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IMPLEMENTATION STATEMENT

The designation of cities and councils of government as metropolitan
planning organizations responsible for coordinating and implementing urban
transportation planning means that the Texas State Department of Highways
and Public Transportation is operating in a new organizational context in
urban areas. This report provides information about alternative organiza-
tional responses that can be taken at the state and district level to adjust

to the new situation.
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CHAPTER 1
INTRODUCTION

The State Department of Highways and Public Transportation (SDHPT)]
organizational structure is geographically comprehensive. In the past
the SDHPT hagsb1anned and constructed a network of highways and roads
that: (1)»§onnected rural, farming activities with commodity marketing
centers; (2) linked together towns and cities; (3) provided for extensions
- within urban areas; and (4) contributed vital Tinkages in the nationwide
system of interstate highways.

Given the 70,000 miles of highways in the current state system, future
SDHPT programs will be directed toward maintaining, extending, and adjust-
ing the existing system to accommodate new and changing demands for trans-
portation services. To develop and implement these programs, the systems
planning activities of the SDHPT will have to incorporate the efforts of
the SDHPT into the overall urban, rural, and statewide transportation
requirements. To do this, appropriate planning organizations must exist to
furnish Teadership and technical direction in transportation planning.

Increased demands and requirements for coordinated transportation

p]anhing have placed state highway departments in the position of developing

new organizational structures to provide multimodal transportation planning.

Because of varying economic, social, and physical conditions, it is desirable

that each state develop organizational approaches best suited to its par-

ticular needs. Since these varying conditions also exist within a state, it

would be desirable to develop several alternative organizational approaches

that could be flexibly applied.




Purpose

It is the purpose of this report to develop analyses of possible
alternative organizational approaches for urban, rural, and statewide trans-
portation planning in Texas. The report will attempt to identify factors
that can be significant when selecting organizational forms. Because it is
a prime factor, the intergovernmental structure within which the SDHPT
operates will be analyzed in some detail. The organization and needs of
the federal, state, and Tocal governments impose certain considerations on
the SDHPT and suggest others. The potential effect of various governmental
factors and suggestions regarding their disposition'will be discussed.

Well-formulated goals and objectives are required in order to give
direction and meaning to a planning process. Without a clear conception of
the results desired and the tasks that must be accomplished to achieve those
results, it is difficult to establish an efficient organization. 'Therefore,
goa1s and objectives for transportation planning in Texas will be presented
in terms of the expressed preferences of Tocal Texas officials and private.
industry representatives. In addition, transportation goals and objectives
established by other governmental organizations will be examined in order
to determine their applicability to Texas transportation needs.

Underétanding policy and systems planning issues and their implications
for planning organization are important for making informed judgments about
the assignment of various p1anning responsibilities. This is especially
true for locating the'policy planning functions in a transportation planning
organization and for dividing planning tasks between various levels of

political jurisdiction. The report will discuss general policy issues,



It will also address policy related to organizing Texas transportation
-planning efforts and suggest fairly specific system planning task assign-
ments.

As the federal government continues the policy of decentralizing
authority and making block grants to states, there will be a corresponding
increase in administration of funding and planning at the state and urban
level. Therefore, the report will dwell on th§§e areal divisions of plan-
ning in Texas. Statewide and urbanz transportaifon planning organization

concepts will be described. Finally, theory regarding the planning process
and its relationship to various levels of po]itiéa]‘jurisdiction, as well

as the advantages and disadvantages of each of the areal Jurisdictions will

also be explained.

~----The €ities Enabling Act

The Cities Enabling Act, enacted in 1969, complicated attempts to
engage in coordinated multimodal planning in urban areas. The Act author+
ized cities to accept direct grants and loans from the federal government
for financing the purchase or rehabilitation of mass transportation equip-
ment. Because of the direct financing provision, the state was bypassed
and had limited involvement. The Act further authorized cities to under-
take research and development projects and to use public rights of way and
easements and, finally, to issue revenue bonds for financing purposes.

This made it possible for a city to develop its own transportation planning
system. The net effect of having two programs, the SDHPT and the Cities
Enabling Act, was to reduce the state's coordination and policy making

effectiveness. This was an unfortunate situation since city governments




and the state could have profited by combining both programs and maximizing
their resources. This could have been done in an adhhoc manner by the
cities having their 3C policy advisory committee establish a policy that
the 3C urban planning process incorporate the available resources of the
Cities Enabling Act into their systems planning process. In this way the
two programs could have been developed into a single transportation system

for the city, using the expertise made available by the SDHPT.

The Urban Mass Transportation Assistance Act of 1974

The Urban Mass Transportation Assistance Act of 1974 included new
requirements for coordination of funding and planning. Funding in the new
act is tied to the existence of an urban 3C planning process for multimodal
transpoftation. After July 1976, the Department of Transportation is
prohibited fromﬁapproving urban transportatibn projects not based on a 3C

~planning proce§§f4 The a]Tocation-formu]a is established as a éix—year

commitment, although, unlike general revenue sharing, there are specific

planning requirements and a detailed application proce;;}s The major
application requirements include submitting a program of projecfs on an
annual basis, submitting formal app1i2?tions for projects, and maintaining
an annually updated transportation p];;fﬁs

The new act requires the state to engage in public transportation

planning. The Texas Legislature responded to that requirement by assigning

“the SDHPT the responsibility to:

Prepare and maintain a comprehensive master plan for public and
mass transportatien; /




Determine the location, type, and cost to the state and its political
subdivisions of public transportation systems; and

Advoca%e the development of public transportation systems of all
types.f

Finally, the SDHPT must coordinate its public and mass transportation plans
with the 3C planning process already estabh’shed.8 The Act essentially
provides a specific source and amount of funds to cities over 200,000 pop-
ulation for a six-year period through a formula grant system. The long

term financial commitment makes it possible for urban areas to establish and
implement their own transportation priorities and plans. The Act also
integrates state planning and urban planning procedures by requiring urban
areas to have their own 3C planning process (hereinafter referred to as local
3C) cbvering a]T transboriation modes and requiring the state to coordinate
its public transportation plan with Tocal 3C plans. The existing SDHPT 3C
process can be adjusted to the tasks required of the state. Transportation
planning organization below the state level will probably require more
development because thére has been relatively less eXpefiencevwith large

scale transportation planning below the state level.-

The State Department of Highways and Public Transportation

Transportation planning organization in Texas was changed by the state
Tegislature in 1975 to accommodate the increased interest in and emphasis on
multimodal transportation p]anhing. The Texas Mass Transportation Commission
(TMTC) was abolished as a separate body and its functions placed in the Texas
Highway Department.9 ThebTexas Highway Department was renamed the State

10 and extra funds were

11

Department of Highways and Public Transportation,

appropriated to support its increased responsibility.




The new legislation provides greater authority for state involvement
~in planning and imp]emehting public transportation. Senate Bill 76é
appropriated thirty-one million dollars for the neW]y titled State Depart-
ment of Highways and Public Transportation to use in planning and imple-
menting. AAccording:to Senate Bill 761, the SDHPT is permitted to ".
purchase, construct, lease, and contract for public transportation systems
in the state;"12 and is obligated to ". . . develop and maintain a compre-
hensive master plan for public and mass transportation development in this
state;”13 These legislative actions provide the capability for integrating

'Vtransportation modes into a mu]tihoda] system. |

The initial decision of the SDHPT was fo place the functions of the
expired TMTC within the Planning and Research Division, which was subsequently
renamed the Transportation P]annfng Division (see Figure 1). No other signi-
* ficant organizational changes have been made. Presumably, the SDHPT intends
to carry out its new responsibility through the existing organization framework.

The Department has been organized on a strongly decentralized basis since
its inception as a State agency in 1917 (see Figure 1):

The District Offices . . . are directly responsibi]e to the

State Highway Engineer for planning, design, acquisition of

right-of-way, relocation assistance, construction and main-

tenance of all highways within their particular District.

These activities are performed in conjunction with the

various Majn_Offiﬁo Division acting in consulting and advi-

sory capacities.
The District Offices are headed by District Engineers who supervise both
Resident Engineers responsible for p]annihg,'design and construction, and

Maintenance Supervisors who oversee maintenance operations. Sinceithe in-

ception of the Action Plan, District Environmental Coordinators responsible

for coordinating environmental and interdisciplinary efforts in planning,
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Figure 1. Texas Highway Departmenf Organization Chart

Source: Texas Highway Department.
Guidelines for Systems Planning and Project Development, August, 1973, p.4.

The Action Plan of the Texas Highway Department:
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- the resulting transpo%tation plan, and help implement it.

following:

design, and maintenance operations are appointed and supervised by District

Engineers, a]so.ls’

In areas of 50,000 and greater population, urban transportation planning

s conducted on a comprehensive basis in cooperation with local governments.

The SDHPT and Tocal governments agree in writing to a formalized planning
approach. A Policy Advisory Committee, Steering Committee, Study Coordinator,
Technical Committee, and study staff comprise the planning organization (see
Figure 2).16

The Policy Advisory Committee is composed of elected officials from
each city and county involved in the study. In addition, invitations are
extended to elected officials of other incorporated cities, state senators
and representatives, and U.S. Congressmen representing the area to be planned.
It is the function of this group to give general policy direction, approve
17 -
The Steering Committee is comprised of the above officials, or their

representatives, plus SDHPT personnel and is concerned with the practical

tasks involved in conducting a transportation study. They make sure that o

there is proper coordination between transportation modes and communities,

and they select the final transportation systems plan. The Steering Committee

also appoints the members of the Technical Committee, which is composed of

specialists not otherwise available to the study organization. Technical

committee membership is flexible and f]uctuatgs as different specialties

and skills are needed.lg' o |
The Study Coordinator q%'Planning Eﬁgineer is ?ppointed by and under

the supervision of the District Engineer. He is responsible for the
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FIGURE 2: SDHPT 3C Planning Organization
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(1) Coordinating all operations necessary to complete the
transportation p1an
(2) “Hiring and supervising all personnel in the study-office

Wit -the exception-of-the ————(TransportationPlanning———————

Division) . . . personnel.
(3) Superv1s1ng all personnel temporarily assigned to the
study office from the city or SDHPT.
(4) -Gathering all data not specifically stated to be collected
by some other source.
(5) Providing Tiaison between the var1ous governmental units
and organizations involved.19 |
The Study Coordinator also supervises the study staff which includes office
and field personnel.

Counties not covered by an urban transportation study may develop
transportation plans through a county transportation planning process. This
1s a cooperative process in which the District Engineer, local county offi=
cials, and representatives from major city governments and regional planning
agencies plan together. A Study Coordinator, appointed and supervised by
the District Engineer, is responsible for the daily conduct of the sfhd&.zgv

The Transportation Planning Division at the state level assists both
urban and county transportation studies by: "(1) collecting much of the
travel data; (2) coordinating all transportation studies; and (3) maintain-
1ng quality controls over interdisciplinary inputs to the study, including
all studies of social, economic, and environmental factors w21 Also, the
District Environmental Coordinator and the Public Affairs Officer assist
by coordinating transportation planning with other District efforts and by
developing public participation programs for citizen input into planning

studies.
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MPOS

The new cooperative guidelines published in the September 17, 1975

Federal Register by the Federal Highway Administration (FHWA) and the Urban

Mass Transportation Administration (UMTA) indicate that an increased empha-
sis is going to be placed on coordinated, multimodal urban transportation
p]"anning.z2 The scheduling of a yearly update for unified planning work
programs plus the coordination and multimodal orientation of the rules and
regu]ations are deéigned to sypport the required local 3C planning process.
The process is to be coordinated and administered by Metropolitan Plan-
ning Organizations (MPOS)\whichfhave full responsibility for developing:
short and long range urban*transﬁbftation,pTanning. In September, 1975, ..
the Governor designated MPO status in Texas. Two SDHPT 3C Urban study groups,
nine cities, and eleven councils of government were designated,za In urban
areas under 200,000 population, the SDHPT has been named the designated
~ recipient for Section Five funds authorized by the 1974 Urban Mass Transpor-
tation Assistance Act (hereinafter referred to as the Act). In urban areas
over 200,000 population, the cities have been named designated recipients
with the exception of San Antonio where the San Antonio»Pub]ic Transit
Board has received the designation. In those areas where the SDHPT is the
designated recipient, state and local Section Five funds will be under SDHPT
control. In the large urban areas where cities have been named designated
necip%éhts » the SDHPT funding process will have to work with whatever funding
_syéfem the citiesrbﬁoose to establish. In order to comp]y'With}the Act's
requirement that Q}ban area transportation planning be based on a 3C process,
additional adjustments_may be necessary: If the decision is made to combine

the city planning process with the existing SDHPT 3C process, the planning

11




procedure can be similar to that used currently in areas conducting SDHPT
3C planning. Because the Governor has assigned the SDHPT the responsibility

of administering the formula and discretionary state grants supplied by the

Act, it is likely that urban areas will want to establish a local 3C planning
process that facilitates cooperation and coordination with SDHPT procedures.

A factor that has to be considered in assessing the SDHPT's role f{s
the MPO designations. In the two cases where the current 3C organization
has been designated as the MPO, the SDHPT is in control. This is especially
so when -the SDHPT 3C organization is also the designated recipient for the
Aét's Section Fiﬁe funds, a situation whfch exists only in Lubbbck at present.
In Austin, where the city is the designated recipient for Section Five
funds, and the SDHPT 3C process organization is the MPO, the SDHPT role will
vary depending on the manner in which the city chooses to disburse Section
Five funds and implement its local 3C process. The SDHPT role may be identical
to that described immediately above if the city decides to grant the SDHPT

3C organizatfon the authority to conduct the local area's 3C planning process.

The SDHPT 3C role may be altered if the city decides to establish their own

3C process and conduct transportation planning independently of the SDHPT.
Negotiation and coordination will be required before a plan can be developed
and the final SDHPT 3C plan will probably be 1imited by local 3C planning
decisions, |

The MPOS and UMTA represent addditional layers of government for the
SDHPT to deal with. This situation is mitigated somewhat by the fact that
most MPOS .are eithef city governments or COGS and composed of elected
officials and/or their designees. Since the SDHPT 3C policy advisory
committees and steering committees have representation by the same officials,
planning decisions made during the SDHPT 3C planning process should be

consistent with local 3C planning decisions and final MPO coordination

12




activities.

Because the new rules and regulations of the FHWA and UMTA and the MPO

. designations of the governor are so recent, it is difficult to know how

everything will be organized. However, it is certain that implementation

of a statewide multimodal transportation plan and urban 3C planning processes

Fwill require 1oca1’ﬁU1timoda1 planning approach that is conducted with some

degree of cooperation between participating government jurisdictions and
agencies. Since there has been little experience with Tocal multimodal
transportation planning in Texas, new forms of planning organization will
probab1y~ﬁéineeded. When the organizational forms are selected and developed,
mayors; city council members, and county judges will have a strong influence

on how local transportation planning is organized. Consequently, the following
chapter discusses the activities and objectives of local Texas officials who

will be involved in the organization of transportation planning groups.
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Notes

1The title, "State Department of Highways and Public Transportation,"
will be used throughout the report, including the instances when reference is
made to matters occurring prior to the name change.

2The term "urban" as used in this report has reference to a.geograghjca]
area with continuous population which may extend beyond one or more political
boundaries.

3Texas Transportation Institute, The Role of the Texas Mass TransJorta-
tion Commission, College Station: Texas AEM University, August, 1971 p. 17.

4Daron K. Butler, "Transportation Policy: The Urban Mass Transportat-
tion Assistance Act of 1974 and the Texas Response," Intergovernmenta] Report,

Vol. III, No. 2.

.5191_., p. 9
Sbid., p. 10
"bid., p. 1
8bid., p. 8

lexas Senate Bill 761 (1975), p. 3.
10744,

Urexas Senate Bill 762 (1975) pp. 6-7.

“14Texas Highway Department, Guidelines and Processes for Systems and
PrOJect P1ann1ng, The Action Plan (August, 1973), p. 23.

Lrpid., p. 3
ﬁ161b1d > pp. 15-16
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22Feder‘a] Register, Department of Transportation, Federal Highway Admin-
istration, Urban Mass Transportation Administration, Transportation Improve-
ment Program, Wednesday, September 17, 1975.

23Telephone conversation with Howard McCann, FHWA, Austin, Texas.
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CHAPTER II
ATTITUDES AND OBJECTIVES OF
LOCAL TEXAS OFFICIALS
There is some evidence that the decentralized organizational stnucture
and emphasis on local involvement practiced by the SDHPT and described in
Chapter I is preferred by local interests for all transportation planning.
There is also some indication of public support for the state's efforts to
promote public and mass transportation planning.
This inforhation was developed at'a series of hearings>heid by the
Interagency Transportation Council (ITC) in the fall of 1974. The hearing
was established in order to determine the technical needs, attitudes, and
values  of representatives of different sized political jurisdictions. The
findings are of interest because they indicate the general goals of public
officials in regard to how Texas transportation planning should be conducted,
especially as it relates to urban areas. This chapter summarizes the aspects
of the hearing that describes those goals. Questions sent to mayors; county
judges, and other representatives to consider and address in their -appearances
at the hearings included:

(I) What are your transportation problems, needs, priorities,
and probable sources of funds . . .

(II) What should be the State's role in these areas?

(III) Is the organization, structure, and duties of the
State transportation agencies satisfactory? (sic) If
not, what changes do you recommend?

(IV) What should be the State's role in financing public and
or mass transportation?

- (V) Isadditional legislation needed to allow solution to
regional public and mass transportation problems? If
yes, what kind?

