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IMPLEMENTATION STATEMENT 

The designation of cities and councils of government as metropolitan 

planning organizations responsible for coordinating and implemenUng 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 I 

INTRODUCTION 

The State Department of Highways and Public Transportation (SDHPT)l 

organizational structure is geographically comprehensive. In the past 

the SDHPT has planned and constructed a network of highways and roads 

that: (1) connected rural, farming activities with commodity marketing 

centers; (2) linked together town.s and cities; (3) provided for extensions 

within urban areas; arid (4) contributed vital linkages in the nation~ide 

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 leadership and technical direction in transportation planning. 

Increased demands and requirements for coordinated transportation 

planning have placed state highway departments in the position of developing 

new organizational structures to provide mu1timodal transportation planning. 

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

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 organizationalapproaornes f€.lr tlrban, 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 SOHPT 

operates will be analyzed in some detail. The organization and needs of 

the federal, state, and local 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, 

goals and objectives for transportation planning in Texas will be presented 

in terms of the expressed preferences of local 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. 

Understanding policy and systems planning issues and their implication~ 

for planning organization are important for making informed judgments about 

the assignment of various planning 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, 
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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. Therefor@, the report will dwell on t~e~J! areal divisions of plan-

ning in Texas. Statewfd@and urban2 transportation planning organization 

concepts will be described. Finally, theory :regarding the planning process 

and its relationship to various levels of political jurisdiction, as well 

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

also be' explained. 

- -- The £iti~s 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. 3 

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 state1s coordination and policy making 

effectiveness. This was an unfortunate situation since city governments 
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and the state could have profited by combining both programs and maximizing 

their resources. This could have been done in an ad hoc 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, us.ing the expertise made available by the SDHPT. 

The Urban Mass Transportation Assistance Act of 197~ 

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 

transportati on. After July 1976, the Department of Transportati on is 

prohibited from approving urban transportation projects not based on a 3C 

,planning process.
4 

The allocation formula is established as a six-year 

commitment, although, unlike general revenue sharing, there are specific 
5 planning requirements and a detailed application process. The major 

application requirements include submitting a program of projects on an 

annual basis, submitting formal applications for projects, and maintaining 
.,'" 
~'/ 6 

an annually updated transportation plan~ 

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

Advocate the development of public transportation systems of all 
types.! 

Finally, the SDHPT must coordinate its public and mass transportation plans 

with the 3C planning process already established. 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 refe:rred to as local 

3C) covering all transportation modes and requiring the state to coordinate 

its public transportation plan with local 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 there has been relatively less experience with 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 

legislature in 1975 to accommodate the increased interest in and emphasis on 

multimodal transportation planning. The Texas Mass Transportation Commission 

(TMTC) was abolished as a separate body and its functions placed in the Texas 

Highway Department. 9 The Texas Highway Department was renamed the State 

Department of Highways and Public Transportation,IO and extra funds were 

appropriated to support its increased responsibility.ll 
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_ The new 1 egi s 1 ati on prov; des greater a,uthori ty for state i nvo 1 vernent 

in planning and implementing public transportation!; Senate Bill 762 

appropriated thirty-one million dollars for the newly titled State Depart

ment of Highways and Public Transportation to use in planning and imple

menting.According to Senate Bill 761 ~ the SDHPT is permitted to II 

purchase~ construct~ lease~ and contract for public transportation systems 

in the state;1I 12 and is obligated to II ••• develop and maintain a compre

henshfe master plan for public and mass transportation development in this 
13 

state;" These legislative actions provide the capability for integrating 

transportation modes into a multimodal system. 

The initial decision of the SDHPT was to place the functions of the 

expired TMTC within the pfanning and Research Division~ which was subsequently 
. , 

renamed the Transportation Planning Division (see Figure 1). No other signi

;. ficant organizational changes have been made. Presumahly~ 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 responsihile to the 
State Highway Engineer for plann;ng~ 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 Ma~n.Offi~e Division acting in consulting andadvi
sory capacltles. 

