Programme VI, is further assessed in more detail and discussed in the following 
section. 
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As mentioned earlier, all the interventions are split into five key intervention types as discussed in Table 40. The 
investment distribution across these intervention areas together with the level of improvements included in the 
recommended programme and its comparison to Do Minimum (the programme with minimum funding required 
to maintain the existing level of service) and Programme V (the most expensive programme) is shown in Table 
40 below.  

 







 

Future Ferry Programme Business Case Page 119 of 173 

 

The summary of this comparison is shown in Figure 49. 

 

Figure 49: Summary of Interventions Impacts - Do Minimum vs Recommended Programme vs 
Programme V 

Overall, the assessment of different intervention types shows that the focus of investment is to upgrade the ferry 
fleet and improve ferry service frequencies/span. A significant proportion of funding is also required to upgrade 
ferry landside and waterside infrastructure such as improvements of ferry terminals such as bicycle parking or 
digital, multi-lingual information and wharves to enable access for new vessels. Some minor funding is also 
allocated to improve PT integration with ferry services and improvements to walking and cycling infrastructure at 
the ferry terminals. 

 Programme Schedule 

The timeline of the proposed programme is shown in Figure 50 below and it is broken down into three RLTP 
periods.  

The timeline and the logic behind this programme is discussed year-by-year below: 

 During the first year RLTP period (from 2021/22 – 2024/25) the flowing changes are proposed: 

o Commissioning and construction of new vessels, so that the first new vessels could start 
operating by mid-2024, is planned to start in 2022. At least two new vessels could join the fleet 
during this investment period – these could potentially be electric vessels (but this needs to be 
subject to a separate business case). If electric or hybrid technology is used shoreside 
charging infrastructure would also be required to be constructed; 
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o Fixing relatively easy minor gaps in the network operation such as extending peak hours and 
improving interpeak frequencies. First stage of Hobsonville service improvements is proposed 
to start during this stage. Peak improvements at Half Moon Bay to provide better service and 
integrate ferry network with other public transport are proposed. Potential reintroduction of 
Stanley Bay route following review of patronage before and after the second RLTP (2024 -
2027) and low emissions vessel trial is also planned in this period.  

o Minor landside and wharf improvements are proposed to be undertaken, including planning 
process and other works to prepare for construction new terminals at Bayswater and Pine 
Harbour. Integration of park and sail carparks with public transport travel via HOP card is 
introduced which would result in paid parking for non-PT users. 

o Minor bus and walking and active modes improvements such as integrating buses with new 
ferry frequencies and filling in the most problematic walking infrastructure gaps.  

 The second RLTP investment period (2024 - 2027): 

o Commissioning, construction and deployment of approximately 12 - 17 new vessels to replace 
aging fleet and accommodate proposed ferry network improvements are proposed in this 
period. Refurbishment of the existing fleet is also expected to take place. 

o Second tranche of ferry service improvements is proposed to start 2024 onwards with 
substantial improvements across the whole network to address remaining network gaps and 
provide additional capacity at such locations like Hobsonville, Pine Harbour and Devonport. 

o Substantial ferry landside and wharf infrastructure works are timed to be completed in this 
period. The most notable are Pine Harbour and Bayswater ferry terminals to enable larger 
vessel access and address Pine Harbour vessel capacity issues. Planning works for 
implementing Wynyard Quarter are expected to start during this investment stage to enable 
construction in the next period. 

o Further important improvements for active modes and walking are planned to be achieved 
during this period – completing walking infrastructure upgrades around all terminals and 
introducing eBike/eScooter shared scheme integrated with HOP card. This would enable 
larger shift from private vehicles to active mode travel to cover the firs/last leg travel. Further 
bus integration improvements are at Hobsonville to integrate bus and ferry connections. 

 The third RLTP investment period and above (2027 - onwards): 

o Commissioning, construction and deployment of approximately 5 - 10 new vessels to replace 
aging fleet and accommodate proposed ferry network improvements are proposed in this 
period. Refurbishment of the existing fleet is also expected to take place. 

o Third tranche of ferry service improvements is proposed from 2027. The most notable change 
is the introduction of new stop at Wynyard Quarter. 

o Wynyard Quarter terminal completion and accessibility improvements to meet accessibility 
standards are planned at all terminals.  

o Other Desirable improvements could be completed during this investment period, or even 
earlier, if required funding is available such as Kennedy Point passenger terminal, further 
active modes improvements and Downtown ferry terminal phase 2 construction.  
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Figure 50: Recommended Programme Timeline 
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Further detail on patronage forecasting is provided in the separate supporting Economic Evaluation paper. 