(VI) Are there other areas of transportation in which 1
additional legislation is needed? If yes, what kind?

16




The critical issues brought out at the hearings by representatives of
cities and organizations of all sizes were: ;(1) the organization and
function of state-level transportation agencies; (2) the organization and
responsibility for transportation at a regional Tevel; (3) the integration
of public and mass transportation with other modes; (4) sources of funding
for various modes and levels; and (5) the extent of local (and citizen)

participation in the planning process. =

~0ﬁ§ahiz&tianvaﬂd'FunctionrefsStatg»TransportatiOﬁ'Agencies

Flexibility and coordination seemed to bewﬁhe key words throughout
testimony by representatives of loca1,governmenfs. i!The State's role was
seen as the provider of technical assistance ahd the coordinator of planning
for urban and regional areas. Local governments and regions want state and
federal funding support, but maintenance of their independence and autonomy
was crff?Eé];a- In other: words, the state should provide planning coordina-
tion assistance with as much allowance for local input and participation as
possible.

The State Departmehf of'Highways and Public Transportation seemed to be
the most visible and familiar transportation agency to. many representatives.
City and county officials genera]ly perceived the SDHPT as doing a good job
in planning transportation proaects. Thes grassroots orgaﬂ1zat1on of
the SDHPT may be one reason for these sentiments. Many representat1ves
favored folding other transportation agencies into the SDHPT to facilitate

coordination and organ1zat1on on the state level, while maintaining separate

~-funding arrangements. - e e T




Testimony indicated that the majority supported coordination of
transportafion efforts, but suggestions for the organization and structure
of that coordination varied widely. Some (9 of 63), particularly the
large cities, favored a state department of transportation providing one
agency with responsibility for all modes and functioﬁ;s;g SOme represen-
tatives (27 of 63) felt that a coordinating body or mechanism, such as that
provided by the Interagency Transpéﬁtatiéﬁ Council was sufficiené?zhcting
primarily in an édvisory capacity;i’fsi{?i others (6 of 63) favoféd
making the SDHPT the umbre]]a'fransporfation,organization for'the State, .

especially since its organization already permeates all Tevels of govern-

ment.  -A few: representatives (7 of 63) opposed any attempt at coordination,

especially a DOT, claiming that existing organizations were sufficient for -

their needs and expressing fear of increased and complex-multi-agency
1nvo1vemént.“¢;0véra]1, the great majority preferred that a coordinating
mechanism or planning body be established to provide>gui§%nce and coordina-

_ tion in the transportation area.

-+ Organization and Responsibility for Transportation at Regional-Level

Nine of 63 participants at the ITC hearings advocated legislation to
allow the creation of regional authorities to p]ahs fund, and implement
public and mass transportation systemsff%ePartiéularly in the larger cities,
participants voiced a need for a regional concept to coordinate efforts of
governmental units toward transportation systems. It was recommended that
regional authorities be formed to administer and operate mass transit
facilities. It was intended that transit authorities be structured in such

a way that they are able to make 1ong;range plans without becdming enmeshed
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in unrelated Tocal political issues. The . regional authorities could be

on a metropolitan or county government basis. One suggestion advocated the
creation of voluntary regional authorities providing multimodal transporta-
tion facilities flexible enough to allow individual regions of the state to
select the most appropriate organization and funding sources.¥€MediHm- .
sized cities expressed a need for regional authorities, but not as acutely

as the larger cities, focusing instead on state and local concerns. “Enabling
legislation for regional multi-jurisdictional operating entities was re-
quested. Regional counchs were seen as allowing for improved expression of

citizen needs.

- Integration 'of Public and Mass Transpor¥ation with Other Modes

In the past, mass transit was handled on an individual city basis,
usually in conjunction with the Federal government. Even with consolidated
state agencies and increased funding from the State, host mass transit
programs have been based on city boundaries, serving primarily downtown
areas. Many efforts are being made at present to improve urban systems.

Representatives appearing at the ITC hearings held widely varying
opinions on public transportation. Some thought that public transit should
be provided as a social service, tO»brbviqg?mere'jobs for the poor and
increased mobiTity for youth, aged, or infirm. Seme participants suggested: -
that the State should stay out of public and mass transportation a]together}
public transportation was seen as a localized problem that should be solved
by Tocal organizations using locally-generated revenues.

The great majority of representatives at the ITC hearings favored a

mid-range position, with the State providing some sort of aid to Tocal
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governments. The State's role was generaily seen as providing technical
assistance or aid in planning or designing transportation facilities. Many
felt that the majority of the responsibility for financing and controlling
the faci]ities should stay at the local level, with the state fulfilling an
advisory ro]é;i‘ Many hoped the State would be able to provide as much
expertise in the area of mass transportation as it provides for highways
‘and streets. Oniy a few of the representatives opposed any sort of State
:éaid to mass transit or supported complete state control of mass transit
facilities.” Tn. general, most agreed the State should coordinate planning
and provide technical assistance to urban areas or regions desiring mass

transit.

Sources of Funding for Various Modes and Levels

Representatives present at the hearings of the Interagency Transportation
Colincil had many different suggestions for the funding of various modes of
transportation. Many suggested that regional authorities plan and fund
transportation systems.: Such authorities could have a variety of funding
mechanisms and powers to raise revenue for their activities. A regional
authority for transportation would be flexible enough to permit each area to -
determine the best arrangement of transportation‘modes to meet its needs.

None of the representatives at the hearings favored using the highway
trust fund for other purposes, especially not for mass trahsﬁt.f*SeVeral
wanted mass transit to have its own separate trust fund so that its funding
source would be stable and secure.\? Several favored making mass transit the

responsibility of the SDHPT but maintaining sepawaie’finan@jal:soufces.
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This scheme would not prohibit state financial aid to mass transit, but it
would-protect the highway trust fund.
Opinions varied on state involvement in mass transportation, Some

said that the State should provide subsidies to local or regional govern-

should be a strictly Tocal responsibility. Those who indicated support for
state aid to mass transit generally saw the aid in the form of funding for
capital programs, not for operating costs.i 

~ The views on state versus local roles in trénsportation systems varied
~ from the state as planner and local unit as funding source, to state as
funding source and local unit as planner. Some thought that the State should
be the planner and coordinator for all transportation systems, but that the
local unit should provide funds for the systems chosen. ‘Others stated that
all planning and decisions about transportation should be made on a Tocal
level, but that thg State should provide funding assistance for the local
unit's choices.-

Several participants saw the state role as coordinating the fuynding from
all sources--local, state, and federal--to gain maximum efficient use of
funds. A state transportation organization could balance the allocation of
money among different modes of transit and among different communities. Even
if federal and state funds were utilized, many stated that the local govern-
ments should be able to decide how the funds are spent. "If possible, the
Stateshould participate in federal grant projects, assisting local govern-

ments in meeting federal grant participaéion requirements.. A pooling:of

resources by local, state, and federal agencies is needed, with state and

federal agencies providing the major share of those expenditures.  If the

21




State did not want to fund mass transportatiqn directly, they might consider
a compromise of subsidies to certain groups such as the elderly, disadvan<

taged, disabled, or boor.

Extent of Local (and Citizefi). Participation in:the Planning Process

Local participation in the planning process was seen by most of the
representatives of large and small cities as an important issue. Represen-
tatives of the 1argest cities voiced concern for stronger local government
powers in the areas of zoning and land use controls:- Several suggested
regional authorities as an avenue toward more effective citizen participation,
especially if the authority was accountable to elected officials. Nogt of
the representatives of the largest cities saw the local unit participating
in and contributing to total transportation planning in Texas. If legisla-
tion was required to facilitate coordination, the State should encourage it.
In coordination, however, the local governments must be allowed to maintain
their independence.

Several of the medium-sized cities' representatiyes emphasized that
active Tlocal participation is desirable in establishing transportation
priorities. . Three  emphasized that Tocal governments must.retain control
of their mass transportation systems. “The: State should assist in planning
and implementation, always being aware of local participation and input.

The State could coordinate and consolidate various regional plans prepared
by Tocal governments and could provide technical support to interface
between regional and local planning authorities and state and federal
organizatiohs:'Ev

Of the representatives %féﬁ smél] sities, five expressed concern

~for continued local government control of the determination of need and
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operation of systems. = Most saw the State's role as coordinating and
assisting local governments, not directing them. Some said that local
problems should be solved by Tocal government a1one,*&hiﬂe somevwanted

the State td help finahce solutions to local government problems.’ "Most
favored whatever arrangement would best allow for citizen input, or some

sort of direct citizen contact.. Al1 of the representatives seemed to

favor participation from Tocal officials,as well as citizensiéﬁdfﬂfﬁiéiaTS of
the state:and county governments; in-a coordinated-effort to:educate;,'
research, and study soiytions; define and delegate responsibility; and

proyide specific funding.

Miscellaneous Issues

'Regu]ation‘:

Most of the representatives, particularly those from private industry,.
stated that flexibility and a continuiﬁg review of transportation regulations,
Taws, controls, and rate structures are needed to meet changing conditions,
emergencies, and special problem aFeas.;E'Seyeraif said that where private
industry or local mass transit is available, the State should do nothing
except p1anning,;cqordinating, and providing regulatory authority where
needed. Z The,S€}te.sh6u1d encourage the private sector to compete in ﬁhe
transportation field. Several desired that regulation should be flexible

but enforced care}h]]y, and should be compatible with other states.f-MeSt_

were satisfied with the way regulation is being handled at present,




Freight

The representatives' concern about freight generally centered around
an equitable distribution of carriers, integration of freight modes, and
evaluation of rates. A need was expressed for a system to provide a more
equitable distribution of freight cars to meet requirements throughout the
state. " If. was felt that improved technology could increase the efficiency
of rail service, especially integrating the movement of goods into a bal-
anced system. Some concern was voiced from South Texas about a re-eyaluation

of freight rates.”
Intercoastal Waterway - -

Many representatives, particularly those from coastal areas, noted a
need for maintenance and improvement of individual ports and the Gulf
Intercoastal Waterway, as well as a need for a deep draft or superport.
Port authorities and navigational districts are concerned, but much of the
problem is beyond their jurisdiction. Local sponsorship is essential to
continue federal participation in the construction and maintenance of
channels, and the State is the Togical agent to sponsor needed {mprovements
and deve1opmént§.w? Most representatives were satisfied with the way the
present agencies are handling the Intercoastal Waterway, but said that the
State could assist the federal government in assuring that the Intercoastal
Waterway is maintained or enlarged. If the federal government and private
enterprise are unable to provide superport facilities, then the State should
consider participating in offshore port facilities to handle supersize

ships. -
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Conclusion

This information helps to identify the range of needs perceived by
industry and government officials. It also highlights the diversity of
values and opinions held. Many of these differences are probably attribut-
able to political, social, and economic variations at the local level. In
order to provide adequately for these individual differences and still obtain
efficiency in transportation, coordinated transportation planning was advo-
cated by many hearing participants. At the same time, the participants
stroné]y emphasized their deéire for local invo]vemént.

The hearing results provide the SDHPT with information regarding:. the
p1anning goals of local Texas officials and businessmen., This information is
valuable because the SDHPT is enabled to take a more informed judgment regarding
its own organizational sfructure by being aware of the attitudes and objectives
of local officials regarding urban transportation planning. Many of the needs -
and values expressed in the testimony deal with the interaction of government
units, po]fcy and system planning issues, and regional and urban planning
organization. These subjects will be discussed 1h,greater detail in subsegugnt
chapters.

Because 1mp1ementatioh of the transportatioﬁ_goa]s of local officials and
businessmen is partially cbntro]]ed by the transportation goals of other
interests, it will be helpful to have an understanding of who_thesé other
interests are and what their goals are. The following chaptér identifies major
interests, discusses their transportation goals, and comments on the implica-

tions for local transportation planning organization and SDHPT transportation

planning organization.




Notes

1Interagency Transportation Council, Hearings on Transportation Needs
and Priorities in Texas Cities, August, 1974, prepared by The Division of
Planning Coordination, Office_of the Governor, Austin, Texas, p. 1-II.
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CHAPTER III
TRANSPORTATION GOALS

Introduction

In our traditional conception of capitalism, the existence of diverse
entities pursuing a common goal is encouraged. Competition of this sort is
thought to produce excellence or at least the most rapid rate of improvement
possible. There are, however, certain combinations of conditions which make
a unified and comprehensive approach more desirable. For example, a decision
to provide adequate and safe transportation to a majority of the population
requires some subsidization by those with more resources to provide transpor-
tation for those with fewer resources. Given this goal, a mechanism is
required that does not entirely rely on the private market system. Therefore,
the government establishes agencies to collect resources and redistribute
them in a more balanced pattern. However, the existence of several govern- -
mental agencies providing transportation services in an uncoordinated fashion
retains some of the drawbacks of the private enterprise system and reduces the
integration desired of a public system. Because of this situation, some sort
of coordination mechanism is sought that provides public transportation |
equitably while maintaining the existence of private transportation for those
who prefer and can afford it.

Since a public organization does not have the market place to guide its
decision making, it is important that goals be specified before commitment to
a specific organizational arrangement or course of action is taken. Therefore,
the transportation goals of local officials and businessmen in Texas are an
important component of transportation planning organization for Texas. There

are other interests who have goals that must be dealt with. The transportation
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goals of ghe Federal D&pértment of Transportation and the Texas state government
have an impact on the way urban and regional transportation planning is
organized. Also, many basic physical and social goals of individuals are
affected by transportation decisions. It is important to be aware of these

needs in order to be able to be responsive to them.

Federal Goals

The goals of transportation planning are established at the federal
level by the Department of Transportation (DOT). Davis notes that DOT's
stated goals are an attempt to promote economic efficiency by fostering the
development of an optimal modal mix which maximizes transportation service,
convenience, comfort, capacity, and speed. DOT attempts to preserve and
improve aesthetic, environemntal, and social conditions by making transpor-
tation a solution rather than a problem. Maximizing safety is stressed in
order to reduce fatalities, injuries, and property loss. Finally, an attempt
is made to support other national goals related to transpor‘tation.1 Engeler:
and Stuart suggest that implicit in DOT's goals and generally assumed in most
other lists of goals are the qualities of accessibility, range of choice,
diversity of experience, énd amenity. Proviﬂing’accessibi1ity is defined to
mean affording relatively equitable access to institutions of advancement
such as job and educational opportunitfes. Range of choice and diversity of
experience are qualities that enable individuals to experience their total
environments and develop a broader concept of community. Amenities include:
variety, efficiency, ease of contact, and consérvation of human and natural

resources. 2
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National Transportation Study Goals

The U.S. Department of Transportation (DOT) conducted a National Trans-

3 The study was undertaken in order to develop

portation Study (NTS) in 1974.
information that could be applied in future planning efforts. The official.
goals established for the study are of interest because they represent the

long term objectives of federal transportation planners. More specifically,
they give some indication of what the federal government will want to occur

in state and Tocal transportation planning.‘ According to Mongini,_one goal

of the NTS is to develop quantitative measures of transportation that will be
applicable to a future system as well as the present one;4 This would make
comparisons between systems possible at any point in time and would also allow
measurement of change in one system over time.

Mongini points out that the ability to gather the kind of data discussed
above will make it possible to evaluate existing and proposed transportation
systems in terms of their ability to meet goals established by state, regional,
and urban concerns. This evaluation procedure will help identify weaknesses
in transportation systems and suggest means for making corrections.5 In
order for the approach described by Mongini to be effective, state, regional,
and urban governments will need to prepare well coordinated, goal oriented
transportation plans. Failure to do so could result in federal plans being
introduced in the abﬁence of local solidarity.