The District Offices are headed by District Engineers who supervise both 

Resident Engineers responsible for planning~design and construction~ and 

Mai ntenance Supervi sors who oversee mai ntenance operati ons. Si nce ::the i n

ception of the Action Plan~ District Environmental Coordinators responsible 

for coordinating environmental and interdisciplinary efforts in planning, 
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LEGISLATURE a GOVERI'..o 

STATE HIGHWAY and PUBLIC 
TRANSPORTATION COMMISSION 

Figure 1. Texas Highway Department Organization Chart 

Source: Texas Highway Department. The Action Plan of the Texas Highway Department: Process 
Guidelines for Systems Planning and Project Development, August, 1973, p.4. 



design, and maintenance QperatiQns are apPo.inted and supervised by District 

Engi neers, also.. 15 

In areas Qf 50,000 and greater PQPulatiQn, urban transPQrtatiQn planning 

is cQnducted Qn a cQmprehensive basis in co.o.peratiQn with local go.vernments. 

The SDHPT and lQcal go.vernments agree in writing to' a fo.rmalized planning 

apprQach. A PQlicy AdvisQry CQmmittee, Steering CQmmittee, Study CQQrdinato.r, 

Technical Co.mmittee, and study staff co.mprise the planning o.rganizatio.n (see 

Figure 2).16 

The Po.licy Adviso.ry Co.mmittee is co.mpo.sed o.f elected o.fficials fro.m 

each city and co.unty invQlved in the study. In additio.n, invitatio.ns are 

extended to. elected o.fficials o.f o.ther inco.rpo.rated cities, state senato.rs 

and representatives, and U.S. Co.ngressmen representing the area to. be planned. 

It is the functio.n o.f this grQup to. give general Po.licy directio.n, appro.ve 

the resulting transPo.rtatio.n plan, and help implement it. I? . 

The Steering Co.mmittee is co.mprised o.f the abo.ve o.fficials, Qr their 

representatives, plus SDHPT perso.nnel and is co.ncerned with the practical 

task·s involved in co.nducting a transPQrtation stttd¥~ They make sure that 

there is pro.per co.o.rdinatio.n betw.een transPo.rtatio.n mo.des and cQmmunities, 

and they select the final transPo.rtatio.n systems plan. The Steering Co.mmittee 

also. apPo.ints the members o.f the Technical Co.mmittee, which is co.mpo.sed o.f 

specialists nQt o.therwise available to. the study o.rganizatio.n. Technical 

co.mmittee membership is flexible and fluctuat~s as different s'pecialties 

and skills are needed. 18 

The Study Co.ordinato.r Qi' Planning Engineer is apPo.inted by and under 

the supervision of the District Engineer. He is responsible for the 

following: 
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State Department of 
Highways and Public 

Transportation 

I 
State Highway .1 

Engineer-Director 
\ Local 

Governments 

I l District I 
Engineers 

I 
I I I I r I 

'Resident Mai ntenance District Environ- Planning Engineer Po 1 i cy AdviSory Steering 
Engineers Supervisors mental Coordinator or I-- Committee i-- Committee 

Study Coordinator 

I I 
I Study I Technical 

Staff Committee 

FIGURE 2: SDHPT 3C Planning Organization 



(1) Coordinating all operations necessary to complete the 
transportation plan. ' 

(2) Hiring and supervising all personnel in the study· office 
.. , - -w.'jti1, .. t-l'1e-e.XGept;-Ofl of the. . .-{-frartSfX')rtat-iiffi P 1 ann+n ...... g-----

Division) ..• personnel. 
(3) Supervising all personnel temporarily assigned to the 

study offi ce from the city or SDHPT. 
(4) 'Gathering all data not specifically stated to be collected 

by some other source. 
(5) Providing liaison between tbe various 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 

transportati on pl ans through a county transportation pl anning process. Thi s 

is 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 
~,," 2@< the District Engineer, is responsible for the daily conduct of the study.' 

The Transportation Planning Division at the state level assists both 

urban and county transportation studies by: 11(1) collecting much of the 

travel data; (2) coordinating all traRsportation studies; and (3) maintain

ing q.uality controls over interdisciplin~r'y inputs to the stu., ifilch~t;."'~ 
" "Zl 

all studies of social, economic, and environmental factors.1I 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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MPO$' -
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 

planning. 22 The scheduling of a yearly update for unified planning work 

programs plus the coordination and multimodal orientation of the rules and 

regulations are designed to support the required local 3C planning process. 
. . 