9.4.2 Benefits 

Benefits have been assessed in four main categories, reflecting guidance in the MBCM: 

 Benefits to existing and new ferry users;  

 Benefits to road users with the switch of traffic away from the road network, particularly at peak 
periods. In principle these include emissions and safety benefits as well as changes in travel 
costs but the required data to break down the total is not available; 

 Wider economic benefits (WEBs) in the form of agglomeration benefits; and 

 Environmental benefits from the switch to a low emission fleet. 

Of the total discounted benefits, direct benefits to ferry and road users account for about 60%, environmental 
impacts for about one third, and WEBs for about 6 per cent. 

The following sections provide further description of these elements. Additional detail on the benefits is provided 
in the separate supporting Economic Evaluation paper. 

9.4.2.1 User Benefits 

User benefits are generated in terms of savings in the generalised costs for the journey as a whole, considering 
the various components described in Section 9.4.1. These savings have been valued at the commuting value of 
time, which accounts for a large part of the travel on ferries in peak periods and is broadly reflective of the split 
of patronage in other periods, being similar to the value of "other" time and much lower than the value for 
working time. An allowance has been made for passengers able to work during travel. 

9.4.2.2 Congestion Relief 

With the increase in ferry traffic there is likely to be some diversion from road transport and a subsequent 
reduction in congestion costs.  These effects have been estimated using the values set out in MBCM Table 43, 
giving a benefit to road users of $14.5 per trip in 2019 values. As indicated above these would include some 
crash and emission cost savings but these have not been identified separately. 

9.4.2.3 Agglomeration Benefits 

Agglomeration benefits are based on the changes in the generalised costs of public transport for the main 
movements using the ferries, typically based on the movements between the zones containing the ferry 
terminals to a range of zones in the CBD. The analysis has been based on an average agglomeration elasticity 
of 0.074 for the area as a whole, which is consistent with the values set out in Table 38 of the MBCM.  

The benefits have been estimated for 2018 and in line with the approach set out in the MBCM have been 
assumed to grow by 2 per cent per year in real terms.  This reflects increases in productivity estimated at 1.2 
per cent per annum and an allowance for employment growth in the central area. 

No assessment has been made of other WEB benefits, in particular labour supply impacts, but these are 
expected to be only small. 

9.4.2.4 Environmental benefits 

An examination of the emissions produced by the current vessel fleets and possible future fleets has recently 
been undertaken by Incat Crowther for Auckland Transport.  The draft finding from this report indicates the 
levels of emissions likely to be generated by IMO Tier i and Tier iii diesel vessels and by electric vessels for two 
selected routes and these have been valued at the costs set out in the MBCM updated to current 2019 prices. 

Emissions rates and costs have been identified for four different elements: NOx, SOx, CO2, and PM. For all 
except SOx, these have been valued at the rates set out in the MBCM.  For SOx for which no cost is provided in 
the MBCM, research from overseas108 has suggested that this typically has a value similar to that for NOx and 

 
108 CE Delft et al External Costs of Transport in Europe Table 7 
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 Investment Profile 

The National Land Transport Fund (NLTF) is the primary funding mechanism for Crown investment in the land 
transport system. The National Land Transport Programme (NLTP), reviewed and updated every three years in 
line with the release of the Government Policy Statement on land transport (GPS), identifies the activities likely 
to be funded by the NLTF.  

The role of Waka Kotahi is to give effect to the GPS including the activity class funding range. Waka Kotahi 
achieves this by using the Investment Prioritisation Method (IPM) to determine which proposals should receive 
funding within the GPS activity class funding ranges.  

GPS 2021 has four strategic priorities: 

 Safety  

 Better travel options 

 Improved freight connections 

 Climate change.  