The NTS is charged with the responsibility of fostering.the continuing
development of coordinated, multimodal transportation planning. To accomplish
this assignment, the NTS has specific goals. One of these is to encourage
increased coordination of U.S. DOT planning grants for the purpose of promoting

~geographically comprehensive multimodal planning. Another goal is to encourage
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the development of transportation plans that are responsive to state and
local long-range (15 to 20 years) and intermediate range (5 to 10 years)
development plans. In order to reinforce intermediate planning activity,
the NTS will promote funding programs to implement priority itens at that
planning level. The development of a data management system capable of
handling quantitative transportation measurements on a national scale will
“also be pursued so that local, state, and federal planners will have access
to current information regarding transportation system performance at all
geographic and political levels for all modes.6
The NTS goals carry several implications for state and local planning.
Chief among these is the increased federal emphasis on comprehensive
multimodal planning at intermediate and long-range levels. Transportation
planning organizations will have to be better organized and funded,
especially at the Tocal Tevel, to conduct this kind of planning. Increased
federal involvement in transportation planning will require greater effort
by state and local planning organizations to maintain control over the
plannihg process énd subsequent implementation. In order to interact with
federal planning efficiently and effectively, a state level transportation
agency will be helpful. Because of the increased federal involvement,
local and state transportation organizations should organize their
planning units to interact and plan with federal officials. By taking the
initiative with federal agencies, rather than attemptfng to ward off
federal influence, state and local planning may establish a more satis-

factory working relationship in terms of local and state control.
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State Goals
State Reorganization

Norman Ashford suggests that states are adopting unitary transpor-
tation planning departments, state DOTS, because of three philosophical
changes in government operation. Legislative reapportionment in state
Tegislatures is producing a proportionate increase in the number of urban
éenators and representatives. This is resulting in a much greater concen-
tration on urban problems and policies than existed in the past. Awareness
of urban issues, in turn, has led to an increase in federal interest in
the area_of social legislation and has fostered a maltiplicity of new programs
that afé forcing state administrative structures to be redesigned. The
net effect has been a general reorganization of state governments. This
reorganization has usually taken place along functional administrative
Tines in order to match new federal organizational structures. As a
result, some states have decided that coordinating all transportation modes
into one state agency is a desirable goal. This kind of consolidation
serves. to reduce overlapping responsibilities and simplify government

operations.$‘

State DOT Goals -

The Council of State Governments (CSG) has suggested a 1ist of major
goals for state departmentsof transportation. Chief among their suggestions
is the creation of statewide transportation plans which would establish goals
for future development and catelogue existing conditions. By selecting the

proper budget and administrative planning procedures, complementary transpor-
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transportation and génera] planning goals could be pursued. Of counse,
pursuing complementary goals can only be done if goals have already been
estabh’shed.8
Other. CSG goals center around coordination and investment techniques
designed to increase transportation planning efficien¢y. By coordinating
and unifying regulation, licensing, and taxation, it would be possible to
exercise greater control over the development and growth of transportation
modes.9 For example, the Texas Aeronautics Commission controls the extent
of commercial intrastate flight service through its powers of certification

10 the Texas Railroad Commission‘regulates railroads and

and regulation;
motor carriers;ll the Department of Public Safety licenses automobile

drivers. 12 There may be an advantage to centra11z1ng these controls so that

~ they can be administered in coordination with each other. 13 The CSG also
suggests the goal of coordinating transportation planning policy with

economic development planning to assist in producing unified state development.
They recommend thét this be done by integrating transportation planning policy
with economic development policy through the meahanism of the state's general
plan. The reason given for making this recommendation is that the direct
relationship between accessibility and land use has a significant influence

on the amount and kind of economic development that 1s‘possib1e. This rela-
tionship also makes possible another CSG goal ofrcoordinating transportation
planning with general state planning policy in order to control and shape

land use development. Formal implementation of these goals in Texas would
require more auihority than the SDHPT possesses since other state agencies

and the office of the governor are involved in general state planning. The

CSG also advocates that state effort to gain maximum benefits from revenue

32




and to distribute funds according to criteria deemed beneficial to the entire
state rather than individual areas. By determining mihimum transportation
service levels and analyzing alternative modal and network combinations for
optimal investment opportunities, more transportation service could be
provided for the money available. A centralized fisca? policy would also
make possible the application of transportation resources to areas of the
state that wouid not be able to afford transportation otherwise.14 These CSG
goals have a broader area of influence than transportation, because increased
accessibility improves economic development possibilities for underdeve]obed

areas and therefore contributes to a more uniform state development pattern.

The ITC hearing testimony described in Chapter II supports the CSG
approach to a Timited degree. Many ITC speakers, however, preferred local
financing and/or 10ca1 contrb] of state and federal funding for transportation
services. Given the expressions of interest in regional level planning by ITC
hearing participants, compkomise may be possible in the form of regional plan-
ning structures that bring control of funding and financing closer to the
local Tevel but still provide a large enough geoQﬁaphica] area to make coor-
dinated transportation planning more feasible.

No matter which particular type of state planning structure is established,
the existence of state level planning policy and guidelines give regional and
urban planning organizatfon a framework for coordfnat{ng their planning decisions.
The CSG believes that estéb]ishing a state level structure is an important goal
because the benefit of centralized coordination is maintained and general state

transportation planning goa]S can be achieved. Also, because the federal

government is increasingly active in national transportation planning, as

evidenced by the national transportation needs studies, it is important that




state governments be in the position of formulating state Tevel policy in
order to be able to take an informed stance regarding their needs and

pr‘eferences.15

While the CSG goal of preparing a statewide position on transportation
planning is a worthy one, it is not necessarily a good argument for centralized
planning. It can be just as easily claimed that planning should be conducted
at the grassroots or local level with the results being integrated into an
overall policy position. The grassroots approach may be more in keeping with
the attitudes and preferences expressed at the ITC.hearings. Despite this
criticism, the goals of establishing a coordinated transportation planning
framework and deveToping a statewide transportatioh planning policy stance
are valid.
| 7In éummary;réfforts to reorganize transportat%on planning at the
state level should consider as possible goals: cehtra]ization of scattered
state transportation planning responsibilities; coordination of trans-
portation p]anning with other state planning activities; and Qeve1opment
of state planning policy to provide guidance for local planning and fof

interaction with national planning efforts.

“Individual Goeals

In addition to the numerous considerations involved in dealing
with federal and state goals, theke are important physical, economic,
and social goals that concern most individuals. These include:

A. Basic Social Needs

1. Personal identity and recognition

2. Control over own destinies - a voice in decision making;
involvement and participation

3. A sense of community or belonging (at the local level)
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Territoriality-identification with a bounded “turf" or
neighborhood

A sense of being part of a united soc1ety at the
metropolitan level

Compatible neighbors

Compatible playmates for children

Stability and security; lack of anxiety

Basic Environmental Needs

WM
o« o o

goxlmm-b

9.
10.

11.
12.

Clean air, unpolluted water, trash-free land

Low levels of noise and vibration

Conveniently situated local services: parks, schools,
shops, churches

Compatible mixtures of land uses

Adequate shelter

Privacy

“Uncongested transportation systems (in the locality)

Preservation of buildings and sites of unusual beauty

or historical and architectural interest

Preservation of established neighborhoods . .
Environment allowing social contact within the
neighborhood

Safety and security, especially for children

Avoidance of commotion, such as during major construction

Basic Access Needs

1.

Access to employment, whether one has an automobile or

not

Access to the facilities and services of an entire city,
whether one has an automobile or not; mobility, opportunity,
and variety

Low travel times

- Low travel costs

Safety while traveling

Reliable means of travel

Comfort and convenience in travel

Choice of mode of travel

A transportation system that is comprehensible because
it is orderly; one can find one's way around easily

Basic Economic Needs

-
.

lower income and minority groups.:

Avoidance of financial losses occasioned by the con-
struction of transportation facilities

Preservation of commun1ty tax base (municipal or county)
Maintenance of economic stability of a community

Low transportation costs, both capital and operating
Encouragement of economic growth, gspecially for the
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It has been suggested that the failure to deal well with individual goals
has been a primary cause of past resistence to highway construction p]ans.17
None of the organizationa1 approaches to transportation planning suggested in
this report will guarantee that these goals will be accomplished. Indeed it
is probable that there will be disagreement over how they can be met. What
is important here is that the goals be kept in focus as a means by which to

evaluate the worth of alternative organizational planning forms.

Organizational Goals

Morevgenera1 goal criteria for organizational structures at the state
Tevel have been developed. These criteria center around basic organiza-
tional needs that are important for efficient and effective administration
of a comprehensive, multimodal transportation program. They emphasize the
need to be organized in such a way that a unified, multimodal transportation
system approach is facilitated. Certain structural steps are recommended
by Keese to reach that organizational Qoal. One is to provide individual
officials with the necessary power to carry out their tasks relative to
effecting a unified tranpsortation system. Another is to ensure that all
modes and all geographical areas have equal organizational status and are

18 He also recommends that the

programmed to receive equal consideration.
administrative structure be flexible enough to absorb and discard programs
in an effort to achieve an arrangement of activities that is efficient and
oriented toward total transportation objectives. In addition, the organiza-
tional structure should contain administrative positions that are parallel

to local and federal levels in order to develop good channels of communica-

tion.19 Finally, Keese suggests that there should be accountability.
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Delegated authority should be sufficient to allow personnel to carry out
their responsibilities. Program performance should be clearly identified
with responsible officials so accountability can be pjnpointed.20 Without
identification of responsibility, as described by Keese, it is very diffi-
cult to determine cause and effect and make subsequent organizational
improvements or adjustments. Because multimodal transportafion planning
organization is relatively new, it is probable that adjustments will be
 necessary.

Essentially, these criteria suggest that in order to have a successful
transportation planning organization, it is necessary to give planners the
power to plan on a coordinated, multimodal basis. Furthermore, the organiza-
tion should have goals that are reflective of a unified transportation plan-
ning orientation and accountability procedures that make it possible to
adjust the administrative structure. The next chapter describes alternative
administrative and planning organization models and discusses their relative

advantages and disadvantages for accomplishing planning goals.

Summary

Goals are an important component of public agency organization and
operation since the market place cannot be relied on for guidance. The U.S.
Department of Transportation has formal operating goals that include pro-
moting economic efficiency, preserving and improving aesthetic, environmental,
and social conditions, maximizing safety and supporting other national goals
and objectives. An indication of future federal transportation goals can
be obtained by examihing the 1974 National Transportation Studyf A major
emphasis of the study is to support the further development of coordinated,

multimodal transportation planning. In support of this goal, the NTS intends
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to: develop a quantification precess that will make transportation system
evaluation possible; promote the use of planning grants to produce compre-
hensive transportation plans; encourage development of plans that reflect
state and 1oca] long and intermediate range goals; and support the concept

of funding intermediate fange priority projects. In view of increasing
federal activity, state, regional, and urban governments will need to prepare
well coordinated, goal orientedVtransportation“p1ans. Failure to do so could
result in federal plans being introduced in the absence of local solidarity.

‘In recognition of federal and other pressures, state transportation
planning goals are changing. The Council of State Governments recommends a
series of goals that states may choose to pursue. Essentially, these goals
attempt to achieve a centralization of planning responsibilities, coordina-
tion of transportation planning with other state planning tasks, and develop-
‘ment of state planning policy guidelines for uséfin_gUiding urban planning
and interacting with federal planning efforts.

Transportation planning affects the social, economic, and physical
goals of individuals. It has been suggested that the.failure to deal well
with individual goals has been a primary cause of bast fesistence to highway
construction plans. Planning organizations should provide for more citizen
input in an effort to address the problem.

Planning organizations should also develoﬁ administrative policy that
will facilitate comprehensive transportation planning. Basically, this
would entail adoption of goals that are reflective of a comprehensive trans-
portationiorientation and delegation offthé“ﬁéeessary power to planners to
conduct multimodal transportation planning. There are issues in state and

Tocal transportation planning that influence the content of administrative
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policy and, consequently, the kinds of goals that are adopted, Chapter
IV identifies these issues and discusses appropriate organizational arrange-

ments and processes for dealing with them.
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llTexas Legislative Budget Board, Performance Report to the Sixty-
Fourth Legislature (Austin, Texas: January, 1975), p. 360.

121444., p. 378.

13T_here are a number of state agencies involved in or related to
transportation in Texas in addition to the SDHPT:

(1) The Commission on Alcoholism is charged with the responsibility of
educating the public about the dangers of drinking and driving. It also
cooperates with other agencies dealing with road safety.
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(2) The Texas Aeronautics Commission is responsible for developing air
transportation in the state. In fulfillment of this responsibility, the
Commission ‘

“participates ‘in the’improvement and development of air
transportation facilities in communities by providing financial
and technical assistance,

directs the development of a commercial intrastate network by
the certification and regulation of intrastate airlines, and

promotes air safety measures among fhe continuously 1ncreas1ng
number of general aviation p110ts by conducting educational air
safety courses."

(3) The Texas Air Control Board monitors air quality within the state
and recommends appropriate action to improve air qua]ity when needed.
One of the concerns of the Air Control Board has been air pollution by
-~ automobiles in congested areas. This problem has definite 1mp11cat1ons
for transportation planning in Texas.

(4) The Texas Coastal and Marine Council assesses and plans for coastal
resource management and other marine related activities, a major area
of concern being the Gulf Coast Intercoastal Waterway. Actions taken
by this organization have potent1a1 impact on 1ntercoasta1 shipping and
on Texas ports.

(5) The Texas4Department of Community Affairs exists to provide Tocal

communities with assistance in maintaining and developing essentia1

public services. In addition to administering general planning . :

assistance and other programs to which transportation is re]ated the
Department also adm1n15ters the Office of Traff1c Safety.

(6) The .Good Neighbor Commission is responsible for deve10p1ng 1mprove-
ments in travel conditions for migrant laborers in Texas.

(7) The Governor's Office, in addition to conducting specific projects
such as the Transportation Needs Study Through 1990 and the Texas Air-
port System PTan serves as the clearinghouse and coordinating point for
all planning activity and projects at the federal and state levels.

. (8) The Texas Advisory Commission on Intergovernmental Relations was
created to "improve coordination and cooperation among-all governments

in Texas by providing research, 1nformation, and advisory services to
public officials and citizens of Texas". There are four policy committees,
one of which is the Community Deve]opment Committee which includes
transportation in its policy deliberations. . :

(9) The Texas Offshore Terminal Commission is responsible for developing
a deepwater port to accommodate supertankers.. The number and location of
these ports will definitely inf]uence,transportatlon in Texas.
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(10) The Texas Railroad Commission was originally established to regulate
the railroad industry. It has been expanded to include supérvision of
motor carriers. Included in its responsibilities are administering

rates on express companies, trucks and buses within the state and

~ hire" ground transportation. The Commission establishes:

"Qualification of motor carriers, motor buses and trasspor-

~tation brokers ,

Registration and Ticensing of motor carrier vehicles and motor

guses

Rate making

Rate auditing . . . "
(11) The Department of Public Safety is responsible for enforcing traffic
laws, patroling the highway, licensing drivers and supporting safety
education.

(12) The Central Education Agency 1is in charge of safety and driver
education in the high schools.

(For substantiation and further information on the above agencies, see
two reports of the Texas Legislative Budget Board: Performance Report
to the Sixty-Fourth Legislature, January, 1975, pp. 231, 268, 316-7,
347, 360, 378, 432; Legisiative Budget Estimates for the Fiscal Years
Ending August 31, 1973-74, January, 1973, Section III, pp. 3, 7, 29, 57.

14Ashford, "The Planning Function," pp. 57-58.
Brbid.

16Rpger L. Creighton, “"Conference Summary," Highway Research Board
Special Report, No. 105 (Washington, D.C.: 1969), pp. 6-7.

‘ygee'Frank Colcord, Jr., "Transportation and the Political Culture,™

Highway Research Record, No. 356 (Washington, D.C.: 1971), pp. 32-42,
and Robert C. Young, "Goals and Goal-Setting," Journal of the American
Institute of Planners, XXXII, No. 2 (March, 1966), p. 79.

lE&Chaﬂes Jd. Keese,‘Draft Memorandum: Qutline of Two Alternative
Governmental Structures: I.T.C. and State D.0.T. (May 23, 1974), p. 3.

B1pid.
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CHAPTER IV
ISSUES IN STATE AND LOCAL TRANPSORTATION PLANNING

Issues in State Transportation Planning

State governments are taking an increasing interest in comprehensive
transportation planning :and mass transit systems. In addition to being
pressured by federal action, states are being criticized by citizen groups
disenchanted with traditional urban transportation planning and implemen-
tation techniques. Mitchell has noted factors influencing the state role
in urban transportation p1ann1’ng.1 He points out that local jurisdictions
are the creation of the state and enjoy their power to legislate and plan
as a result of authorization by the state. In effect, cities serve at the
pleasure of the state, which has the option to alter its delegation of
authom’ty.2

Since urban areas are major components of a state's economy, society,

and politics, Mitchell reasons that state agencies have an essential interest

in maintaining urban welfare. For example, the state has prime responsibility

for prudent use of public revenues and, especially in highway development,
controls the planning, financing, construction, and maintenance of most state
projects, including those that take place in urban areas. However, while
state governments have control of the implementation of highway plans, they
have often designated municipalities or other state agencies as policing
authorities, thereby fragmenting control of transportation facilities.