The process is to be coordinated and administered by Metropolitan Plan

ning Organizations (MPOs)which'have full responsibility for developing" 

short and long range urban'tra:nsp'or'tation planning. In September, ~975. 

the Governor designated MPO status in Texas. Two SDHPT 3C Urban study groups, 

nine cities, and eleven councils of government were designated. 23. In urban 

areas under 200,000 population, the SDHPT has been named the designated 

reci pieritfor Secti on Fi ve funds authori zed 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 Public 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 SOHPT 

control. In the large urban areas where cities have been named designated 

r:ectplents , the SDHPT funding process will have to work with whatever funding 

system the cities choose to establish. In order to complywicth:.the Act',s 

requirement that urban 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 

~~~ ____ ~~J)f admi ni stertng_~~the~Qrmu.lLaRd di scretionarj' stat~rants~~~UQpl i ed Qy_ 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 ts 

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 

Aft's Section Five funds, a situation which exists only in Lubbock 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 organization 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 limited by local 3C planning 

decisions. 

The MPOS and UMTA represent addditional layers of g.overnment for the 

SDHPT to deal with. This situation is mitigated somewhat by the fact that 

most MPOS are either 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 

de~ig_n~tJQns otlhe govern9rarEl_so __ rElg_Elntlitj_~ __ djJfiGul t~now how __ 

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

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

Jwill require local -multimodal planning approach that is conducted with some 

degree of cooperation between participating government jurisdictions and 

agencies. Since there has been little experience with local multimodal 

transportation planning in Texas, new forms of planning organization will 

probably be needed. When the organizational forms are selected and developed, 

mayors, city council members, and county judges wi 11 have a strong i nfl uence 

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. 

13 
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lThe title, "Sta-te Department of Highways and Publ ic Transpo1"tatiol'l ~ II 
will be used throughout the report, including the instances when reference is 
made to matters occurring prior to the name change. 

2The term "urban ll as used in this report has reference to a geographical 
area with continuous population which may extend beyond one or more political 
boundaries. 
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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 state1s efforts to 

promote public and mass transportation planning. 

This information was developed at a series of hearings held 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 State1s role in these areas? 

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

If 

(IV) What should be the State1s role in financing public and 
or mass transportation? 

{\r)----ISaClClltfonarTe~psTatioh'fe-edea-toallow s()TUt;o,f to- -
regional public and mass transportation problems? If 
yes, what kind? 

(VI) Are there other areas of transportation in which 1 
additional legi~lation 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:'(l} the organization and 

function of state-level transportation agencies; (2) the organization and 

responsibility for transportation at a regional level; (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. 

'O~gtwi t a't1 on and Function of ,State Tra,nsporMti Ort Agencies 

Flexibility and coordination seemed to be the key words throughout 

testimony by representatives of local governments. The Statels role was 

seen as the provider of technical assistance and 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 critical",,' In other' words, the state should provide planni,ng coordina-

tion assistance with as much allowance for local input and participation as 

possible. 

The State Department of Highways and Public Transportation seemed to be 

the most visible and familiar transportatton ,agency to,.Jllany representatives. 

City and county officials generally perceived the SDHPT as doing a good, job 

in planning transportation projects'. rnac grassroots orHanization of 

the SDHPT may be one reason for these sentiments. Many representatives 

favored folding other transportation agencies into the SDHPT to facilitate 

coordination and organization on the state level, while maintaining separate 

·:llJndingarrangements. 
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Testimony indicated that the majority supported coordination of 

transportation 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 functions.' Some represen:':' 

tatives (27 of 63) felt that a coordinating body or mechanism, such as that 

provided by thQ Interagency Transportation Council was sufficient;~.acting 
-.,' - ------

primarily in an advisory capacity. ,,Still others (6 of 63) favored 

making the SDHPT the umbrella transportation organization for t~e State, ' 

especially since its organization already permeates all levels of govern

ment.· ~ 'A few' representati ves {7 of 63) opposed any attempt at coord; nati on, 

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

their needs and expressing fear of increased and complex. multi-agency 

i nvol vement.· , Qvera 11 , the great majority preferred that a coordi nating 

mechanism or planning body be estab~ished to provide gui&ance and coordina .. 

tion in the transportation ar~a . 

. Org;ard;z.ati6nand Reospansibjlity for TranSpDrtation at Regi@nal~Level 

Nine of 63 participants at the ITG hearings advocated legislation to 

allow the creation of regional authorities ~o plan, fund, and implement 

public and mass transportation systems.· Particularly 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 long. range plans without becoming enmeshed 
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in unrelated local 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.'~Medium- -

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 council's were seen as allowing for improved expression of 