These priorities are expected to guide land transport investments from 2021/22 to 2030/31. The Investment 
Prioritisation Method for 2021–24 NLTP has three factors, namely:  

 GPS Alignment  

 Scheduling  

 Efficiency 

The recommended programme falls under the following activity classes: 

 public transport services (including rapid transit)  

 public transport infrastructure (including rapid transit) 

9.5.1 GPS Alignment  

The recommended programme aligns strongly with Better travel options and Climate change. 

The recommended programme aligns with Better Travel options through improving transport options for people 
who face barriers to access, e.g. improving accessibility for the mobility impaired, better connectivity to other 
modes, better access to Frequent 

It also aligns with climate change as it is working towards a low carbon transport system that supports emission 
reductions, while improving inclusive access through replacement of diesel to electric ferries, better integration 
with active and other PT modes, less noise and air pollution. 

The recommended programme impacts more than one priority as highlighted above. The investment 
prioritisation table below (Table 49) from Waka Kotahi’s IPM acknowledges this and this category has been 
selected for the GPS alignment rating. 
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Part B Conclusions 

The PBC outlines the process of recommended programme development and assessment. This began with an 
optioneering session to generate initial ideas, moved on to developing programme options, and was completed 
by defining a recommended programme. As part of this process, a range of programmes were developed in 
order to explore different levels of intervention in the ferry network.  Waka Kotahi’s Intervention Hierarchy was 
included as an input, and as a result, all programmes except the do-nothing programme have some elements of 
the hierarchy.   

 The programmes examined through this business case are: 

1. Programme I – Do Nothing (existing network with secured investment only), which was not considered 
to represent a long-term sustainable position for the ferry network and would result in a decline in 
service levels as existing vessels became unserviceable; 

2. Programme II – Do Minimum, which was considered to be the minimum required to maintain existing 
levels of service on the ferry network and was subsequently used as the main base for assessment; 

3. Programme III – Network improvements to meet demand; 

4. Programme IV – Network improvements to grow demand; 

5. Programme V – Long-term network development; and 

6. Programme VI – Balanced Investment. 

The initial programmes, Programmes II to V, were designed to explore the effects of increasing levels of 
investment in the network.  However, the increased cost associated with increasing levels of intervention had 
implications for economic efficiency and affordability. A blended programme, Programme VI – Balanced 
Investment, was therefore subsequently developed to be more in line with the anticipated budget constraints, 
drawing the highest priority interventions from other programmes. 

The programme assessment process, using an MCA process, indicative economic assessment, and sensitivity 
testing, showed that Programme V would align best with the investment objectives, but that Programme VI 
would achieve a more balanced outcome between objectives and cost, and would perform well from an 
economic perspective. Programme VI was consequently confirmed as the recommended programme. 

The recommended programme of investment includes ferry fleet upgrades, improvements to terminal and wharf 
infrastructure, and improved service levels. These are supported by improved bus integration with ferry 
services, and improvements to walking and cycling infrastructure at all ferry terminals. Ferry patronage can be 
expected to increase from approximately 6.0 million to 8.6 million passengers a year as a result of the 
investment programme, which has BCR of between 1.7 and 1.9. 

Additional interventions that were not included in the recommended programme remain as longer-term options 
and may move forward to the medium term if additional funding becomes available. 
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Part C 

10  Financial Case 

 Outlining the Financial Case 

The purpose of this section is to set out the programme financial implications of the Recommended Programme.  
The costings of the programme will be affected by the method of procurement of services and vessels, and in 
particular the ownership model adopted. The high levels costings in this financial case are based on current 
operator/ owner model (i.e. where operators procure the vessels required to operate the services proposed in 
the Recommended Programme and then recover the costs of these vessels through the gross operating costs 
charged to AT).  In this base scenario, the risk to operators that they will be left with vessels for which they have 
no use if the initial contracts are not renewed, would be mitigated by an end of term transfer provision that AT 
will purchase the vessels back at their depreciated value.   

Alternative options with either no end of term transfer or with AT purchasing the vessels and making these 
available to the operators have also been assessed at a high-level. 

The analysis assumes that the changes in costs and revenues from the current observed situation to the future 
position will occur linearly over the 6-year period from 2021/22 to 2027/28. The future position includes the 
development of services in line with the proposals in the Recommended Programme, with the provision of new 
vessels to replace those at or close to the ends of their lives and the expansion of services to meet and support 
growing demands. 