The Cities Enabling Act further weakened the State's role by allowing
cities to work directly with the federal government in matters concerning
mass transportation. The legislation made no mention of the need for

coordination between individual cities and the State. However, the Act did
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not remove the requirement that the A-95 review procedure be followed by
cities applying for federal grants.  Therefore, it was technically possible
to coordinate mass transportation planning. Since the A-95 review proce-
dure takes place after applicants have done the bulk of their planning,
coordination was difficu]t.4

Some state planning agencies are making efforts to strengthen their
role by providing advice and assistance to urban planning agencies. In the
case of state highway departments there is abundant skill and experience
with-highway and traffic engineering but relatively Tittle familiarity with
multimodal transportation systems. This supply of expertise can be a pro-
blem because state governments have given themselves relatively little
authority to get involved in generai urban area planning, except for highway
departments, which do have a great deal of control of highway planning
within urban areas and can strongly influence general urban planning in
an uneven manner.5

Gakenheimer claims that because the states are the most powerful
geographical areas and political subdivisions below the federal 1eve1, they
may provide the best location for ceordinated transportatien planning. He
explains that the existence of a continuing relationship between state and
federal agencies provides a well-developed working interface that is not
generally available to urban levels of government. The fact that state
government is in a position, constitutionally and practically, to exercise
executive power makes it more able to implement plans than most planning

bodies.6
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Organizational Issues

According to Pecknold, there are a great many organizational issues to
be dealt with in establishing a statewide planning organization. For
example, should there be a modal or functional approach? What role, if
any, will commissions play and will planning and construction be integrated
or will they be separate responsibilities? Because of the many other
governmental bodies to be dealt with, intergovernmental relations will be
an important activity. Responding to the entirely different requirements
of the federal Department of Transportation and those of local governments

will require careful organization.7
Regulation and Financing

Pecknold notes that the sensitive areas of regulation and financing
will also be involved and some type of coordination of regulation and
| financing wili be required. If regulation and financing are completely
sepérated activities, the possibility of fragmentation of effort exists.
The main issué'regarding financing revolves around the question of who pays
and how much. Those invfavor of pfoviding revenue from general funds argue
that, because of its economic and social benefits, transportation should be
supported~by everybody. On fhe opposite side are those who maintain that
each transportation mode should be self-supporting so that the people who
do not use a particular mode do not have to pay for 1t.8

Since the concept of multimoda] planning is relatively new, Pecknold says

that determinations regarding its app]ication“under varying circumstances

. must be made. For example, how can multimodal planning be applied when

funding is carried outrseparétely‘for each mode? Since each mode of
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transportation already has a planning and implementation process, how

will the state comprehensive planning approach incorporate these activities?
Of great significance is the problem of dealing with competition among regions
and between regions and the state. When the state is in a position to plan
transportation, there is a potential for altering and otherwise controlling
regional competition by manipulation of access among the regions and between
the regions and other states. Competition also exists among modes of trans-
portation. Care will have to be taken to ensure that distortions do not
develop because of decisions that unfairly assist or: disrupt a particular
mode. Essentially, the problem will be one of resolving trade-offs among
modes in order to achieve the best investment level given an industry that

contains both private and public organizations.9
Timing

Timing will be a critical matter for statewide comprehensive transporta-
tion planning. There are valid reasons for conducting both Tlong-term and
short-term planning efforts. However, limited resources generally preclude
conducting both with success. It has been wé]] argued that tong-term
planning is necessary in order to provide a focal point toward which to
move.- It is claimed that fai]ure to provide direction will result in-a
poorly developed product. For example, if a long-term state highway system
plan is not available to urban areas, coordinated planning is made difficult.
Local plans are developed without the benefit of knowing where major
corridors of regional and state significance will be Tocated. At the same
time, local growth may be structdred in a direction that is detrimental to

overall deve]opment;]o
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On the other hand, proponents of short-term planning point out that
current projects need to be planned and are more releyant than plans pro-
jected twenty or thirty years into the future. Here, also, there:are
important trade-offs to be considered, especially in terms of cost,

relevance, and practica]ity.]1

Problems with State Role

The process of developing successful urban, regional, and state
transportation planning will be greatly aided by recognizing the positive
role that the. state can play.  Pecknold. 1ists a number of uncer -
tainties about how the state would carry out a comprehensive transportation.
planning role. Some of these uncertdinties are due to problems that lie
outside the scope of this study but are important to comprehensive trans-
portation planning. Problems of this kind include: identifying special
studies and analyses necessary for planning with different modes; identifying
differences in analysis, forecasting, and evaluation procedures and methods
for each mode; determining whether existing techniques for assessing social,
environmental, and economic impacts are satisfactory for multimodal planning;
and determining whether urban transportation data collection and analytical
techniques are applicable to statewide planning and vice versa.]2 Further
research on these problems will provide helpful information regarding
transportation planning organization. Until such research is conducted,
unified transportation planning organizations.will have-to:proceed on é
trial and error basis in these areas.

Other items that Pecknold.lists include: _determiming if regiondl trans-
portation plans can be aggregated into a coherent statewide plan; identifying

procedures to be used for securing public invo}vement in multimodal planning;

47




identifying procedures for integration and coordination of transportation
and other planning processes; and developing techniques for formulating high

13 These are items that can only be

and low capital intensive programs.
resolved as more experience is gained with comprehensiye transportation
planning organization. While this repotrt suggests: various organizational.
configurations for conducting social studies and analyses and the other
activities Tisted above, it is recognized that methodology for carrying out

these tasks needs to be evaluated, improved and, in some cases, newly

developed through further research:

The Fedéralﬁlmpact on'Statg?and?Loca]iP]anning

The state planning process simply does not operate in a yacuum. The
authority and activity of the federal government must be accounted for and
programmed into comprehensive transportation planning at the state and
Tocal Tevels. Organizational approaches that do notrdd this will be
incomplete.

The federal government has taken an increasingly signifiéant role in
transportation planning at the state and local level. A major step in that
direction was the 1962 amendment to the Federal-Aid Highway Act. Now known
as "3C", the Act required that urban areas &f more than 50,000 population
have a continuing, comprehensive planning process conducted cooperatively
between the state and local governments. The intent of the legislation is
expressed in a subsequent implementation memorandum which indicates that
"ideally, all political subdivisions should participate in the transporta-

tion planning precess."]4-
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The - same memorandum established the wide scope of interest with which

transportation planning should concern itself by setting forth ten basic

elements:
1. Economic factors affecting development.
2. Population studies. ’
3. Land use. )
4. Transportation facilities including those for mass transportation,
5. Travel patterns.
6. Terminal and transfer facilities.
7. Traffic engineering features.
8. Zoning ordinances, subdivision regulations, building codes, etc.
9. Financial resources. 15

10. Social and community value factors.
Including land use, maés transportation facilities, and social and community
value factors into federal highway legislation, in effect, formalized the
¢oncept held by some that transportation is an integral part of society
and environment and cannot be planned and implemented independently. The
extension of this philosophy is manifested in the form of the Action Plan
statements whiéh describe the organization to be used and the procedures
fo]lowed in identifying economic, social, and environmental effects and
involving other agencies and the public in planning at an early stage in
the process.

Other important factors in selecting organizational approaches include
revenue and expenditure policy as well as the role the federal government
chooses to play in terms of Qrovidiag»guidance_éf a soctal, economic, or
physical character. The structure of revenue and/or expenditure policy =
dicﬁﬁ$e5§ to some degree, certain aspects of the planning approach. For
example, the principles and methods used for distributing and supervising

federal funds _fequiresi.ggeﬁiﬁiCﬁaCtﬁgns@@m;thegpantaaf the receiving.

agencies. The guidance provided is a- function of the dominaht po

IR

viewpoipt's conception of the national interest, states' constitutional
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rights and the amount of unity considered desirab]eAamong states,

their regions, and 1oca1'communit1es. These factors are variable and will
probably a]ways be so. Therefore, it is logical to maintain as flexible an
approach to them as possible. This would suggest that alternative organiza-
tional structures should be available to be made use of as needed. It will
also be helpful if the structures themselves are somewhat flexible in order

to respend better to individual differences among regions and localities.

.................

It can be said that the State of Texas has had a fragmented transporta-
tion planning effort. The SDHPT has done the majority of planning through
its highway and expressway-related work. However, this has been a unimodal
rather than comprehensive approach. Tentative and somewhat limited steps
were taken to broaden statewide comprehensive planning by establishing the

16

Texas Mass Transportation Commission -~ and the Interagency Transportation

17 These groups were designed to proyide advisory and consultive

Council.
assistance to other entities. Because of the direct relationship between
cities and the federal government established by the Cities Enabling Act,
statewide coordination of transportation through state organizatiéns5was
difficult.

According to Mitchell, local transportation planning has a longer
history and more deeply rooted tradition than does planning at other levels
of political jurisdiction. The va1ue of local autonomy is strongly entrenched
and a definite factor in organizing for transportation planning. This results
in a tendency for local political jurisdictions to resist attempts at consoli-

dating planning and implementation efforts, a tendency made easier by the

Cities Enabling Act. At the same time, there is a temptation to join a
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broader based planning organization in order to reduce the'relative power
of state and federal gevernment. The key to the matter is to take that
action that retains the greatest amount of local planning authority. Since
local communities will be required to live with transportation decisions
and also to pay for them, it is imperative that they participate;18
Financing is identified by Mitchell as a éontinua] problem for urban
areas because of the heavy drain on their resources due to urban renewal,
rising expectations for public serivces, and increasing costs of services
and public works. Although financially weak, Tocal governments are
unsurpassed in their knowTedge of local conditions and often possess a high
quality of general planning skill and knowledge.19 Despite this ability,
Mitchell claims that there has been a noticeable lack qf success in developing
urban transportation plans. In the past, there has been a weakness in
transportationvpﬂanning methodology and lack of support from local officials
and the pub]ic; }Urban planning efforts also suffered from a shortage of
staff and budgeting. A major difficulty with urban transportation planning
has been its isolation from local politics. If elected officials are
responsible for fundfng and imp]emeﬁting transportation planning decisions,
much more attention might'be paid to transportation issues. Another
restraint on the development of local and regional transportation planning
has been the fact that funds are distributed through federal and state
agencies which keep very tight controls on how money is spent and what kind

of technical work is done. This Tlack of flexibility has probably hampered
20

incentive for developing local solutions to transportation problems.
With the advent of "3C" planning, metropolitan and urban agencies

have developed representative boards containing elected officials from each
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political subdivision and represéntatives from relevant federal and state
agencies. This approach to local planning may run into difficulty because
of the relatively large number of people attempting to reach consensus.
Complications can arise due to the great variety of interests which are
represented on the boards. Sometimes these interests conflict with each
other and produce obstacles to cooperative efforts. In anticipation of
this problem, some agencies have operated through a strong executive com-.

mittee. However, this approach reproduces the problem of a lack of technical

and jurisdictional representation.21 Should these kinds of problems occur,
gﬁ;;- assistance in the form of state poliey:.planning:may bega;valuable;tobi for
‘i@gai>p1§ﬂai@gsefﬁerts@;§“ ‘ EEESE A |

Aspects of State Policy Planning

A national transportation conference in February, 1974 came to several
conclusions regarding the importance of policy planning for comprehensive
transportation planning functions at the state level. The fi¥st recam- -
mendation was that policy planning is impdrtant enough to be made the basic
function»of a group attached‘to or communicating directly with the top
transportation planning organization in the state. For states without
departments of transportation this could mean either the state planning
office, the Highway Departmént, or the office of the governor. The policy
planning group, wherever it may be housed, should possess the capability
or have access to expertise capable of using the various analytical techniques
necessary for evaluating transportation policy issues.

The requisite techniques include: needs studies, standards and per-
formance measures and benefit studies; studies structured in the same manner

as the National Transportation Study; budget and finance analyses; economic
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analyses; performance, scheduling and customer satisfaction analyses as
indicators of quality of service; simulation studies; studies of impact on
consumers, nonconsumers, transport companies, and government bodies; resource
allocation studies; and opinion and behavior sur‘veys.z2 The conference
also reported that a mix of skills and academic backgrounds would be
beneficial to comprehensive transportation policy planning efforts. The
following areas- of expertise were recommended: (1) political science,
(2) public administrations, (3) budget analysis, (4) program planning,
(5) economics, (6) transportation planning, (7) transportation analysis,
(8) transportation engineering, (9) law, (10) financial analysis, (11) regional
planning, and (12) land use p]anm’ng.23

In addition to the mix of skills and academic backgrounds Tisted above,
it was suggested that professional transportation policy planners be prepared
to fulfill several basic roles. The role of problem identifier is to determine
whether the solutions to be squght in a particular case are "organizational~
procedural” or "systems-project" in nature. In essence, it is necessary to
determine whether a problem is policy re]ated or design related. The role |
of options identifier is to coordinate, negotiate, and be a catalyst for
alternative solutions. The Tast two roles include being an innovator and
initiator of new policies and interpreting information and analytical find-
ings for the public, the policy group, and urban. planning organizations. As
a group, policy planners should foster the development of a Tegislative pro-
gram that is consistent with their policy formulations. They should also
monitor state and federal legislative activities that have an impact on
policy planning. Finally, policy groups can involve themselves in public
information activities that emanate from the transportation department to
be sure that new.policy is not accidentally created by inaccurate public

, 2
announcements. 4
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If it is decided that comprehensive transportation planning at the
state Tevel in Texas should be conducted by a DOT, there are alternative
organizational approaches:

1. Reconstitute the appropriate state transportation departments
into a s1ng1e Department of Transportat1on under a single
commission and Director, preserving the const1tut1ona1ly '
dedicated fund1ng category.

2. Include as a function of the State DOT, all transportation
regulatory functions of existing departments. {

{Alternate) 2. Exclude as a function of the State DOT all economic
regulatory functions of existing departments, leaving them as
a function of existing departments or' a Utilities Commission.

3. Allow for a functional organization of the State DOT utilizing
strengths of the existing departments oriented to the broad
functional categories of: --planning and funding - design,
construction, and maintenance - operation and control -
regulation.

; 4. Explicit recognition that the existing dedicated funding will

g not necessarily be sufficient for meeting the total transpor- .

@ tation needs of Texas. The Department of Transportation would 25
present consolidated resource needs for statewide transportation.

The same source suggests several advantages and disadvantages of a
Department of Transportation:
ADVANTAGES OF A D.O.T.

1. Integrated planning and programm1ng based on total transportat1on
needs, alternatives, and resources.

| 2. The single department concept could eliminate duplication and:
; permit optimum use of expertise, facilities, and other resources.

3. It could provide for a single coordinated legislative program.

4, It could allow for the inclusion of areas not now under an
existing State Department and for broadening of existing areas.
Water Transportation is an examp]e

5. Federal legislation may soon require a State Department of
"~ Transportation to administer Federal Transportation Programs.
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DISADVANTAGES OF A D.O.T.
1. It could well create a concentration of power.

2. It might be much more difficult to develop meaningful goals
and objectives that will stimulate the dedication of purpose
which characterizes the existing transportation departments
in Texas.

3. Since implementation of programs depends upon public support
- as well as joint and separate responsibilities among various
levels of government, the mutual respect and cooperation

among existing jurisdictions might be diminished.

4. Based on the experience of the Federal Department of
Transportation;=it is-highly-probable that a State Depart-
ment of Transportation will become modally oriented with-
-existing departments being submerged under another level of
authority.

5. Since there will never be enough money to completely satisfy
the transportation needs, the competition for funds among
the vaggous segments and modes will probably not be dimin-
ished.<

Organizational Processes

A No matter which organizational structure is ée]écﬁéd,'édmprehensi?é
tfénsportatioh planning at the state level will have to establish certain
organizational processes. It must have the capability to plan and implement
a multimodal transportation infrastructure that facilitates and guides the
social, economic, and environmental development of the state systematically.
Developing a systematic comprehensive multimodal transportation planning
network that coordinates regional, metropolitan, and local transportation
planning is also important.

Melchel suggests that steps need to be taken to monitor and control
transportation impacts, including incorporating mechanisms into the planning
network that protect and encourage the care of natural resources and incor-

porating mechanisms into the planning network that ensure the proper
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utilization of technology. He also thinks that it would be helpful to estab-
lish decision making procedures that produce benefits at Tow investment cost
and result in few disbenefits. However, concern with costs and benefits
should not be allowed to preclude consideration of a variety of alternatives
and attempts to satisfy a wide range of goals. Assessment of alternatives and
goals will be improved by establishing citizen participation techniques and
brograms that provide citizen input before, during, and after planning takes
p]ace._ Finally, he maintains thét an agency should be structured in a manner
that anticipates the possibility of rapid societal and technological change
and provides mechanisms for responding to these cha_nges.27
The way to determine if a comprehensive transeortation planning organi-
zation, charged with complete transportation planning responsibility, is
meeting its objectives, is to evaluate its performance characteristics, This
can be done by evaluating the organization fn terms of certain accomplish-
ments and continuing activities. No matter which particular organizational
arrangements are chosen, an agency can have one group that is responsible
for determining the degree to which certain criteria are met. The following
examples are indicative of criteria to be usedé
| 1) Is the p1anning_process coordinated with state population and
land use policies?
2) Does the process successfully establish land use impacts on
transpertation and vice.versa?
3) Is the organization capable of projecting passenger trip distribution
accurately among alternative modes for varying transportation plans?
4) Is the organization capable of accurately projecting freight ship-
ment distribution among alternative modes for varying transportation
plans? |
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5)

7)

8)

9)

10)

1)

12)

Does the planning process successfully determine passenger travel
pattern changes according to alternative transportation plans taking
into account user costs, supplier costs, environmental impact, and
land use impact?

Does the planning process successfully determine freight travel
pattern changes according to alternative transportation plans and
rate structures taking into account shipper and supplier costs,
environmental impact and land use impact?

Does the organization continually and regularly monitor freight
shipments for changes in trends of costs and amounts shipped for
various Tinkages of the system?

Does the organization continually and regularly monitor passenger

~and vehicle trips for changes in trends of cost and number of trips

for various links of the system?

Does the organization display a complete grasp of the operational
and financial requirements of private carriers through its actions
vis-a-vis the private carriers?

Does the planning process result in projections of vehicular and
person volumes that are accurate and detailed enough for use by
design engineers?

Are. the pricing-and financing“data in regard te freight rates,
passenger fares and capital investment productivity accurate
enough to be of,ugg'to admﬁnistrators and policy makers?

Is the process sufficiently flexible and rea]istic to provide

quick, reliable data to administkators on an as needed basis?28

57




These performance measures do ndt establish the existence or non-
existence of a comprehensive transportation plan, nor are they a compre-
hensive 1listing of all possible criteria. They do assist an organization
in determining to what degree their objectives are being met. When making
incremental organizational adjustments, it is possible to evaluate the
relative gain or Toss that will be occasioned in the change by applying
these criteria to the proposed changes and judging the degree to which each

- “performance measure=1is satisfted:—

Systems Planning

The discussion up tb this point in the chapter_is intended to state the
tasks and processes by which planning takes place. It does not delineate the
differences in responsibility between statewide planning 1eve1§ and regional
and urban planning levels. The distinction is an important part of the develop-
ment of planning organization for each level.

One of the major state level responsibilities is that of systems plan-
ning for the various transportation modes. System planning responsibilities
will vary somewhat due to modal differences and because state responsibility
is assigned to more than one agency. System design for highwayénincludes
siting and design factors and attempts to accommodate all roadvsystems while
systems p1ahning for bus service is.concerned with the design of routes and
the coordination of interline connections. Commercial airline systems plan-
ning deals with air route and airport systems while general aviation systems
planning is Timited to airport systems. Systems planning for rail service
includes rail passenger systems and ra11-freight systems design. For
trucking activities, systems planning is limited to expressway routing systems.