citizen needs. 

Integradol1 IOf flubl icand Mass Transpor~at4;onwith 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, most 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 provide'more jobs for the poor afld 
, 

increased mobility for youth, aged, or infirm. Same participants su§gested 

that the State should stay out of public and mass transportation altogether; 
~3 

public transportation was seen as a localized problem that should be solved 

by local organizations using locally-generated revenues. 

The great majori ty of representati ves at the ITC hearings favored a 

mi d-range posi ti on, with the State provi ding some sort of aid to 1 oca 1 
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governments. The State's role was generally 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 facilities shouJd stay at the local level, with the state fulfilling an 

advisory role. 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. Only a few of the representatives opposed any sort of State 

"ai d to mass transi t or supported compl ete state control of mass transit 

facilities. 'In" general, most agreed the State should coordinate planning 

anp provide technical assistance to urban areas or regions desiring mass 

transi t. 
" 

Sources of Funding for .Various Modes and Levels 

Representatives present at the hearings of the Interagency Transportation 

Coafllci 1 had many di fferent 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 

mechani sms and powers to raise revenue for thei r activi ti es . A r,egi ana 1 

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 

trus t fund for other purposes, especi ally not for mass transi t. " . Severa 1 

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 th'le 

responsibility of theSDHPT but maintaining separa·te finan~ja,l soU't('ces. 
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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

ments for transi t programs, whil e others rna; nta ined that mass transportati on 

should be a strictly local responsibility. Those who indicated support for 

state aid to mass transit generally saw the aid in the form of funding for 

capita 1 programs, not for operating costs. 

The views on state versus local roles in transportation 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 decisi~ns about transportation should be made on a local 

level, but that the State should provide funding assistance for the local 

unit IS choi ces. -

Several participants saw the state role as coordinating the funding 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 pos-slble, the 

State should participate in federal grant projects, assisting loc;al govern-
.' 

ments in meeting federal grant participation requirements,., ApooHngof 

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

federal agenci es provi di ng the major share of those expenditures. : If the 
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State did not want to fund mass transportation directly, they might cOr:lsider 
) 

a compromise of subsidies to certain groups such as the elderly, disadvanf 

taged, disabled, or poor. 

Extent Bf loc~J(ahd Cit'zeft':P.rtfcip.tfonin~thePlanning 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 largest cities voiced concern for stronger local government 

powers in the' areas of zoning and land use control's ;-; S'everal suggelited 

regional authorities as an avenue toward more effective citizen participation, 

especially if the authority was accountable to elected officials; Most 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' representatives emphasized that 

active local _Pi3.rtic;pation is desirable in establishing transportation 

priorities. ,Three emphasized that local governments must,retain control 

of their mass transportation systems."Tne .. ~ 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 local governments and could provide technical support to interface 

between regional and local planning authorities and state and federal 

organizations: ~ 

Of the representa ti ves from small s:iti es, fi ve expressed concern 

for continued local government control of the determination of need and 
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operation of systems. Most saw the Statels role as coordinating and 

assisting local governments, not directing them. Some sa.ld that local 

problems should be solved by local government alone,wh.Ue some wanted 

the State to help finance solutions to local government problems.,:'\Most 

favored whatever arrangement would best allow for citizen input~ or some 

sort of di rect ci ti zen contact. '; All of the representati ves seemed to 

favor participation from local officials"as well as citizensandefficials of 

the state:,8frfdcQunty gov,ernments; ,in-a coo-rdina'ted.effol"t to educate, 

research, and study solutions; define and delegate responsibility; and 

provide specific funaing. 

Miscellaneous Issues 

Regulation. 

Most of the representatives,particularly those from private industry, 

stated that flexibility and a continuing review of transportation regl:llat;ons, 

laws, controls, and rate structures are needed to meet changing conditions, 

emergencies, and special problem areas.,! S:evera~ said that where private 

industry or local mass transit is available, the State should do nothing 

except pl anning, coordinatiflg, and provi ding regul atory authority where 

needed. ~ The State shoul d encourage the pri vate sector to compete in the 

transportation field. Several desired that regulati'on should be flexible~ 

but enforced care,fully, and should be compatible with other states. :-Most 

were satisfied with the way regulation is being handled at present. 
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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 dtstribution of freight cars to meet requirements throughout the 

state.' ... IL 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 .... eva 1 ua.ti on 

of frei ght 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 

pr9blem is beyond their jurisdiction. Local sponsorship is essential to 

continue federal parti ci pati on ion the constructton and rna intenance of 

channels, and the State is the logical agent to sponsor needed improvements 