 Programme Cost 

10.2.1 Operating Costs 

Operating costs for the Recommended Programme have been estimated using a model developed by Auckland 
Transport which has been used to assess the future operating costs associated with fixed capital charges, fuel, 
labour, maintenance charges, overheads and margin.  This is based on the types of vessels used for the 
particular services and the length of time over which these vessels are in operation on the different routes.  The 
model also takes into account the full recovery over time of the capital costs of the investment in new vessels 
and the estimated return required by the operators. 

In particular this model assumes: 

 Depreciation - the vessels are depreciated over 20 years on a straight-line basis. 

 Operator cost of capital - 8 per cent 

 Operator return on capital investment - 10 per cent 

 Margin on total costs of 8 per cent 

While these parameters are believed to be appropriate, they have not been fully confirmed by the potential ferry 
operators. 

The operating costs would increase over time from the current position reflecting:  

 Replacement of existing fleet over the course of the Recommended Programme  

 Increases in the level of service provided with higher frequency sailings and the extension of 
services to provide better coverage in the interpeak and weekend periods. 

The total gross operating cost of the future ferries development programme over the three-year RLTP period 
from 2021/22 to 2023/24 is estimated to amount to ~ $133m. Over the ten-year period from 2021/22 to 2030/31 
the increased total gross operating costs would amount to about $750m.   These would be offset by revenues of 
$57m over the first three years and $240m over 10 years. 
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10.4.2 Cost Risks 

The proposed future ferry services would be served by a combination of low emission vessels including electric 
and hybrid vessels where feasible. There are very few examples currently in service of an EV or hybrid 
commuter ferry fleet (with current examples mainly focussed on slower car/ passenger vessels) and also 
technology is likely to be rapidly developing.  As such, capital and operating costs for these vessels are subject 
to some uncertainty. 

10.4.3 Demand Risks 

The forecasts of demand are based on a central estimate of the responses to changes in the quality of end-to-
end journey offered by the ferries service including frequency and travel time improvements.  There is little 
information available on these potential responses, and as a result the forecasts are subject to an element of 
uncertainty.  However, experience from overseas does suggest that users are fairly responsive to improvements 
in services and as a result the demand forecasts and the revenues generated may be conservative.   

The forecasts also assume a recovery from COVID such that flows in 2021/22 will be at a similar level to those 
experienced before the outbreak.  While these is considerable uncertainty about this, the current position within 
the Auckland region has indicated that the impact of COVID on ferry flows is currently less than that for other 
forms of public transport.113 

10.4.4 Transition Periods 

The analysis assumes that the changes in costs and revenues from the current position to the ferry operations 
with the new procurement model and expanded level of services will occur linearly over the six-year period from 
2021/22 to 2027/28.  It is possible that in practice the transition may be different to this with new services and 
operating contracts being put into place either earlier or later than is implied by this approach. 

 Alternative Procurement Options 

In addition to the main operating case on which the financial assessment described above has been developed 
two alternative forms have been considered briefly.  These are: 

 A continuation of the existing position where operators own all the vessels but take the risk in 
their being required or not at the end of the contract periods and with no AT buyback guarantee.  
This risk would be compensated through a higher rate of return on capital 

 A position where Auckland Transport procures the vessels and makes them available to the 
ferry operators so removing the risk to the operators that the vessels become surplus to 
requirements. As the ferry operators do not have any capital costs, it is assumed that they 
receive profit through a margin on their total costs of operation taken to be 8 per cent. 

The effects of these alternative procurement options on the gross operating and capital costs are summarised 
briefly in Table 47. The revenue assumptions are assumed to remain unchanged between these options. 

  

 
113 81% as at March 2021 
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 Bespoke infrastructure that is not transferrable across operators and vessels; 

 Contracts with misaligned expiry (many of which have been rolled over), which may not be 
providing AT with optimal value for money; 

 Operator performance frameworks that are not effective in incentivising or do not reflect current 
customer priorities, leading to sub-optimal service quality; 

 A mixed exempt and contracted model, and a legislative anomaly with the application of these 
two models to integral routes (especially Devonport and Waiheke); 

 Some complexity in access arrangements between AT, operators and private marina 
landowners (e.g. West Harbour, Pine Harbour and Gulf Harbour); 

 Challenging integration between exempt routes and other transport modes, which together 
create operational inefficiencies and an inconsistent customer experience; and 

 High barriers to entry for potential new domestic or international ferry operators (including 
current contracts requiring operator-owned and maintained vessels with contract terms 
misaligned with the capital payback period), with one dominant and well-established incumbent 
operator in the Auckland market. 