Canal systems planning is coordinated with both rail and highway systems as
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well as parts. Finally, pipeline systems are related to both rail and
canal systems.29
In addition to these planning responsibilities, the National Research
Council recommends that state level planners be authorized to determine
location, investment, and minimum service level criteria for each transpor-
tation mode. For highways these decisions can include establishing corridor
location and investment levels according to type, lTocation, and timing of
highway construction or highway improvement. For bus systems, these decisions
can include determining levels of service, general terminal Tocations, price
levels, and bus sizes. For commercial airline systems, these decisions can
include general airport location, size, cost and use of air space, price
levels, and Timitations on types of airplanes using airports. For general
aviation systems, general airport location, airport size and cost, use of air
space, price levels, and Timitations on type of airplanes using an airport
can be determined. General station location, investment levels, price level,
level of service, and grade crossing protection criteria can be determined
for fai] passenger service. Rail freight service decisions can include invest-
ment levels, terminal location, pick-up and delivery frequency, coordination
with trucking systems, price levels, and grade crossing protection criteria.
For truck service, location of terminals, truck size, and price levels can
be determined. For canal systems, investment levels and maintenance costs, -
as well as recreational use can be determined. For al] modes; statewide
transportation planning should be concerned with the 1nteréction between
access by each mode and the resulting economic and population distributions
and levels. Finally, the State bears a shared responsibi]ity_with regional

and Tocal entities to preserve natural, historical, and aesthetic va]ues.30
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The National Research Council also suggests areas that the state should

leave to the discretion of regional and urban planning authorities. In

general, these are the matters that can best be determined at the local

Tevel given general state guidance through a system planning framework.

These items vary somewhat by mode but generally deal with physical design,

daily operations procedures, and management:

1.

Highways - 1) route locations 2) engineering design; 3) corridor loca-
tion of highways not owned by state or federal government; 4) traffic
engineering; 5) traffic control.

Bus systems - 1) specific siting of terminal; 2) scheduling; 3) manage-
ment of the system; 4) management of daily operations; 5) safety
standards and procedures. | |

Ajr passenger systems - 1) specific siting of airport; 2) scheduling;
3) management of daily operations; 4) air traffic control operations;
5) safety.

General aviation systems - 1) specific siting of airport; 2) scheduling;
3) management of daily operations; 4) air traffic control operations;
5) safety. |

Rail passenger and freight service - 1) scheduling; 2) management of
daily operations; 3) safety.

Trucking systems - 1) mané§§ment of daily operations; 2) specific
terminal and warehouse siting; 3) safety.

Canal systems - 1) operations.

Ports - 1) physical design; 2) port management; 3) management of

daily operations.

Pipelines - 1) safety; 2) management of the system; 3) management of

daily operati-ons.31
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By making a careful distinction between state level and regional and
local level planning responsibilities, the probability of inefficiencies
and friction occurring is reduced. . The division of responsibility suggested
in the precedfng~sectiOﬁiis{ba§e¢*éa a:pantitular;aﬁproaeh'to planning
organization. This approach attempts to.retain the advantages of unified
planning by establishing a comprehensive system planning framework. At the
same time, flexibility and responsiveness to local needs are accommodated. by
providing for local planning, design, and management within the context of
the overall system. Alternatives for local planning .organization are dis-
cussed in the following chapter. A discussion of unified planning organ-

ization at the state Tevel will be conducted in a subsequent chapter.

Summary

State government has a vested interest-and a:legislative mandate to
maintain the general welfare, but-has lost seme of its authority in the
area of transportation plannihg and implementation. ‘Some -of this authority
is delegated to local government by the state and a further transfer of
authority took place when passage of the Citieernab]ing-Act permitted
cities to negotiate directly with the Federal Government without substantive
state involvement. Still, state government is the strongest 1eve1 of
goVernment below the federé] 1evei and has the capability of exercising
exécutive'powers; therefore, it may be -the best location for comprehensive
transportation policy planning. Organizational issues, regulation and
financing problems,and matters of timing will have to be dealt with. Also,
further research will be needed to determine the adequacy of existing planning
techniques and to develop new;teéhnihﬁés fér'muﬂtimOdaT"piahhihg!negds at the

state level.
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The Federal Government has had a significaﬁt impact on .state and urban
transportation planning. Their most notable aétion has been an attempt to
implement the concept fhét transportation is an integral part of society
and environment and cannot be planned and implemented independently.

Autonomy is highly valued and resistance to.conso]idated‘pTanning efforts
is strong at the local transportation planning level. There is a simultan-
eous attraction to broader based planning organizations in order to reduce
the relative power of state and federal government. - This internal conflict
among local planning bodies has not yet been resolved. More time will be
irneeded to determine the direction that local officials prefer. Some
guidance may be provided by state policy planning efforts.

State transportation policy planning is a function that should be
attached to or in direct communication with the state's highest level trans-
portation planning organization. The policy planning group should have a
full complement of analytical techniques and professional expertise. Policy
planners have several roles to fulfill. Their roles include: determining
whether problems are policy or deSign related; coordinating, negotiating, and
being a catalyst for alternative solutions; innovating and initiating new
po]icieé; and interpreting information and ahaTytica] findings. Finally,
policy planners should encourage the development of legislation thatrsup-
ports their goals. ' |

There are pros and cons to a state transportation planning process.

The final test will be whether the process is established in a way that

supports and facilitates urban and regional transportation planning.
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CHAPTER V
URBAN TRANSPORTATION PLANNING ORGANIZATION

Intrdduction

Gakenheimer and others have undertaken a survey study of several
transportation planning organizational structures used in the United
States.| Based on qualitative analysis, they make judgments regarding the
relative succegs'of transportation planning conducted by cooperative
political jurisdictions in urban areas. The authors maintain that attempts
to establish urbén‘sca1é tfansportation planning organizétiens have ﬁét |
with relatively little success in the past. They say that this failure is
largely due to attempts to provide adequate representation for such groups
by seating at least one elected official from every county, city, and
interested state and federal agency involved in the area. The result is
often a large, unwieldy organization representing all the various nétura]
conflicts of interest contained in an urban area. Also, the authors fur-
ther postulate that opposing viewpoints 1nhibit consensus and obstruct the
production of good urban transportation p1ans.2

The aboye criticism probably has greater véh'di ty for 1a;ger urban
éxeas; Those areas composed of many political jurisdictions may also

experience difficulty with unwieldy organizations. However, as urban size

decreases, the compes1tion of representative boards is prebab1y more

manageable. In either case, it is more 1mpertant that opposing points of
" view and natural conflicts be represented “and negotiated through unwieldy
bdards rather than ignored in favor of limited board size. Failure to

‘resolve conflicts at the pTanning stage may“resplt 1nvmore prolonged and

expensive delays when transportation plans reach the implementation stage.
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As noted eak]ier, Gakenheimer reports that some organizations encum-
bered with large memberships have developed strong executive committees in
order to bypass organizational problems. However, this approach lacks
technical and jurisdictional representation and may also result in expensive
delays when transportation plans reach the implementation stage.3 This can
be an especially serious problem for a transportatioh system if a strate-
gically located political jurisdiction has not been part of the committee's

planning process and is not inclined to cooperate at the project stage.

Desirable Organizational Characteristics

Technical Adequacy

The Stage of Wisconsim conducted a study of highway system planning in
its urban a-reas.4 The methodology used relied heavily on interviews and
analysis of plan implementation. While not directly apprcaﬁ]e to Texasr'

and not descriptiVe of Texas highway planning, the results are worth con-

sideration when attempting to develop improved urban transportation

planning ekgahizationa] apprdéches. A major préb]em in Wisconsin was the
technical adequacy of the plans in terms of engineering criteria. By
examining the methodology used to develop plans, the study determined that
Tocal highway system planning attempts were often conducted on the basis of
intuitive judgement rather than quantitative analysis. Therefore, the plans
did not provide a sound rationale for long term capital investment. More
crit%ggfly,»the plans were not long-range in orientation and cou]d not be
depended on to provide comprehensive solutions. This lack of technical
adequacy was known and understood by only a few Tocal planning technicians,

according to the study. As a result, when the city requested the highway
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department to implement the plan and the request was denied because of plan-
ning flaws, the city was apt to view the action as obstructionist and the

image of the highway department suffered.5
- Statewide Transportation Planning

A second problem revealed by the Wisconsin study was the lack of docu~
mented, statew1de, comprehensive transportation plans. This was a problem
because major highway networks are a prime determinant of urban development,
and as these networks develop and/or are changed, urban growth and,d1str1but1on
also changes. Consequently, it is diffi¢u1t to plan adequately for urban
growth and distribution without knowing where major highways are going to
be Jocated. An urban transportatiom.planning agency should maintain direct
and constant communication with the decision makers who determine system
development and Tocation. Without such an arrangement and without compre-
hensive statewide plan documentation, local planning will experience Timited

success.6
Fedéra1»Legislation

A third finding of the wiscqnsin study emphasized the pervasive 1nf1uence
of existing federal aid systems. At the time of the study (1960), the planning
values and directions implicit in federal aid procedures and guidelines took no
account of local plans. Thestudy findings concluded ﬁhat if local highway plan-
ning was to be arealistic endeavor, changes weui/d have to be wade in the fedgra,]
aid program to include local planners and p1§ﬂs.7 The €ities Enablipg Act
and the 3C planning prdcess were the first major poststudy actions taken

by the federal government to accommodate 1oca1 planning. The intent of the-
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local area through the state and finally to the federal agency level. The
Cities Enabling Act provided direct federal assistance to urban areas for
obtaining mass transit facilities. Unfortunately, urban transportation
planning organization have not been designed to maximize their resources

by integrating both programs into a unified transportation system.
Involvement of Local Expertise

Another finding related to the organization Qf Tocal planning efforts
was the failure to involve local city offices, for example, the City Engineer
and the Street Department, in the technical parts of plan preparation. The
lack of technical adequacy mentioned earlier may be at least partially
attributed to this failing. City agencies may show a lack of interest in
plan implementation when left out of the planning stages of a transportation
project.8 The 3C process provides for input by city personnel during the
data co]]ectioh phase, while establishing goals and dbjectives, and as mem-
bers of the technical committee. Merely providing the opportunity for input
may not be satisfactory. Conscious efforts may be required to estabTish
qctive involvement of city personnejgfor example, by requiring their pre-

sence on committees rather than making membership optional.
Planning Commissions

One other finding of interest was the discdvery that planning commissions
were particularly successful in obtaining the shpport of city councils. The

Wisconsin study concluded that Tocal transportation planning organizatjpn ,

changes should strengthen the commissions and increase their role in plan

9

implementation.” A transportation planning commission organizational struc-

“ture can be adopted by cities to conduct their part of the 3C process without
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requiring.changesfin the SDHPT 3C organizational structure. The planning
commission approach gives the city the advantage of an appointed body which
can devote its efforts completely to the supervision and coordination of the
cfty‘s responsibilities in the 3C process. This relieves overburdened
elected city officials of additional tasks while allowing careful monitoring

and direct input into the 3C process through the commission members.

Organizational Arrangements

A White House study conducted by Mitchell contdins additional suggestions
for organizational arrangements for urban transportation p1ahning organijza~

tions.10

He advocates that urban transportation planning be directly
_connected fo urban government so that planning is under the superyision of
those who will be responsible for implementation. This arrangement is
thought to increase the probability that plans will be fo'Ho_wed._H The
presence of elected officials on the policy advisory committee of the 3C
process provides thfs connection between the SDHPT and local areas, Appoint-

ment of an’urban planning commission, as described above, would accomplish

the same connection for urban areas and their local governments.
Planning Continuity

Mitchell suggests that the planning process operates best on a
continuing basis. Because of the involvement of several governmental
bodies and numerous interest_gboups, there are changing conditiens and
priorities with a consequent continual need to review projects, coordinate
“efforts, and revise agreements. Because the‘bféééss‘ﬁs dynamic, ongoiné
citizen participation is recommended to ensure that individual values and

needs are not over1eoked.12
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Local Control

Implementing agencies, as mentioned earlier, also have input into the
planning process. Similarly, state and federal agencies that have funding
and review responsibilities will have some authority over the planning pro-
cess. It is not unreasonable to expect that funding agencies will always
maintain some control of how their monies are spent. Consequently, urban
éreas are subject to outside control of their planning. This control can
be reduced somewhat by establishing a simplified application and funding
pfocedure whereby the state and federal governménts make block grants'ahd"
egtablish general p]anning policy parameters within which urban transpor-
tation planning is conducted. In this way the direction and initiative

for urban transportation planning can be controlled to a greater degree by

Tocal governments.13

Since many urban areas are composed of multiple political jurisdictions,
some arrangement for resolving planning disagreements is needed. Mitchell
is of the opinion that decisions made by mutual consent of the majority of
the political jurisdictions should outweigh those of the minority. However,
minority interests can be protected by maintaining the right of individual
jurisdictions not to take the plan's recommended action in their boundam’es.14
The SDHPT 3C proceés ihvo]ves public officials from each participating
political jurisdiction in an attempt to resolve differences before the
systems plan is finalized. However, local governments have the option to
refusenadoption,of the plan if its final form fs unacceptable. Currently,
there are no alternatives available to a local area which refuses to adopt

the system plan. Some organizational arrangement designed to accommodate

political jurisdictions that opt out of the systems plan is needed if
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transportation planning is to be geographically comprehensive. For example,
the state can assume responsibility for working directly with a dissenting
jurisdiction to develop Tocally acceptable plans that do not disturb the 3C

plan adopted in adjacent areas.
Involvement of Local Officials

Urban transportation planning organization is heavily dependent on
securing cooperation from participating political jurisdictions. This has
been a problem in the past since suburban communities find themselves 1in
competition with one another and the city for various financial benefits.
Also, the state and federal government impose certain requirements and
limitations regarding funding and administration, the 3C legisiation is an
example. Even when»cooperation has been achieved to a relative degree,
there have been problems in implementing urban transportation p]ans.
'Usua11y, the planners must rely on local political jurisdiétioné to imple-
ment the section of the plan falling within local boundaries. Since the
Tocal government has usually never committed itself to the plan publicly.
or by appropriating tax dollars, there is little chance that public offi-
cials will expend their political capital supporting what is essentially
another body's project. Attempts can be made to secure public committment
by local officials in order to 1ncreaserthe probability of plan implemen-=
tation.

The SDHPT secures commitment from 1oca1'officia1s by establishing a
formal agreement wifh Tocal governments at the beginning of the systems
Vp1anning process. Further involvement is attempted by making the city or
cities responsible for_devéToping some of the study data andrfor taking

part in decision making. Local officials or their representatives comprise’
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the policy advésory committee and have responsibility for providing general
policy guidance, approving the recommended transportation plan and helping
implement it. Local officials, or their representatives, also serve on the
steering committee which participates in a study organization conference.and
provides continuing study guidance during the planning process. The steering
committee is responsible for providing coordination among transportation

~modes and geographical areas and for selecting the recommended systems p]an.15

Adapting for Muitimodal Planging -—

Even though the Action Plan was developed before public transportation was
made a responsibility of the SDHPT, the 3C systemplanning process can be applied
to multimodal systems planning. The major participants in the Action Plan
systems planning approach are the planning ehgineer and his study staff and
Transportation Planning Division personnel.. These people are closely in-
volved in the planning process and have input at most of the critical stages.
The planning engineer and representatives of the Transportation Planning
Division are invo]ved_in the study organization conference at which technical
committee, task force, and study staff appointments and assignments are
discussed and interdisciplinary and other government agency inputs are planned.
The planning engineer subsequently hires and/or appoints the study staff
which is involved with others in determining study goals, objectives and
inventory needs. Meanwhile, the transportation planning division is involved
in the various social, economic,and environmental studies and develops travel
pattern, traffic characteristic, and parking data. Fina]]y, the study staff
consults with the steering committee on alternative transportation modes and
modal combinations and the steering committee, which includes SDHPT personnel,

selects a recommended p1an.16'

12




Because the majorhparticipants in the process provide direction for
the study and because local officials are dependent on guidance and technical
input from the SDHPT, the technical expertise and experience of SDHPT person-
nel h"c\S aSTQ;I ifi eahi‘;‘iﬁﬁ‘aé—ﬁﬁé'e‘féﬁds'ys'fem “pTamning decisions. Givem — - _
the new requirements for multimodal planning and the'basfc highway orienté-
tion of SDHPT personnel, there is a need for transportation expertise
in other modes and in multimodal p]anning. Due to the predominant desire for
Tocal control of transportation planning expressed in the ITC hearings.
and the committment to local planning expressed in the Action Plan, there
is also a need for multimodal planning capability at the SDHPT district
office Tevel. This is true for urban transportation planning conducted
“in areas with a population greater than 50,000 and for county transportation
planning conducted for each county not covered by an urban transportation
study, if planning is to be geographically comprehensive.

beve]oping mu]timdda] planning capability at the district Tevel caﬁ be
as simple as adding multimodal planning personnel to thé ek{sting staff.
In order to facilitate integration of all modes into one systems planning
process, it will:ibe helpful-to integrate district highway planning
personnel and multimodal planning personnel into one administrative unit.
These people can be a part of the study staff working under the direction of
~0f-the planning engineer.  Since the ptanning engineer will be conducting -
multimodal p1ann1ng at times, it may be advantageous to have a person

experienced in multimodal planning in that position also.




