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I. Introduction 
Motivation, focus and goals 
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The Problem 

Uncertainty as Competing Interpretations  

There are many confusions around the future of public transport despite 
consensus on its relevance (Ceder, 2021) 

• Policy does not match technological pace
• Behavioural responses remain unstable 
• Automated systems lack clear systemic role
• Models fail to capture real-world complexity

Uncertainty is a (structural) lack of information, lived as competing 
interpretation of the past, present and future possibilities.  

Kaplan (2008). Framing Contests: Strategy Making Under Uncertainty

4
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Technology-Oriented Governance-Oriented

Collaboration as relationships shaped by self-
interest and market forces, organizational hierarchies
or hybrid governance models. (Thorpe, 2017; 
Tornberg & Odhage, 2018)

Vision’s goal: enable a seamless transport planning 
that reduces cost and environmental impact of 
transportation (Liyanage et al., 2019)

Collaboration as technological interconnectedness, 
complex management and processing vast amount 
of data (F. Li et al., 2022; Z. Li et al., 2021)

Vision’s goal: democratic and inclusive forms of 
spatial production (Frediani & Cociña, 2019)

The Problem 

Two dominant framings in transport 



ECOPOL 
27th February 2026

Alberto Rojas - Rivero

The Problem 

The gap between strategy and action 

Research question: 

How do PTO managers reframe their 
collaboration strategies when engaging with 

divergent long-term futures?

6

COLLABORATION STRATEGIES

The movements required to influence actors, 
create alliances and increase competitiveness

in an assumed vision of transport systems.

RESEARCH HYPOTHESIS

The lack of collaboration is a consequence of not addressing 
uncertainty and the plural possibilities of the future. 
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Focal Actor 

Public Transport Operators 

Operate at the intersection of 

• Strategic policy objectives,
• Technological integration,
• Daily operations,
• And multilevel governance.

Potential Collaboration Initiators

• Narratives of interdependence
• Predisposition to resistance to 

private vehicles

Cognitive Motivations

• Contact with a multitude of actors
• Stable beyond elections 
• Trusted entities 

Institutional position

7

Strategic intermediary
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II. Methods
Mapping Strategic Conversations
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Internal scenario
Idea of success

External scenario
Perception of the 

environment

TESTING

• Semi-structured interviews with 14 PTO managers 
(30-60min)

• Representatives of 40% of selected urban areas

Strategic conversation as method

Surfacing and testing the Business Idea 

PART 1. 
CURRENT 

VISION 

PART 2. 
SCENARIOS 

Transactional 
environment

Politicians

Citizens

Other 
services 

Environmental context

Referees and context 
setters

Driving forces of 
change 

Driving forces of 
change 

• Urban and territorial development
• Social and economic trends
• Environmental social policies
• Technological innovation

Focal 
Actor

Administration 
& PT users

Technology 
providers

I II III

IV

Inspired by Van der Heijden (1998) 
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Creation of long-term scenarios 
contextualizing divergent worldviews 
of transport experts into Spanish transport 

systems of mid-size metropolitan areas. 

1st Scenario: Expansive Hypermobility

2nd Scenario: Proximity Transition 

“Archetypes of 
collaboration within 

urban transport system 
scenarios” 

FUTURES (Q1)

You can access our previous research here: 

Grounding research

Divergent worldviews through archetypical scenarios 
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• Interview Coding:
Inductive categories for encoding categories expressed 
in terms of node and link (actor 1 – link – actor 2) 

• Indicators for interpretation:
Betweenness centrality and the above-mentioned to 
help interpret the relevance of nodes and links.

11

Reframing Collaboration Strategies 

Interpretation with Relational Mapping
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III. Results
Speculation on Collaboration Strategies
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I. Hiring Administration

II. Technological innovation

III. Multilevel context

OTP Success Idea
The success of OTPs depends on providing a 
quality public service and adapting to the 

priorities of local administrations and the 
demands of citizens.

Reframing the Collaboration

The BAU Vision
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OTP Success Idea
The success of OTPs depends on providing a 
quality public service and adapting to the 

priorities of local administrations and the 
demands of citizens.

Reframing the Collaboration

The BAU Vision

I. Hiring Administration

II. Technological innovation

III.Multilevel context
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Reframing Collaboration

Expansive Hypermobility

i. Central objective of transport management: 
Fluidity and flexibility; 

ii. The response of the transport offer: 
Increase mobility alternatives and services

iii. Trend: of the increase in urban sprawl and the average 
travel distance.