The status quo commercial approach – i.e. contracting for single routes with operator-owned vessels and 
supporting maintenance infrastructure – is likely to perpetuate the current commercial issues; the high barriers 
to entry for new operators will remain or increase.  

While the historical commercial environment presents some significant challenges, the Programme presents AT 
with an opportunity to effect substantive change over the programme period and establish a commercial 
landscape that better supports achievement of AT’s wider objectives. In particular, AT will focus on delivering a 
commercial model that is attractive to participants in New Zealand and Australia’s unique ferry operator market 
(i.e. a small number of players that vary significantly in size). 

11.1.1.1 Desired Future Commercial State 

AT’s long-term commercial objective is to position the ferry market in a way that AT can undertake a full 
competitive tender across the entire network (for one or two comprehensive units) at the conclusion of the 
contracts developed as part of this Programme. It is acknowledged that this will take time to achieve in light of 
current constraints in the market and the existing owner-operator model. 

The identified commercial priorities for the Programme (outlined in the table above) are expected to realise this 
objective and help determine AT’s preferred option(s) for the interventions required under the Recommended 
Programme. 

11.1.2 Risks 

In developing subsequent business cases and procurement strategies, AT will prepare a comprehensive risk 
framework that identifies key risks, documents risk mitigations and optimises the procurement approaches to 
efficiently allocate risks to the parties that are best able to manage them. An appropriate and robust risk 
management process will minimise the expected risk cost to the Programme by minimising risk-pricing from 
participants and allowing AT to develop a more efficient contractual and operating structure for the ferry 
network.  

Details of key programme risks are set out within the management case at section 12.3. 

 Optioneering 
This part outlines the commercial optionality that exists for the delivery of the Recommended Programme 
identified in the Economic Case and sets out the various ways that AT could package up and deliver the 
interventions across the life of the Programme. This optionality includes bundling routes into units115, the 
packaging of various interventions through commercial contracts, the ownership and control structure for new 
vessels, and the various methods by which each of those contracts could be procured. While this Commercial 

 
115 Note ‘unit’ or ‘units’ in this commercial case refer to aggregations of service routes, which may or may not be structured as formal PTOM units under the LTMA. The unit definitions will 
be finally resolved via the RPTP development process.  
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11.2.2 Vessel Ownership Options 

The requirement for operators to supply vessels is seen as one of the major barriers to entry under the current 
market structure, requiring significant capital investment and lead time for a new entrant into the market. Direct 
AT ownership or control of vessels could increase competition by attracting new service providers and also 
remove the need to align fleet design life and contract tenure. However, AT ownership or control can potentially 
introduce the requirement for a significant capital investment from AT and presents increased or additional risks 
around vessel ownership and maintenance (including residual value risk, ongoing asset condition risk and other 
risk of ownership such as health & safety or insurance). 

At the Programme Business Case stage, high level consideration has been given to the following vessel 
ownership options as alternatives to the existing owner/operator model: 

 End of Term Transfer: Operator(s) continue to procure, own and maintain vessels, but AT has 
an end of term option to require vessels to be transferred back to AT (on an agreed valuation 
and/or asset condition basis).  

 AT Ownership: AT procures, funds and owns vessels and leases them to the operator(s) to 
operate and maintain.  

 Third Party Ownership: A third party owns and funds vessels and leases them to AT or the 
operator(s), with an end of term option for the vessels to be transferred to AT or sold (on an 
agreed valuation and/or asset condition basis). 

A further detailed assessment of the advantages and disadvantages of different ownership models will be 
developed as part of either the business cases for vessel procurement or the business cases or procurement 
strategies for an integrated operator and vessel package.  Note that AT may consider different ownership 
structures for different route units, where appropriate. 