— Adapting Systens Planning. £0 JIPGS

In most of the recently designated MPOS§< the SDHPT 3C group will

be interacting with COGS ‘and city governments. While both organizations o

have planning backgrounds, neither is as experiencgd’in transportation plan-

ning as the SDHPT. Furthermore, because city governments and COGS. have
multipurpose functions and are run by elected political officials, the
MPO'S may not be as cohesive and transportation oriented as is the SDHPT,
Therefore, the SDHPT can provide valuable assistance by taking the initia-
tive in transportation planning in urban areas.

In fact, the SDHPT already has the initiative since the SDHPT 3C
policy advisory committees and steering committees have representation
by the elected local officials who serve on COG boards. Therefore, plan-
ning conducted and approved at the SDHPT 3C level should be consistent
With and help determine urban 3C planning decisions and final MPO coordi-
nation activities. Some organizational adjustments can be helpful to the
SDHPT in maintaining its transportation planning Teadership under the
Hew 1@§§SJation and the rules and regulations established by UMTA and FHWA.
SDHPT personnel, especially at the district level, need to be provided
the requisite authority td"cbhduct mu]timodal transportation plannind and.
they need multimodal transportation planning expertise and/or experience.
Without the ability té conduct multimodal fransportation planning,

the -SDHPT will be in the position of having to accept externally imposed

multimodal planning constraints on its own activities. With the requisite
authority and abilityy the SDHPT will be better equipped to take the lead in
urban transportation planning andfﬁnTéstaijéhing balanced plans that reflect

the.best thinking of the SDHPT and influence the planning and .decision making
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of both the new urban area 3C planning process required by the Urban Mass
Transportation Assistance Act of 1974 and the newly designated MPOS.

Because of the highway orientation of the SDHPT, special attention
should be given to the need to ensure that all transportation modes are
given consideration. The addition of personnel with éxperience and/or
expertise in nonhighway modes, as suggested above, will help. Organiza-
tionally the multimodal section in the state office is charged with the
responsibility for assessing urban level plans for viable alternative
modal applications. When alternatives are found, they can be communicated
to the district engineer for consideration in the urban transportation
. plan. Also, consideration should be given to all levels of political
jurisdication within urbanized areas in order to accomplish comprehensive
geographical coverage. Involvement of e1ected\bo1it1ca1 officials from all
political jurisdictions contributes to this goal. Because there are func-
tional differences between different kinds and sizes of political jurisdic-
tions, transportation needs and planning assistance requirements will vary.
The district offices can establish expertise in these areas and provide
cooperative planning assistance, especially to the smaller towns and juris-
dictions that cannot afford to conduct their own planning.

In connection with the above planning assistance, the SDHPT may wish to
implement the policy planning approach described in Chapter VI. A policy
planning unit established at the state level could determine both operating
and formal policy and their differences. ‘Additional tasks can include
-determining future resource avai]abi]ify, identifying and suggesting general
social goals for use in evaluating policy decisions, and suggesting and
evaluating various policy alternatives. This fnformation can be very bene-

ficial for local planning since a great deal of relevant information is
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assembled in one place at little cost to Tocal planners. In addition,

information is prepared.and made available that may otherwise never be

considered by local planners. In order to better deal with the complex
variables of multimodal planning, simulation studies of urban transportation
planning proposals can be run. Because the Experfise”and funding "
required for this kind of activity is not always available at the local
1eve1, it may be a desirable activity for the~SDHPT to undertake. Organi-
zationally, the 3C planning process can continue unchanged up to the point
when a tentative transportation plan is proposed. At that point, the SDHPT
can run simulation studies based on criteria and goals established locally.
Unacceptable findings can be adjusted for in the plan and the process

reiterated until a satisfactory arrangement is reached.
Summary

Qualitative reéearéh has 1ndicatedrthat cooperative transportation plan-
ning efforts are difficult because of the large, unwieldy boards resulting
from providing representation for every political jurisdiction involved in
the process. Thisrproblem probably varies with the size and number of juris-
dictions involved. The need to consider.all points of view and attempt to
resolve conflicts before the project stage is 'rééched,isuggests that unwieldy
board size may be an acceptable price to pay unti1 a better form of represen-
tation is E9vised,

A study of”wfscdnstn highway system planning produced some suggestions
worth consideration in improving multimodal tfansportation organization ap-
proaches. Making adequate technical expertise available to local planning
efforts will improve the quality and practicality of local plans. As the

amount of multimodal planning increases, it may be helpful for personnel
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eXperienced'fn public transit énd'ﬁultimoda1 p]anhing forbé‘éVai]ablé for
- planniﬁg efforts. The availability of a'state transportationvplan is
important for providing a framework for urban transportation planning and
for directing urban growth.

State and urban transportation planning were fragmented somewhat by
Federal legislation which required a 3C planning process by the State while
simultaneously providing direct funding assistance to cities for public
transportation projects.' Further fragementation occurs where relevant city
agencies are left out of theAplannihg process. The SDHPT 3C process makes
involvement of these officials optiona].v It may be helpful to require their
pérticipatioﬁ in view of the detailed knowledge they have of their cities.

A Wisconsin study discovered that planning commissions receive good
support from city councils. Support for that finding is contained in a
planning in Texas also. Support for such an arrangement is contained in a
report by Mitchell which advocates that transportation planning be directly
connected to city government in order to increase the probability of imple-
mentation. Further recommendations by Mitchell include p]ahning on a con-
tinuing basis, increasing citizen participation,and increasing local control
of planning.

The SDHPT has provided for most of the planning characteristics described

in the preceding -pages in-the 3¢ Action Plan process. Some adjustents witT

‘ be helpful for orienting the process to a multimodal system planning approach.
Adding expertise in multimodal planning is one adjustment that can be helpful.
State transportation planning procésses and organizational factors relating

to multimodal systems pianning will be discussed in Chapter VI.
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CHAPTER VI

STATE TRANSPORTATION PLANNING
PROCESSES AND ORGANIZATION

Introduction

Reduced to simplest terms, the purpose of statewide transportation
planning is to guide regional and urban area transpoktation development and
jmplementation with the use of multimodal transportation. The traditional
planning process includes identifying preferred policy and goals, collecting
data, and Qenerating and eva]uatiné alternative systems tHrough the use of
demand models, other analytical tools, and intuitive judgment.1 Statewide
transportation planning has been defined as:.

. . . a series of activities that:

1. Are undertaken to attain a series of goals or to improve
performance in relation to a series of criteria;

2. Consider different groups such as people who travel, private
firms that ship, private firms that sell transportation
services, people who are in any way affected by facilities
or services, and the general public;

3. Are involved in or involve recommending new or changed
construction, operation, technology, price regulation,
subsidy, and regulation of operations;

4. Consider modes of truck, rail freight, air freight, water-
ways, ports, pipelines, air passenger and general aviation,
bus passenger, rail passenger, and highway (automobile);

5. Involve planning by means of an orderly, objective process
based on measurement but include inputs by duly elected
officials and reviews by citizen groups and also include
priority programming;

6. Are c]qse]y integrated and coordinated with land use,
economic, environmental, and other plans; V

7. Consider the entire state, including both urban and rural
areas; and

8. Cover time periods ranging to 20-years.2
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Because the percentage of Texas residents 1iving in urban areas is

3 it is expected that the preponderance of future trans-

continuing to grow,
portation needs will occur in urban areas. Recognition of this trend is
indicated, in the Titerature dealing with transportation planning organization.

In a report published in 1974 by the Transportation Research Record,

organizational considerations for statewide planning are suggested. A
primary récommendation is to provide a framework for urban systems planning
and resource allocation so that local transportation planners will know what
- to expect from the state and can plan accordingly. It is also urged that
state organizations develop and implement uniform process guidelines for all
modes at state, regional, and urban planning Tevels to facilitate efficient
interaction with other agencies, groups, and individuals. Advisory groups
representing private transportation companies can be established to provide
input regarding their needs. Finally, it is recommended that deliberate
efforts be made to include pertinent regulatory bodies in the advisory
process,when plans are formu]ated.4
As regards financing, state and federal funding should be based on a
regularly formulated and unified staté transportation planning program
S incorporating all areas of the state. State and local governmentsréﬁm~59
then devé]op a fundingfformu1a subject to a siné]e u.s. Depé}tment of
Transportation review process for all transportation funding a1]océtions.
In turn, the U.S. Department of Transportation éanriéstablish a single
transportatién:planning grant fund for policy, system,or area planning
studies regardless of the funds' modal source and unified transportation
p]anning process guidelines for all modes frem policy planning to final

. B
construction.
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the process. In add1t1on the preaects may not combine 1nto an opt1mum

The emphasis seems to be focused on increasing the use of state plan-

‘ning as a facilitator of régiona1 and urban transportation planning pro-

cesses. Developing uniform process guidelines, system planning frameworks,
and single transportation planning grant funds at the state and federal
level will help. The manner in which the transportation planning process
is conducted will also affect the ability of the state to facilitate

regional and urban planning.

Theoretical:Models for Conducting the: Planni ng ' PY‘OCGSS

Creighton, Hamburg, Incorporated have developed theoretical models to
describe alternative transportation planning processes. The Consensus
Approach operates on the premise that government and private interests
have derived a 1ist of transportationksystem requirements inclusive of
all desired modes for a given geographical area. Based on this premise,

a list of projects is compiled by consensus of interested government
agencies and private organizations. A list of priority projects is developed
through mutual discussion and becomes the transportation plan for the area.6

The use of this approach results in ﬁhe rapid development of trans-
pdrtation plans and, because of the direct involvement of those most

{hterested; a high pkgﬁébiiity'ofrimé1ementé£%dn. 'The digadVantagéé of the

- consensus approach stem from the basic premise. The private sector may not

have an interest in transportation and, therefore, may not participate in

~ system espec1a11y if inter-modal coord1nat1on is weak or nonexistent. 7

Also, if state level officials and private interests are deriving system

) requ1rements, comp111ng projects, and estab]1sh1ng pr1or1ty proaect 11sts,
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the statewide planning process may interfere with local control. If local
-officials and businessmen are planning in this manner, there will probably
be little citizen participation. In view of testimony at the ITC hearings
regarding urban transportation planning and public participatioh, the con-
sensus approach would be undesirable at both the state and Tocal levels.
The Policy Planning Approach emphasizes the aspects of transportation
. planning dealing with resource a11obation rather than the physical details
of design. The first step in the policy planning process is to determine
what current tranqurtation policy is. This procedure requires the compi-
lation of federal and state laws and budgets anﬂ the compilation of private
transportation:companies' budgets and labor contracts. This process is in-
tended to reveal what is being done to determine if it is different than
originally intended or assumed by Tegislators and transportation officia]é.8
The second step is to forecase future resource avai]abi]ity; that is,
to determine what capital and operating expenditures, both public and pri-
vate, will be appropriated for transportation. Cost and rate trends are
projected to determine future budget needs. The next step is to determine
which general social goals to use in evaluating policy decisions. In addi-
tion to the goals listed in Chapter III;others might be: 1) safety; 2) full
employment, 3) productivity, 4) equity in the distribution of 1ncome; and
5) improved distribution of the population.9
The Tast steps in policy planning are suggesting and eva]uating,a1ter-
natives. These steps can be the most difficult because they often require
Judgment in addition to technical studies to project what the results of
varjous policies might be. Despite this problem, policy planning is benefi-

cial in that it forces planners to clarify their motives and think through
10

the implications. of their recommendations.
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The policy planning approach can be very beneficial for local p1annjng
bécause much of the relevant planning information is assembled in one place.
This results in a savings of time and money. Also, information may be made
available to 3C committees that would never have been developed by Tocal -
planners. Essentially, policy planning is a planning activitieathah.cQu1dn
be supported at the state level but would be too expensive to conduct at
the urban or regional level. It is a good example of state level planning
that faci]fE;Q;;wE;S;ﬁAénd regional planning activities. |

The Needs-Standards Approach involves the setting of standards for
each transportation mode. The standards include physical design, service
levels, and safety. Surveys are made of the area under study to determine
present conditions. Forecasts are then made of what future demands will
be. The differences between the standards and current and future conditions
is defined to be the need. Since needs usually are greater than available
funds, a priority Tisting of projects is determined (see Figuf873»).11

The Needs-Standards Approach has the advantage of simplicity, direct-

ness, credibility, and the capability of being practically applied. Disad-

vantages include a lack of objective criteria by which to judge ‘the e

standards themselves. Also, user and non-user benefits afe not directly
measured;lzt Consequently, it is reqommended that local preferences be
obtained so that those most directly affected are able to influence the
decision making process. Given citizen input and surveys and forecasts

of Tocal conditions, the probability of developing a locally satisfactory
transportation plan is increased. Sophisticated surveys and forecasts are
expensive and can be supported at the state level more easily than at the

local Tlevel.
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Figure 3. NEEDS-STANDARDS APPROACH

Source: Creighton, Hamburg, Incorporated, A Work Plan for
Statewide Transportation Planning, Volume I
Prepared for the Commonwealth of Pennsylvania,
Department of Transportation, Milton S. Shapp,
Governor, Jacob Kassab, Secretary, Department of
Transportation, June, 1973, p. III-19.

84




The Sing]e-Mcdé Sihulétion—Eva]uation Approéch is é Variation of the
traditional urban ﬁransportation planning proéess briefly described at the
beginning of the chapter. The tasks in this approach include: 1) developing
goals; 2) developing criteria for assessing the degree to which goals are
accomplished; and 3) developing plans designed to accomplish the goals in
terms of the criteria established. This planning process differs from the
traditional one in that the proposed transportation system performance is
simulated and the simulation results are evaluated in terms of the goals
and criteria initia]]y established. This process differs from the Needs-
Standards Approach in terms of the type and quality of the goals. Standards
are usually oriented to physical considerations of the transportation facility
itself. Simulation-Evaluation goals tend to be developed from the observa-
tions of users and non-users regarding the performance of transportation

modes (see Figure 4). The process requires extensive citizen input to develop

g@a]s.l3

The ang]eQMode Simu]ation—Eva]uation appr&ach has several advan-
tages. It formulates plans in terms of goals expressed by citizens, such
as minimal construction and maintenance costs, and minimal travel, time, and
safety costs. This approach concentrates on planning transportation
systems rather»than facilities. Finally, because of the concentration
on systems rather than modes, costs can be compared as alternative modes
are tested in the system.la
Again, the téchniques associated with thig approach, especially
- computer simulation techniques, require a level of expéktise and fundihg

not always available to urban and regional staffs. Therefore, state level

_support of the Single-Mode Simulation-Evaluation Appre&sh;igféesiraﬁ% TR

' This process could be fairly easily adapted to the SDHPT éﬁy~p1anni
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Figure 4. THE SINGLE-MODE SIMULATION-EVALUATION
APPROACH '

Source: Creighton,- Hamburg, Incarporated, A Work Plan for

Statewide Transportation Planning, Volume I
Prepared for the Commonwealth of Pennsylvania,
Department of Transportation, Milton S. Shapp,
Governor, Jacob Kassab, Secretary, Department of
Transportation, June, 1973, p. 11I-20.
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procedure. The S£;¥p1ahﬂﬁﬂgs;pnéce§s: can: be conducted in the same,%;ﬁner
as it now is and the state éan assist with a simulation study using criteria
and goals established at the Tocal level. Data from the simulation study
can be used to make adjustments in the plan and the simulation pkoce@hre

can be run again. This process can be reiterated until there is satisfac-
tion with the plan and the expected results. This methodology provides
local area control of planning while making expensive expertise and tech-
nology readily available.

An improved version of the Single-Mode Simu]ation-Eva]uation Approach
is the Multi-Mode Simulation-Evaluation Approach. This technique differs
in several ways. Transportation demands are estimated for people and for
goods throughout the entire state. The demand estimates are applied to.-
all modes and simulation studies are run to determine which mode best fits
each demand. The modes that appear to be most responsive to the various
demand estimates are combined into a tfansportation system plan. Feedback
procedures are built éhto this process to accomodate changes‘in level of
service effects on choice of mode (see Figure 5 ).

Because this technique ~is for. statewide application, it will-not serve
well for local '3Q,p1anning. If can be a valuable tool to a state planning
agency as a methe&ology for deve]eping'”Tntefhrban:and statewide transporta-
tion plans. o

Neﬁe of these approaches is innately superior to the others. Their
value varies with the conditions under which a particular transportation
planning task must be carried out. Their use will be largely dictated by

the relative amounts of urban, regional, and state planning involved in

a project. Often, these models can be used in combination with each other,
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~ Figure 5. THE MULTI-MODE SIMULATION-EVALUATION APPROACH

Source: Creighton, Hamburg,  Incorporated, A Work Plan for

Statewide Transportation Planning, Volume I
Prepared for the Commonwealth -of Pennsylvania,
Department of Transportation, Milton S. Shapp,
Governor, Jacob Kassab, Secretary, Department of
Transportation, June, 1973, p. ITI-23.
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Organizational Models

The organizational framework used by a state transportation agency has
an effect on the way planning is conducted. Norman Ashford has described
two basic types 6f state organization.and their impact.15 In the Equal
Status Division arrangement, a pianning office is established by enabling
legislation and has the same structure and reports to the Secretary of
Transportation in the same manner as the other offices, for example the
Offices of Highways and Public Transportation (see Figure 6 ). Usually,
this arrangement stipulates that all modal planning will be carried out
by the planning office. This organization often induces activity that is
oriented to policy implementation rather than policy planning because
the various offices are organizationally parallel and separate from the
policy making 1eve1.16 .