"The success of cities will 
depend on their adaptation to 

technological innovation"
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MAIN CHANGES IN THE NETWORK

• Digitalization has a greater centrality
• Data processing and digital businesses are more central

• Digital tools: as key mediators

• Supramunicipal Authorities: Technology 
integration at the regional level

Reframing Collaboration

Expansive Hypermobility
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EMERGING CONCERNS

• Contradiction: Flexible and attractive services inhibit 
interventions to generate conditions for an efficient transport 
model

• Excessive focus on technological transformations (e.g. 
electrification) generates inconsistencies between national 
and European agency targets, conflicting with local 
competences

Reframing Collaboration

Expansive Hypermobility

MAIN CHANGES IN THE NETWORK

• Digitalization has a greater centrality
• Data processing and digital businesses are more central

• Digital tools: as key mediators

• Supramunicipal Authorities: Technology 
integration at the regional level
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How to: 
Adapt as quickly as 

possible to technological 
innovation

What: 
Quality public service 

delivery

Reframing the idea of success

How to: 
Adapting to the priorities 
of local administrations 

and the demands of 
citizens

What: 
Offer new solutions 

(modes and coordination)

Reframing Collaboration

Expansive Hypermobility
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Reframing Collaboration

Proximity Transition

"Energy shortages will drive a 
relocation of economic 

activity and a reduction in the 
demand for mobility"

I. Solutions: Transformation of the urban fabric

II. Energy shortages: simple and elegant mobility technologies 
and concepts (e.g. BRT, cycle paths)

III. Governance of change: Local stakeholder platform is critical.
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Reframing the Collaboration

Proximity Transition

MAIN CHANGES IN THE NETWORK

• The urban model becomes the center of a 
conversation, highlighting the lack of decision-
making capacity of the PTOs

• Communication on decarbonisation strategies 
with relevant citizens
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UNDERLYING QUESTION: 
“Who can lead the coordination of 

transformations towards a common vision?“

• Coordination at the local level: political inconsistency, role and 
tension with consultancies

• Regional: need to harmonize competencies and resources in 
multilevel coordination

• Associations: key mediator actors who enhance visions, share 
knowledge and experience (FEM, ATUC)

MAIN CHANGES IN THE NETWORK

• The urban model becomes the centre of a 
conversation, highlighting the lack of decision-
making capacity of the PTOs

• Communication on decarbonisation strategies 
with relevant citizens

Reframing Collaboration

Proximity Transition
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What: 
Create a "virtuous cycle" where 
a better modal distribution for 
public transport favours urban 

transformations that reinforce it.

What: 
Provision of a quality 

public service

Reframing Collaboration

Proximity Transition

How to:
adapt to the priorities of 
local administrations and 
the demands of citizens

Adapting the idea of success

How to: 
Become the best partner of the 

local administration in the 
development of projects and 

plans (beyond mobility studies)
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IV. Discussion
Insights on reframed collaboration 



ECOPOL 
27th February 2026

Alberto Rojas - Rivero 25

Discussion 

Collaboration under uncertainty is an interpretive challenge

REFRAMED COLLABORATION STRATEGIES 
BAU Expansive Hypermobility Proximity Transition

Adapt to administrator and 
users

Gain technological autonomy
Become strategic urban 

partner

Interpretation 
of the future 

Success 
Idea & Identity 

Collaboration 
Logic 
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Discussion 

Implications (I): Alignment and Resistance and Perceived Agency 

Alignment of the scenarios with current capabilities 

Low High

Deepening strategy Resistance Selective 
engagement 

“There is nothing 
we can do”

Mental Block 

Less speculation 
/engagement with scenarios 

The “golden hammer” bias of narrow framing

The “overreliance of familiar tools” is a common cognitive bias identified by A. 
Maslow in “The Psychology of Science” (1966)
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Discussion 

Implications (II): Partial and Unstable Integration of frames 

MOMENTS OF FRAME 
INTEGRATION

• Digitalization: from service 
modernization to facilitator for 
governance (not only efficiency)

• Electrification: strongly tied to 
contracts and financial feasibility

Governance-Oriented
Frame 

Governance-Oriented 
Frame 

Contracts Competences

Funding
Planning 
Instruments 
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Discussion 

Implications (III): Strategic Conversation as Grounding Device 

Coordination
Failure 

Interpretative
Divergence 

“Who should 
collaborate?” 

“Which mediators structure 
collaboration?” 

Consensus 
building

Reflexive positioning under 
uncertainty 
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Discussion 

Practical applications 

ACTOR WHEN TO USE
WHAT IT HELPS 

DECIDE
KEY OUTCOME

Public Transport 

Operators

Before strategy revision or 

organizational repositioning

Which alliances and 

mediators matter under 

different futures

Repositioned business idea 

and clarified dependencies

Transport Authorities 

and Public Agencies

Early planning and policy 

design stages

Where coordination, reform, 

or intervention is most 

critical

Reduced implementation 

conflict and clearer 

strategic focus

Planners and 

Facilitators

During multi-actor 

strategic processes

Where frames diverge and 

dialogue needs structuring

More focused and 

productive strategic

dialogue
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V. Conclusions
The value for strategic planning 
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Conclusions

Contributions

1. Analytical: Connect uncertainty and reframed relations

2. Conceptual: Collaboration as interpretative challenge 

3. Strategic: Positions strategic conversation with relational 

mapping as governance diagnosis tool.
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Conclusions

Path Forward 

• Individual sensemaking, not collective negotiation.

• Corporate-origin tools adapted to 

public service provision.

• Interpretation, not implementation.

Limits of this research 

• Collective discussion

• Institutional effect 

Path forward 
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Before being an institutional problem, 
collaboration problems in an interpretive 

challenge.
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