11.2.3 Packaging Options 

Packaging refers to the potential ways that discrete elements of the programme scope could be combined for 
procurement and delivery. 

While there are likely to be nuanced scope elements included within the final packages for delivery, this section 
considers how the identified interventions might potentially be packaged to best deliver the commercial 
outcomes AT is seeking to achieve. For the purposes of the packaging analysis, the interventions for 
consideration, as outlined in section 3 of Part A, include: 

 Ferry Operations 

 New Vessels 

 Vessel Maintenance 

 Wharf-Side O&M 

 New Wharf-Side Infrastructure 

Multi-modal infrastructure at terminals and other potential interventions (e.g., timetabling, fare integration, etc.) 
have been excluded from the programme level analysis but will be included in subsequent commercial analysis 
at the project business case or procurement strategy stage. In addition to these interventions, it is assumed that 
the low emissions vessels trial will be delivered as a separate package, which will be subject to close oversight 
by AT. 

The table below outlines eight examples of packaging solutions to deliver the interventions required for the 
Recommended Programme. Under each option (1 to 8), each colour represents a different contract for delivery, 
ranging from a fully separated option (option 1) through to a fully integrated option (option 5). It is possible that 
AT may choose to progress with different packaging options for each bundled route unit if more than one unit is 
procured. 
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Contractual structures that package fleet O&M together are commonplace in PT and are currently in place on 
AT’s bus and rail network. The advantages of an integrated O&M solution arise from reduced interface risk 
between the operator and a third-party maintenance provider, allowing the operator to be more efficient in 
providing both planned maintenance (i.e., scheduling regular maintenance around timetables) and reactive 
maintenance (i.e., responding quickly to faults or breakdowns) of the vessels. Given AT’s requirement to retain 
ownership or control of all vessels, under a combined O&M structure AT would require operators to comply with 
ongoing asset condition assessments over the life of the contract to ensure vessels meet agreed end-of-term 
asset condition and valuation targets. 

Alternatives to a combined O&M solution include AT taking responsibility for all vessel maintenance across the 
fleet, effectively separating the roles of the party that operates the ferries from the party that maintains them. 
While this would provide AT with greater transparency and confidence of asset condition and residual value, 
separating O&M could create additional interface risks, introduce service inefficiencies and create challenges 
around fault attribution. Without an established in-house maintenance function AT would also need to outsource 
its vessel maintenance to a third party (likely on similar terms to an operator), negating any potential cost 
advantages to AT of retaining maintenance risk. 

11.2.4.1.4 Wharf-Side Operations and Maintenance 

AT’s options for procuring operations and maintenance of wharf-side infrastructure are largely independent of 
how other interventions in the Recommended Programme are packaged together.  Instead, these options 
represent a trade-off between delivering operating efficiencies (i.e. where ferry operators are responsible for 
wharf O&M at route terminals and potentially at the DTFT) and avoiding significant interfaces between AT, third-
party wharf O&M providers and ferry operators (or multiple operators if AT chooses to procure more than one 
bundled route unit). 

Giving ferry operators responsibility for wharf O&M at terminals on their routes has the potential to create a 
more consistent gate-to-gate customer experience and deliver more efficient operations around staffing and 
maintenance supply chains.  However, with facilities maintenance outside the core skill set of most ferry 
operators and therefore likely to be outsourced to a third party, AT is unlikely to achieve cost savings and/or 
sufficient risk transfer from packaging wharf O&M with ferry operating contracts.  Operator-led wharf O&M at the 
DTFT (and potentially other terminals) presents additional interface risks if AT chooses to procure more than 
one bundled route unit, with robust interface agreements required in the event that one operator is responsible 
for operating and maintaining terminals that are serviced by another ferry operator. 

An option where AT is responsible for wharf O&M across the network (or, at a minimum, the DTFT) would likely 
mitigate the interface risks outlined above and allow for a high level of AT control over consistency of wharf 
O&M across the network.  Note, however, that this option is unlikely to deliver material cost advantages to AT 
given that wharf O&M services will still need to be outsourced.  Further work will be completed in subsequent 
business case(s) and procurement strategies to determine the most appropriate means of packaging wharf 
O&M with other interventions. 