The Advisory Staff Agency approach pTacés the planning function in a
staff position wifh the responsibility of acting as advisor to the deci-
sion makers. The channels of administration are clearly distinct from the
Tine or operating division channels. The emphasis of this arrangement is:
on policy planning as the major activity and policy implementation is mini-
mized (see Figure 7).17

Poljcy planning, discussed in seﬁé detail earlier, involves coordina-
tion of policy toward a specific set of goals and objectives. Organizational
arrangements for coordinating policy usually require a greater centralization
of authority. An increasingly popular mechanism for achieving this authority,
while still maintaining some autonomy, is to establish interagency review
systems for plans of programs that overlap each other. A more recently

.~ femphasized approach is the technique of requiring the state development
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Figure 6. EQUAL STATUS DIVISION

Source: Norman Ashford, "The Planning Function in State Departments of
Transportation," TRAFFIC QUARTERLY, XXVII, No. 1 (January, 1973),
-p. 52. .
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plan and the state transportation plan to be integrated with each other
in terms of policy matters. This makes it possible to provide a coordinated
policy framework for local 3C planning. This could be done by legislative
designation of the state planning office as reviewer of all other statewide
planning functions, including the various state agencies having responsi-
bility for transportation p]anning.18' Another method would be to designate
the SDHPT as reviewer of all state level transportation planning activity
with responsibility for integrating this planning with general state plan-
- ning, in cooperation with the state planning office. The latter approach
has the advantage of keepiﬂg,transportation planners involved in the dis-
position of transportation plans. Otherwise, transportation plans may be
left in the hands of people not involved in the transportation planning
process who may not be as informed about policy implications.

In addition to organizational requirements for policy planning, consi-
deration must be given to policy implementation. Categories of policy
implementation.planning tasks at the state level include: |

1. The collection of data for the determination of modal

needs and demands, and the design of data recording and
retrieval systems for this purpose.

2. Overall statewide system planning at the scale of the
multi-modal network, including terminal consideration.

3. The design of the physical integration of networks and
the modal balance that is responsive to the demonstrated
needs, demands, and resources.

4. The design of unimodal networks which are viable and can
operate at optimal conditions when considered separately
from other modes.

5. Technical assistance to urban transportation studies and
local transportation studies involved with . . . planning
to insure adequate technical quality, compliance with ’
federal and state requirements, and conformity with
the needs of interregional movements.
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Source: Norman:Ashford, "The Planning Function in State
Departments of Transportation," TRAFFIC QUARTERLY,
XXVII, No. 1 (January, 1973), p. 53.




6. Mass transportat1on stud1es at both the local and the
regional level.

7. Environmental impact analysis of systems. 19

Policy implementation works we]] with the Equal Statys Division organ—
izational approach because personnel involved tend to be at a level that js
within their range of exper1ence and technical ab111ty.20 This type of
state planning activity can be valuable for urban and regional planning
efforts because of the data and techn1ca] assistance that 1s developed and
available.

There are'thfee‘basié'orgaﬁizational afrangements avaiTab1e for_thé
Equal Status Division: (1) modal, (2) functional, (3) mixed moda] and
functional (see Figure 8 ). The modal and functional designations are
made in reference to the scope of responsibility assigned to the operating
d1v151ons The functional designation indicates that the operation divisions
are responsibie for a]] modes. For example, one division is in charge of
planning and another division is in charge of design for all modes of trans-
portation in use. 1In modal organizations, each operating division is respon-
s1b1e for a particular transportation mode such as highways or aviation.

The mixed approach includes both modal and funct1ona1 operating divisions

with the modal divisions conducting their own planning and the funct1ona1

- planning division prov1d1ng coord1nated p]ann1ng for all mode§,21 L

Since state transportat1on policy planning and policy implementation
have potential value to urban and regional transportation planning, there
may be an advantage to including both in an organizational structure, An
Office of Policy Planning can be attached to the SDHPT Comm1ss1on and an
Office of Policy Implementation Planning can be attached to the SDHPT

state organization. In discussing the optimal Tlocation for planning in
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Figure 8. BASIC ORGANIZATIONAL STRUCTURES OF STATE TRANSPORTATION DEPARTMENTS.

Source:

Issues in Statewide Transportation Planning, Report of a conference
held February 21-24, 1974, at Williamsburg, Virginia, Transportation

Research Board, Special Report 146, National Research Council,
Washington, D.C., 1974, p. 40.




a state transportation agency, Ashford notes that the Advisory Staff Agency
Approach has been recommended in the past. He points out some problems with
this arrangement. There appear to be three incorrect assumptions on which

| those favoring the staff level base their judgement; First, homogeneity |
no longer exists among the tasks involved in transportation planning. There
are significant differences in techniques, methodology, and skill levels
between facility planning, systems planning, and policy planning. Even
though vertical integration of these planning levels is still necessary,

the k%ﬁdzs of ezxaerﬁsé ”neeée‘d» at each level varies. Secondly, unimodal
planning agencies do not deal well with planning needs arising from modal
differences. Highway agencies, for example, rely heavily on facilities
p]annfng while mass transportation is oriented to policy planning and systems
planning. Finally, upper level administrators and planners in state,agéncies
are predominantly highway related and are not likely to take the initiative
in mass transportation development. Therefore, the development of the
Advisoery Staff Agnecy position in a state department of transportation as

a mechanism for the improvement of multimodal transportation has some

22 As an alternative approach that includes policy, facility, and

drawbacks.
systems planning, Ashford recommends that state departments of transportation
adopt transportation planning at the staff level to carry out policy and
systems planning, while retaining facilities planning at the level of the

equal status d1'v1‘s1'on.23

Summary

The purpose of statewide transportation planning is to guide state;
regional, and urban transportation development and impTementation with the

use of multimodal transportation.. As urban population grows proportionately
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and in'ébse1ute nuébeks; éﬁ'intreésing amount é% franspartatien piaﬂnfné
resources will be direéted to urban areas. In recognition of this trend,
there is some indiéation of a growing emphasis on'inckeasing the use of
state planning as a facilitator of urban and Eegiona] transportation plan-
ning procesﬁes.

Transbortation planning models have been developed that describe
é]ternative planning processes. Viewed as state transportation planning
processes, the models exhibit positive and negative aspects for urban and
regional transportation planning. The chief negative element is the possi-
biTity that the state processes will dominate Tocal planning. The potential
benefits include providing a coordinated policy framework for local planning
and making expertise and technical data available that urban areas could not
otherwise afford.

The state transportation agency organizational structure can make
these benefits available by adopting an Advisory Staff Agency approach
for policy planning and an Equal Status Division arrangement for deve]oping.

and providing technical expertise and data.
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--established with the various.MPO-srganizations in Jexas

CHAPTER VII
ALTERNATIVE URBAN TRANSPORTATION PLANNING STRUCTURES

Introduction

It is to be expected that the new MPOS will undergo a perioed of insta-
bility as they attempt to get organized and begin:operation. There may be
a period of organizational development lasting several years. The SDHPT will

need to remain flexible while interorganizational working retationships are

“Since MPUO designations have been granted to cities, COGS, and SDHPT urban
study groups in varying rural and urban settings uhder'differing funding arrange-
ments, the SDHPT will be in a position of having to conduct transportation
p1ahﬁﬁhg in several kinds of organizational contexts. The MPO designations
have precluded SDHPT control of comprehensive urban transportation planning in
all but a few instances. Transportation demand projections indicate that
additional Highway planning and implementation will be needed for both intra-
urban and interurban transportation. Therefore, the. SDHPT needs an organizational
format that allows the districts to be responsive to their own p1annihg needs and
to the varied organizational structures that MPOS may undergo as they mature.

- Roland Warren provides both a model and a theoretical rational that are
app}icable to the SDHPT's interorganizational context. Four organizational
typologies are identified: (T)Wgniﬁary, (2) federative, (3) coalitional, and
(4} social choice.! These typ@?oé?zg_(autlined-in Table i) describe dijfferent
ways that organizations behaVe toward each other when twoior more are seeking

a common goal, addressing the same issue, or, in Warren's terminology, sharing

inclusive interests.




The unitary typology is applied to agencies that deal with goals internal™

to the organization. The-organization is designed specifically to accomplish
inclusive goals. Authority and decision making processes are highly struc-
tured and behavior is expected to be oriented to the needs of the organization.
hierarchy. Most urban transit authorities fit this descriptionizf

The federative typology is applied to situations in which individual
organizational units join together formally, establish a staff structure,
and pursue common or inclusive goals. Simu]taneousT&Z the individual

apart-from the federated struc-

ture. Decision making authority is reserved by the individual organizations
although Timited amdunts may be granted to the staff of the federated
structure. A moderate amount of consideration for the needs of the fed--
erated structure is expected (Warren calls this ”co]]ectivitysorient&tion“)
from individual organizations és they pursue theif own agendas. At times, the
individual organizations may agree to a division of labor among themselves that

requires altering their normal structure but, unlike unitary organizations,

‘they do not institutionalize the arrangement.3

The federative typology is:soméwhat descriptive of the SDHPT 3C process
in urban areas. The cities and the SDHPT join together formally, establish a

staff structure, and puksue a common goal. They both maintain other activities

- -on--an- individual basis, retain control of decision making, and give consider-

ation to a common goal as. they pursue their individual activities.

The coalitional typo]og&*is applied to situations in which individual
organizations group together %nforma]]y in order to reagh inclusive goals.
The cooperation among organizafions is stricf]yéad hoc;ino formal gﬁructure
or staff is established. Some miniméﬂaﬁivision of labor may occur resulting

in minor restructuring, but only on a temporary basis. The emphasis of this
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typology is that cooperation between groups is informal, brief, and unstruc-
tured.4 The coalitional kind of typology is exemplified by the relationship
often existing between the SDHPT and private transit companies.

The final category is the social choice typology in which autonomous
behavior or free market activity is applied by individual organizations that
relate strictly to issues of internal importance. Inclusive goals are not
recognized. Even though other organizations are also addressing the same
fssue, there is no particular effort to establish common goals. No attempts
are made to establish cooperatfve efforts or to.coordihate.decision making,
The organizations represented at this 1evé1'may be federative or coalitional
rather than unitary. The social choice typology may be descriptive of the
activity that occurs when several federative and coalitional groups are inde-
pendently focusing their efforts on the same issue. Within each organiza-
tional framework, there can-be a great deal of coordination and well-developed
goals but little recognition of other organizations' activities relative to

the issue.5
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Table 1.

“Kinds -of Organizational Typologies

Type of Context

Dimension

Unitary

Federative

Coalitional

Social Choice

Relation of units
to an inclusive goal

-Locus of inclusive

decision making

~~Locus of authority

Structural provision

for division of labor

Commitment to a
leadership subsystem

Prescribed collectiv-
ity-orientation of
units

Units organized for
achievement of in-
clusive goals

At top of inclusive
structure

At top of hierarchy

,of inclusive struc-
ture

Units structured
for division of
Tabor within in-

- clusive organiza-

tion

Norms of high com-
mitment

High

Units with disparate
goals, but some
formal organization
for inclusive goals

At top. of inclusive
structure, subject
to unit ratification

Primarily at unit
lTevel

Units structured au=-

tonomously, may agree

,tg a-division-of la=.
bor; .which: may affect

Norms of moderate

commitment

Moderate

Units with disparate
goals, but informal
collaboration for in-
clusive goals

In interaction of
units without a for-
mal inclusive struc-
ture

Exclusively at unit
Tevel

Units structured
autonomously, may
agree to ad hoc
division of Tabor,
without restructuring

Commitment only to
unit leaders

Minimal

No inclusive goals

Within units

Exclusively at unit
level

No formally struc-
tured division of
labor within an
inclusive context

Commitment only to
unit lTeaders

Little or none

" Source:

Scaence Quarter]y, ]2 (December, 1967), p. 406.

Roland L. Warren, "The Interorgan1zat1ona1 Field as a Focus for Investigation," Administrative




There are two levels of interorganizational relationships affecting the
SDHPT that relate to the above model. One is the organizational structures
of the designated MPOS:and the'other'1s!the}organizationa]‘response to be
adopted by the SDHPT in order to interact well with each kind of MPO structure.

At the level of statewide transportatiqn planning, the SDHPT is a unitary
p]aﬁﬁing organization. The divisions are organized to accomplish the inclu-
sive‘goais*ﬁf pfoviding facilities for private and public transportation. The
hierarchical arrangemeht-is top down and the division of labor is internal to
the structure. Finally, there is a high commitment to the hierarchical Teader-
ship system and goals are strongly oriented to the needs of the organization.
Use of the unitary organizatidna] approach is not feasible for the SDHPT for
Tocal transportation planning at the urban level in those majority of cases
where the SDHPT is not the designated MPO. It will be necessary to partici-
pate in interorganizational approachés with M?qsnusjng upban transportation
p1ann1ngvas the inclusive goal. o

The choice among interorganizational approaches will be determined par-
tially by the kind of contextual planning structure established by the MPOS.
In order to maintain the same organizational structure for all SDHPT districts
while being able to adjust to varying organizational requirements imposed by
MPOS, a two tier organizationa1 approaéh is recommended. Chapters I, 11, and
V of this report argue for maintaining the SDHPT 3C planning process in
eSsentia11y its present form. As noted in'Chapter I, the 3C process organiza-
tion is easily adaptable to multimodal and MPO transportation planning.
Chapter II cites evidence that local-political officials Tike the decentralized

organizational structure and emphasis on-public invelvement. Chapter V
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describes how the 3C process satisfies many of the ériteria considered desir-
able for urban transportation planning. Because the 3C planning process has
already been established, adjustments to its structure should not be as dis-
ruptive to the ongoing planning process as would a complete reorganization.
The basic SDHPT planning routine can continue as it has in the past up to
the point when SDHPT plans need to be integrated with MPO plans.

When SDHPT planning and MPO planning are ready to be integrated, either
at-the beginning or end of their respective planning processes, the SDHPT will
be involved in an interorganizational activity and the second organizational
tier may be needed. Unlike the 3C process organization, this tier is not a
fixéd, detailed structure. At this point in the planning process, the SDHPT
will need to adapt to varying MPO organizational structures and planning pro-
cesses. As previously described, these:may:be unitary, federative, coali-"
tional, or social choice arrangements. ‘Each-kind of structure will influence

the SDHPT's planning involvement differently.

Unitary Planning Structure

If an MPO, either;boe or city, implements 1£;,urban transpertatibn
planning by establishing a unitary planning process (see Figure 9), the:SDHPT
can expect to be dealing with a strong, unified organization. Since unitary
arrangements are charactekized as being organized to achieve goals internal
to the 6rganization, using a hierarchical structure with top down decision
making processes, it is probably that the SDHPT will not be able to have as
much input into the planning process as it would 1ike. Rather, the SDHPT will

submit its work to the MP0O which will unilaterally integrate the plan into its

own comprehensive urban transportation planning process.
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The SDHPT's effort to maintain control of its planning may be

" obstructed in the above situation. Assuming that the MPO maintains a strong

unitary posture, the SDHPT may want to adjust its organizational structure
somewhat in order to achieve better-input; One altefnative organizational
structure is shown in Figure 10. In this arrangement,.the local governments
agree to assign the MPO the responsibility for ﬁo]icy Advisory Committee
and Steering Committee functionsm‘%kﬁ a .result; the planning
engineer and the study staff interact with MPO représéntatives on the'ﬁolicy
Advisory Committee}and the Steering Committee on a routine basis. While the
MPQ is still a unitary organization, the work done at the policy advisory
committee and steering committee level is-on a federative organizational basis.
This provides the SDHPT the opportunity to develop a working relationship with
the MPO and to foster a cooperative planning process.

A second alternative organizational structure is shown in Figure 11. In

this approach, local government maintains a direct involvement in theréolicy

’Advisory and'Steering Committees and an advisory relationship is established

with the MPO. This alternative is appropriate in areas where local government
does not want to delegate its direct involvement in the SDHPT 3C proeess.
Achieving this arrangement is less complicated than the first alternative
since the MPO-is the only organization*that.WouId need to approve it. The
first alternative could only be established by obtaining the consent of all
participating local governments. The advisory relationship is essentially the
same strategy describe§ in the first aiternative. The presence of MPO per-
sonnel on the Po]icy Aﬁvisory and Steering Cémmittees provides a mechanism for

obtaining input into the urban transportation. planning process.
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Federative Planning Structure

If the SDHPT finds itself involved in a fedehative organizational
structure (see Figure 12), it can expect to interact with a group that is
consensus oriented. Because major changes may be threatening to cooperating

organizations, consensus groups tend to avoid change. This tendency puts the

‘SDHPT in a good position for maintaining their plans intact as the plans are

integrated into the urban transportation planning process.

A federative organizational structure composed of the SDHPT and the MPO
will not occur formally because only the MPOS are de]egated the authority of
coordinating and administering the urban planning process and only the MPO's
have authority for developing shert and long renge*urban transportation plan~
ning. Since full authority is placed with the MPO, they must also take full
responsibility. The MPOS-cahnot_eStab]ish'an*officia1 federatfve'organiza?
tional approach and thereby share the responsibi]ity.' '

~ The MPOS;Ghowever, cah have SDHPT personnel as members. A de facto

federative organizational approach is possible by éssignment of an urban plan-
ning engineer and an urban study staff to the MPO to conduct urban highway
tkahsportation planning and to integrate that planninglinto the comprehensive
urban transportation plan (see Figure 13). This has the dual advantage of
providing the MPO with fn-house,p]anning expertise in the dominant transpoh;
tation mode and of providing the SDHPT with involvement in the urban trans- ..
portation planning process. As can be seen in Figure 13, the Tocal '
governments are still directly involved in. SDHPT systems planning through
the Policy Advisory and Steering Committees. |

This organizational approach will also werk if local government wants to

delegate responsibility to the MPO's for all transportat1on planning (see
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Figure 14). Actually, the second alternative increases the amount of SDHPT
planning involvement and increases the degree of planning comprehensiveness
for a given geographical area. As -in the first alternative, the SDHPT is
directly involved.in the urban transportation planning process. In addition,
because of the participation of the MPO in the policy advisory and steering
committees, input regarding SDHPT system planning and its re]afionship to urban
transportation planning is facilitated.