11.2.4.1.5 New Wharf and Landside Infrastructure Procurement 

AT has determined that the procurement of new wharf-side infrastructure will not be packaged with other 
interventions.  With a variety of different wharf and landside improvements required (including charging 
infrastructure for hybrids/EVs an current uncertainty around propulsion technologies), AT’s preference is that 
wharf and landside infrastructure will be procured as multiple, discrete activities staged over the Programme, 
rather than through a single procurement process. Several well-defined procurement options exist for new wharf 
and landside infrastructure assets, which are summarised in the table below. 
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 Develop and price a BATNA (see above) to define commercial and pricing arrangements for AT 
if it were to proceed without the counterparty (e.g. if negotiations were to fail).  Having a credible 
alternative delivery structure is also expected to add commercial tension to negotiations. 

11.2.5 Contract Features 

AT’s intent is to develop and implement a consistent approach to contracting for the interventions required to 
deliver the Recommended Programme. This approach will be closely modelled off the existing PTOM 
contracting approach for buses and will be expanded to include bespoke elements that reflect the unique 
attributes of Auckland’s ferry network. 

AT will look to implement a consistent approach across the majority of the commercial and contractual features 
of the new contracts, including: 

• Performance.  To build on the partnering concepts inherent to PTOM contracts, it is expected that AT will 

introduce a performance framework within the new ferry contracts that includes financial and non-financial 

incentives (potentially including revenue pain/gain-share and service reliability standards), a mechanism 

that links contract extensions to operator performance and various other contractual performance 

requirements (e.g. payment retentions or step-in rights).  AT will seek technical and commercial advice to 

develop KPIs for the new contracts that incentivise improved and more consistent operator performance 

across the network, plus performance standards relating to maintenance and asset condition if this is in 

scope. 

• Contract length: AT will seek to align contract terms between units (whether tendered or negotiated), 

supporting a highly competitive re-tender process on conclusion of the Programme. 

• Payment structures: At present, ferry operators are paid an all-inclusive Annual Gross Price (‘AGP’) that is 

adjusted by a pre-determined escalation mechanism, with service variations priced according to a pre-

agreed rate card.  Under the new contracts, AT intends to expand its current AGP payment structure to 

incorporate various performance incentives, potentially including a revenue pain/gain sharing mechanism 

and additional incentives relating to innovations introduced by the operator. Given that AT intends to 

introduce new operating technologies (e.g. hybrids/EVs) as part of the Programme, the new contract(s) may 

include additional cost-sharing mechanisms to manage unforeseen operating cost volatility. 

• Security and insurance 

• Contractual interfaces, including fault attribution and compensation arrangements. 

• End of term arrangements and hand back requirements 

11.2.6 Transition to New Commercial Model 

Any reform to the ferry service contracts will require significant implementation considerations; a focus on 
transition and integration activities will support effective introduction of any new contracts with minimal impacts 
to ongoing operations and customers. 

The potential routes, packaging, ownership and procurement options discussed above have the potential to 
result in complex transitions, requiring well planned transition arrangements. Potential arrangements include: 

 Short extensions to current contracts 

 Transition from an exempt route to a contracted route 

 Integrating multiple routes or interventions into a single contract 

 Transfer of existing vessels from incumbent operators to AT 

Once a Preferred Commercial Solution is determined, detailed transition planning should be completed to 
ensure that key transition risks are identified and mitigated, and sufficient timeframes are allocated for activities. 
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 Market engagement 
During Q3 2021, AT will commence a formal market engagement process to consult with industry on its 
preferred packaging and procurement approaches. This will build on an initial phase of informal market 
engagement with incumbent operators, boat builders, designers and other relevant suppliers.  

AT intends to align its market engagement process with guidance issued by the New Zealand Infrastructure 
Commission (Te Waihanga), which sets out a structure that may involve AT conducting one or more of the 
following steps: 

 An industry briefing with suppliers 

 A written questionnaire 

 One-to-one interviews with a select group of suppliers 

The outcome of this market engagement will be used to support AT’s development of subsequent business 
case(s) for the Programme, with feedback from potential suppliers – including ferry operators, shipbuilders, 
third-party finance providers and the construction industry (design, contractors and maintenance) – helping to 
inform AT’s final recommended commercial option. Market engagement is also intended to build industry 
appetite and create competitive tension among suppliers prior to AT entering a formal procurement process(es). 
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 Local boards to support connectivity with other programmes of works, such as 
greenways and active transport initiatives 

 Marina operators and other potentially impacted communities where infrastructure 
enhancements are planned, in particular at Bayswater, Hobsonville, Gulf Harbour y and Pine 
Harbour marinas 

 First/last mile service providers, such as e-scooter and e-bike hire companies 

 Maritime New Zealand, NZ Police, Emergency Services and Civil Defence and Emergency 
Management. 

The key risk of engagement through the next phase is in relation to compromising or misaligning 
outcomes with future consenting or market engagement activities. Section 6.2 outlines a high-level 
plan for engaging operators and other suppliers. All engagement will be planned in close coordination 
with procurement activities, so that market engagement is fair and equitable. Other risks include:  

 managing expectations about programme timeframes and benefits  

 Local host community resistance to service enhancements (e.g. increased ferry frequency 
perceived to impact noise and cause other amenity loss) 

 Potential partners and key stakeholders resist or oppose plans due to unanticipated issues 
and risks. 

A more in-depth draft communication and engagement plan for the programme can be found in 
Appendix B. 

 Programme and Business Assurance Arrangements 
Throughout the pre-implementation and implementation phases of the project there will be ongoing 
internal and external independent reviews. These will be undertaken to ensure the robustness of all 
project aspects, including design and construction, and to ensure quality, compliance with standards, 
health and safety requirements and project objectives.  

The Probity Plan will be developed to provide the control framework for the tasks, procedures and 
treatment required to manage the probity-related aspects of the procurement process. The 
overarching objective of the Probity Plan will be to ensure, through the identification of key risks and 
the adoption of a set of guiding principles and specific controls, that probity issues are taken into 
account throughout, and reflected in, the procurement. The Probity Plan will assist in:  

 Ensuring that the main processes and decision-points are relevant to the needs of the project, 
readily identifiable and well understood by all those associated with it.  

 Ensuring that roles and responsibilities within the procurement are clearly allocated, provide a 
strong basis for decision-making, and enable those responsible to be held accountable for 
their actions.  

 Ensuring compliance with all process requirements, thereby promoting the use of best 
practice, and minimising the risk of procedural or other challenge.  

 Minimising the risk of material conflicts of interest not being identified and appropriately 
managed.  

 Maintaining public sector integrity by generating and preserving confidence in the process.  

 Enabling the procurement to result in an outcome which delivers the best value for money.  

 An independent Probity Auditor will be appointed to the Project, and will report to the 
Programme Director. 
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12.5.1 Next Steps 

The next step is to develop the scope of the initial tranche of business cases identified above (i.e. PT 
Ferry Improvements 21 – 24 and Vessels + related shoreside infrastructure). Point of entry 
documentation is being developed for further consideration by Waka Kotahi. The business cases 
subsequent to this Programme Business Case will need to integrate monitoring at a programme level 
with the wider programme and ensure a means of monitoring is put in place. A more detailed 
understanding of the programme elements will be developed through the further business case 
processes, and this may identify a need for updating the targets set at the programme level  

The endorsement of this business case is required now to make the decision to move forward with 
investment in the ferry network to address the issues identified including level of service 
improvements, and the renewal / upgrade of the existing fleet. As noted, without a funded plan of 
action, the Ferry Network will enter a period of managed retreat / decline in coming years. 
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APPENDIX A – MEETING MINUTES 
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APPENDIX B - STAKEHOLDER 
CONSULTATION AND COMMUNICATION PLAN 
 

 

 

  



 

 Insert Document Name (department-category-name) Page 166 of 173 

APPENDIX C – VESSEL 
CHARACTERISTICS 
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APPENDIX D - LONG LIST OF 
INTERVENTIONS 
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APPENDIX E - MEDIUM LIST OF 
INTERVENTIONS 
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APPENDIX F - ASSESSMENT OF NEW 
ROUTES 
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APPENDIX G - DO NOTHING MCA 
SENSITIVITY TEST 
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APPENDIX H - MCA ASSESSMENT WITH 
RATIONALE 
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APPENDIX I – RISK REGISTER 
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ADDITIONAL INFORMATION 
 