A thifd alternative federative organizational structure is shown in
Figure 15. lf delegation -of an urban planning engineer and-an urban study
staff to the MPO is undesirable, the SDHPT district engineer and the MPO admin-
istrator can maintain a federative working relationship by establishing a
formal review committee. The committee is composed of SDHPT -and MPO planners
and is responsible for reviewing and»coordinatiﬁg transportation plans. If a
dispute arises in committee, the problem is presented to the district engineer
and MPO.administrator for resolution. ~In keeping with the Tegislation, the
MPO is final arbitrator of and -maintains responsibi]ify,for transportation plan

developmznt in urban areas.

Coalitional Planning Structure

There may be some MPOGS which do not choose to assoeiate;ferméily N
with other -transportation planning groups; preferring to maintain an
informal working relationship. The MPOS can satisfy their legislative
responsibility by reviewing transportation plans through a coalitional planning
structure as shown in Figure 16, Because of the direct connection to Tocal
governmenté, this organizational arrangement allows the SDHPT an autonomy not

available in the previoué]y mentioned models.  When the MPO adopts a coalitional
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planning process, care must be taken to insure that the divided planning
activities of the SDHPT and the MPQ are coordinated by somebody at some point.
The SDHPT can establish a liaison unit that is responsible for fostering
coordination of transportation planning between the MPO and the SDHPT. Offi-
cially, the unit would net be connected to the MPO but. would respond to -MPO
initiatives for informal collaboration on transportation p]anﬁﬁng (see Figure
17). - The liaison unit can be authorized to conduct a1l urban transportation
planning responsibility with Tocal governments and MPOS as indicated in the -
above referenced chart. If the SDHPT prefers to maintain direct contact
between the district engineer and local governments, the Tiaison unit can
_ be positioned as indicated in Figure 18. In either arrangement, no formal
involvement is required or expected from the MPO. Both arrangements are also

usable in the event that an MPO is placed between the Tocal governments and

the Policy Advisory and Steering Committees in the organizational hierarchy.

'Social Cheice Planning Structure

The social choice planning structure is shown in Figure 19. This arrange-
ment is characterized by a lack of inclusive goals and interorganizational
activity. The SDHPT may become involved in this kind of situation whén an N
MPO is inactive. The problem for the SOHPT will be that of continuing
to conduct and implement urban highway planning without the involvement of
the MPO. | - .

Reverting to the original approach of having the SDHPT 3C'p1éﬁners conﬁuéff°'
both their own transportation pTanning and urban 3C planning through the policy
advisory and steering committees is an answer to the problem (see Figure 20).

This approach helps local governments maintain involvement in integrating the
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SDHPT 3C process and the urban transportation planning process through their
representatives on the Policy Advisory and Steering Committees.

In order to provide the comprehensive and multimodal functions expected
of the MPO, it might be desirable to tempo%%ﬁ%iy assign those responsibilities
to the Steering Committee as indicated in Figure 21. By restructuring the
organization through the use of an existing committee, less disruption in the
form of hiriné new people, establishing new orgénizationa] units, and develop-
ing new operating procedures occurs. It is easier to return to the original
structure when the MPO becomes functionai again. Because there'w111 not be a
need to disband units or dismiss personnel, members of the Steering Committee

will be available to provide input to MPO personnel as the transition is made.
Conclusion

As is the case with all models, the.unitary, the federative, the
coalitional, and the social choice characterizations are approximations to
reality and represent points on a continuum. Organizational structures
adopted by MPOS will fall somewhere along the continuum between the points
described by the models. Those that fall closer to the middle, between two
points, will require an SDHPT organizational response that is a modified

version of the structures described above.
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CHAPTER VIII
SUMMARY

"Introduction

Increasing demands and requirements for coordinated transportation
planning have placed state highway departments in the position of developing
new organizational structures to provide multimodal transportation planning.
Because of varying economic, social, and physical conditions, it is desirable
that each state develop organizatibna] approaches best suited to its par-
ticular needs. Since these varying conditions also exist within a state,
it would be desirable to deve]op»several a]ternative organizatjqna] approaches
that could be flexibly applied.

The new cooperative guidelines established by the Federa] Highway
Administration (FHWA) and the Ufban Mass Transportation Administration
{UMTA) indicate that an increased embhasis is going to be placed in parti-
cular on coordinated, mu]timodé] urban transpotation .p]anm'ng.1 The process
is to be coordinated and administered by metropolitan planning organizations
(MPOS) which have full responsibility for developing short .and long range
urban transportation planning. The Governor has designated the following
MPO status in Texas: two SDHPT 3C urban study Qroups, nine cities, ahd
eleven councils of government.

The MPOS represent additional layers of government for the SDHPT to
deal with. This situation is mitigated somewhat by the fact that non-SDHPT
MPOS are either city governments or COGS and-are Composed of eTecied

officials and/or their designees. Since the SDHPT 3C policy advisory

committees and steering committees have representation by the same officials,




planning decisions made during the SDHPT 3C planning process should be
consistent with urban 3C planning decisions and MPO coordination activities.
Because the new rules and regulations of the FHWA and UMTA and the MPO
designations of the Governor are so recent, it is difficult to know how
everything will be organized. However, it is certain that implementation
of a statewide multimodal transportation plan and urban 3C planning processes
will require an urban multimodal planning approach that is conducted with an
increased degree of cooperation between participating government jurisdictions
and agencies. Since there has been Tittle experience with urban multimodal
transportation planning in Texas, new forms of planning orgénization will

be needed.

The attitudes and objectives of local Texas officials, as provided in
testimony given at the 1974 Interagency Transportation Council (ITC) hearings,
‘give evidence of local support for a decentralized transportation planning

2 The majority of those

structure with emphasis on local involvement.
testifying preferred that a state multimodal cobrdinating mechanism or
planning body be established and that the state provide coordination and
technical assistance to urban areas desiring mass transit. All of the
representatives, moreover, favored participation from local officials

and citizens as well as officials of the state and county governments; in a

coordinated effort to educate, conduct research, and study solutions; define

and delegate responsibility; and provide specific funding.




Transportation Goals

Goals are an important consideration when selecting or developing
alternative organizational forms. Since a public organizétion does not
have the marketplace to guide its decision making, it is important that
goals be specified before commitment to a specific organizational arfangement
or course of action is taken. The Federal Departmeht of Transportation has
formal operating goals that include: promoting economic efficiency; pre;
serving and improving aesthetfc, environmental, and social conditions;

3 An

maximizing safety§ and supporting other national goals and objecfives.
indication of future federal transportation goals can be obtained by examining
the 1974 National Transportation Study (NTS).4 A major emphasis of the

study is to support the further development of coordinated, multimodal trans-
portation planning. In support of this goal, the NTS intends to: develob

a quantification process that will make transportation system éva]uation
possible; promote the use of pTanning grants to produce comprehensive
transportation plans; encourage development of plans that reflect state and
local Tong and intermediate range goals; and support the concept of funding
intermediate range priority projects.

In recognition of federal goals and other pressures, state transportation
planning goals are changing. The Council of State Governments recommends a
series of goals that states may choose to pursue.5 Essentially, these goals
attempt to achieve a centralization of planning responsibilities, coordination
of transportation planning with other state planning tasks, and development
of state planning policy guidelines for use in guiding urban planning and
interacting with federal planning efforts.

Transportation planning also affects the social, economic, and physical

goals of individuals. Past resistance to SDHPT projects indicates that
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trénsportation p]annersAhave not given enough attention to personal goals.
Planning organizations should provide for more citizen input in an effort to
address the problem.

In summation, planning organizations should develop administrative
policy that will facilitate comprehensive transportation planning. Basically,
this would entail adoption of goals that are reflective of a comprehensive
transportation orientation and delegation of the necessary power to planners

to conduct multimodal transportation planning with the use of citizen input.

Issues in State and Local Transportation Planning

State government has a vested interest and a legislative mandate to
maintain the general welfare, but has lost some of its authority in the area
of transportation planning and implementation. Some of this authority is
delegated to local government by the states and a further transfer of
authority took place when passage of the Cities Enabling Act permitted cities
to negotiate directly with the federal government without substantive state
involvement. Still, state government is the strongeét level of government
below the federal level and has the capability of exercising executive
powers; therefore, it may be the best Tocation for comprehensive transpor-
tation policy p]énning.

Autonomy is highly valued and resistance to consolidated planning
efforts is strong at the local transportation planning Tevel. There is a
simultaneous attraction to broader based planning organizations in order
to reduce the relative power of state and federal government. This internal
conflict among local planning bodies has not yet been solved. More time
will be needed to determine the direction that local officials prefer. Some

guidance may be provided by state policy planning efforts.
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State transportation planning is a function that should be attached to
or in direct communication with the state's highest level transportation
planning organization. The policy planning group should have a full com-
plement of analytical techniques and professional expertise. Policy planners
have several ro]es.to fulfill. Their roles include: determining whether

problems are policy or design related; coordinating, negotiating, and being

“a cataTlyst for alternative -solutions; -innovating and initiating new policies;
and interpreting information and analytical findings. Finally, policy
planners should encourage the development of legislation that supports their

goals.6

Urban Transportation Planning Organization

Qua]itatiVe research has indicated that cooperative transportation
planning efforts are difficult because of the large, unwieldy boards resulting
from providing representation for every political jurisdiction involved in

7 This problem probably varies with the size and number of

the process.
Jjurisdictions involved. The need to consider all points of view and attempt
to resolve conflicts before the project stage is reached suggests that
unwieldy board size may be an acceptable price to pay until a better form
of representation is devised. o

A study of Wisconsin highway system planning produced some-suggestions
worth consideration in improving multimodal transportation organization
approaches: 1) making adequate technical expertise available to Tocal
planning efforts improves the quality and pfactica]ity of local plans;
2) as the amount of multimodal planning increases, it is helpful for per-

sonnel experienced in public transit and multimodal planning to be available

for planning efforts; 3) the availability of a state transportation plan is
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important for providing a framework for urban transportation planning and for
directing urban growth.8

The Wisconsin study discovered that planning commissions receive good
support from city councils. This arrangement may hold advantages for urban
planning in Texas. Support for such an arrangement is contained in a report
by Mitchell which advocates that transportatioh planning be directly con-
nected to city government in order to increase the probability of implementa-
tion. Further recommendations by Mitchell include planning on a continuing
basis, increasing citizen participation, and increasing local control of
planning.

As mentioned earlier, state and urban transportation planning were
fragmented somewhat by federal legislation which required a 3C planning
process by the state while simultaneously providing direct funding assistance
to cities for public transportation projects. Further fragmentation occurs
when relevant city égencies are left out of the planning process. The SDHPT
3C process makes involvement of these officials optional. It may be helpful
to require their participation in view of the detailed knowledge they have
of their cities.

The SDHPT, through its 3C planning proces's;ihas provided desirable
planning characteristics. Some adjustments will be he1pfu1 for’orienting
the process to a multimodal system planning appraach; Adding expertise in

mu1t1modé] planning is one adjustment that can be helpful.

State Transportation Planning Processes and Organization

The purpose of statewide transportation planning is to guide state,
regional, and urban transportation development and implemnetation with the

use of multimodal transportation. As urban population grows proportionately
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and in absolute numbers, an increasing amount of transportation planning
resources will be directed to urban areas. In recognition of this trend,
there is some indication of a growing emphasis on increasing the use of
state planning as a facilitator of urban and regional transportation
planning processes. |

Creighton, Hamburg, Incorporated have developed transportation planning

9 Viewed as state

models that describe a]ternative planning processes.
transportation planning processes, the models exhibit positive and negative
.aspects for urban and regional transportation.planning. _The chief negative
element is the possibility that the state processes will dominate local
planning. The potential benefits include a coordinateq policy framework
for local planning and making expertise and technical data available that

urban areas could not otherwise afford. The state transportation agency

organizational structure can make these benefits available by adopting

an advisory staff agency approach for policy planning and an equal status ;iyﬂ' Z;“

division arrangement for developing and providing technical expertisé«and;' f

data (see Chapter VI).

Alternative Urban Transportation Planning Structures

The Tegislative mandate to integrate SDHPT 3C processes with the urban
3C planning processes to be implemented by the néw]y desighated MPOS. will
require some organizational adjustments on the part of the SDHPT. Since
projections indicate that people and gogg§ movement will increase in both
urban areas and in intrastate trave],]owiﬁe SDHPT will need to be prepared

to work within the new MPO structures,while maintaining their own planning

processes.
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Warren provides both a model and a theoretical rational that are
responsive to the SDHPT's situation.11 Four organizatfona] typologies are
identified: (1) unitary, (2) federative, (3) coalitional, and (4) social
choice. These typologies describe different ways that organizations behave
toward each qther when two or more are seeking a common goal or are addressing
the same issue. |

In order to maintain the advantages of its own 3C planning process and
interface well with different kinds of MPO organizational structures, the
SDHPT may choose to use a two.tier approach. While conducting SDHPT‘
related planning, the normal 3C organizational approach can be used. When
SDHPT plans are to be coordinated with other MPO related transportation
plans, a second tier of organizational approaches may be preferred. These
may be unitary, federative, coalitional, or social :choice arrangements,
depending on the organizational posture taken by the relevant MPO.

If anbMPO implements its responsibility by establishing a unitary
planning process, the SDHPT can expect to be dea]fng with a strong, unified
organization. Since unitary arrangements are characterized &s being organ-

“ized to achieve goals internal to the organization, using a hierarchical

structure with top<down decision making processes, it is probable thét:the SDHPT
will not be abfe to have as much input into the planning process as it would
like. The SDHPT may want to adjust its organizational structure somewhat
in order to achieve better input.

One alternative arrangement is to have the local governments assign the
MPO the responsibility for policy advisory'and steering committee functions.
As a result, the planning engineer ahd the study staff interact with MPO

representatives on the Policy Advisory Gommittée and the Steering Committee

on a routine basis. While the MPO is still a unitary organization, the work
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done at the policy advisory and steering committee Tevels is done coopera-
tively. If Tocal governments decline to de]egatevtheir SDHPT 3C planning
responsibilities, the MPO can maintain an advisofy relationship with the
Policy Advisory and Steering Committees. In this manner MPO personnel and
SDHPT personnel sti11.have a mechanism for interacting. .

If the SDHPT finds itself involved in a federative organizational
structure, it can expect to interact with a group that is consensus oriented.
Because major changes may be threatening to cooperating organizations, con-
sensus groups tend to évoid change. -This tendency puts the SDHPT in a good
position for maintaining their plans intact as the plans are integrated into
the urban transportation planning process.

A federative organizational approach is eétab]ished by assigning an
ufban planning engineer and an urban study staff to the MPO to conduct
urban highway transportation planning and to integrate that planning into
the comprehensive urban transportation plan. This has the dual advantage
of providing the MPO with in-house planning expertise in the dominant trans-
portation mode and of providing the SDHPT with involvement in the urban
transportation planning process. If delegation of an urban planning engineer
and an urban study staff to the MPO is undesirable, the SDHPT district engineer
andvthe MPO administrator can maintain a federative working re]ationship'by
establishing a formal review committee. The committee is composed of SDHPT
and MPO planners and is responsible for reviewing and coordinating transpor-
tation plans. If a dispute arises in committee; the problem is presented to
the district engineér and MPO administrator for resolution. In keeping with
the legislation, the MPO is final arbitrator of and maintains responsibility

for transportation plan development in urban areas.
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There may be some MP0OS which choose not to associate formally with other
~ transportation planning groups. The MPOS can satisfy their legislative
responsibility by reviewing transportation plans on an informal, non-structured
basis. In order to encourage a working relationship and planning coordination
with such MPOS, the SDHPT can establish a 1iaison unit that is responsible
for responding to MPO initiatives for informal collaboration on transportation
planning. The 1iaison unit can either be authorized by the SDHPT to conduct
-all urban transportation planning responsibility with local governments and
MPOS or be placed in an advisory relationship between the SDHPT and the MPQ.
In either case, no formal involvément is fequired or expected from the MPO.

In some instances, the MPO may become inactive and place the SDHPT in
a social choice planning situation which is characterized by a lack of inter-
organizational activity. The problem for the SDHPT will be that of continuing
to conduct and implement urban highway planning without the involvement of
the MPO. Reverting to the original approach of having the SDHPT 3€C planners.
conduct both their own transportation planning and urban 3C planning through
the Policy Advisory and Steering Committees is one apprbach. Local govern-
ments can maintain involvement through their representatives on the Policy
Advisory and Steering Committees.

In order to provide the comprehensive and multi-modal functions expected

of the MPO, it might be desirable to temporarily assign MPO responsibilities

to the Steering Committee (shown in Figure 21). By restructuring the organiza- '

tion through the use of an existing committee, less disruption in the form of
hiring new people, establishing new organizational units, and developing new
operating procedures occurs. Also, it is easier to return to the original

struéture when the MPO becomes functional.
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As is the case with all models, the unitary, the federative, the coali-
tional, and the social choice characterizations are approximations to reality
and represent points on a continuum. Organizational structures adopted by
MPOS will fall somewhere along the continuum between the points described
by the models. Those that fall nearer one point than another will be easily
categorized. Those that fall closer to the middle, between two points, will
require an SDHPT organizational response that is a modified version of the

structures described above.
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