and developments. 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 

strongly emphasized their desire for local involvement. 

The hearing results provide the SDHPT with information regardin!!J; the 

planning goals of local Texas officials and businessmeli. This information is 

valuable because the SDHPT is enabled to take a more informed judgment regarding 

its own organizational structure 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, policy and system planning issues, and regional and urban planning 

organization. These subjects will be discussed in greater detail in subsequent 

chapters. 

Because implementation of the transportation goals of local officials and 

businessmen is partially controlled by the transportation goals of other 

interests, it will be helpful to have an understanding of who these other 

interests are and what their goals are. The following chapter identifies major 

interests, discusses their transportation goals, and comments on the impltca

tions for local transportation planning organization and SDHPT transportation 

planning organization. 
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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. I-II. 
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CHAPTER III 

TRANSPORTATION GOALS 

Introduct ion 

In our traditional conception of capitalism, the existence of diverse 

entities pursuing a corrun~ goal is encouraged. Competition of this sort is' 

thought to produce' excell ence or at 1 east 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 wllth 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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goa 1 s of the Federal DQ;partment 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 DOTls 

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 transportation. 1 Engeler-_ 

and Stuart suggest that implicit in DOTls goals and generally assumed in most 

other lists of goals are the qualities of accessibility, range of choice, 

diversity of experience, and amenity. Proviaing' accessibility is defined to 

mean affording relatively equitable access to institutions of advancement 

such as job and educational opportunities. Range of choice and diversity of 

experience are qualities that enable individuals to experience their tot~l 

environments and develop a broader concept of community. Amenities inc1ud'e" 

variety, efficiency, ease of contact, and conservation 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

portationStudy (NTS) in 1974. 3 The study was undertaken in order to develop 

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 local 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 ori~nted 

transportation plans. Failure to do so could result in federal plans being 

introduced in the absence of local solidarity. 

The NTS is charged with the responsibility of fostering.the continuing 

development of coordinated, multimodal transportation planning. To accomplish 

this assi gnment, the NTS has specifi:c 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 transportati on ~}l:ans that are respons ive 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 

geograph i c and pol i t i ca 1 1 eve ls 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 local level, 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 

planning process and 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 attempting 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 governme[ltoperation. Legislative reapportionment in state 

legislatures is producing a proportionate increase in the number of urban 

senators 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 aml11tiplicity of new programs 

that are 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 

lines 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. ;"l! 

Sta te DOT Goa 1 s 

The Council of State Governments (CSG) has suggested a list 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 general planning goals could be pursued. Of counse, 

pursuing complementary goals can only be done if goals have already been 

established. 8 

Other CSG goaTs center around coordination and investment techniques 

designed to increase transportation planning efficiency. 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 

and regulation;lO the Texas Railroad Commission regulates railroads and 

motor carriers;ll the Department of Public Safety licenses automobile 

drivers. 12 There may be an advantage to centralizing 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 that this be done by integrating transportation planning policy 

with economic development policy through the meohanism of the state1s 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 is possible. This rela

tionship also makes possible another CSG goal of coordinating 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 authority than the SDHPT possesses since other state agencies 

and the o.f.fice of the governor are involved in general state planning. The 

CSG also advocates that state effort to gain maximum benefits from revenue 
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and to distribute funds according to criteria deemed beneficial to the entire 

state rather than individual areas. By determining minimum 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 fiscal policy would also 

make possible the application of transportation resources to areas of the 

state that would 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 underdeveloped 

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 limited degree. Many ITC speakers, however, preferred local 

financing and/or local control of state and federal funding for transportation 

services. Given the expressions of interest in regional level planning by ITC 

hearing participants, compromise may be possible in the form of regional plan

ning structures that bring ~ontrol of funding and financing closer to the 

local level but still provide a large enough geographical 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 organization a framework for coordinating their planning decisions. 

The CSG believes that establishing a state level structure is an important goal 

because the benefit of centralized coordination is maintained and general state 

transportation planning goals can be achieved. Also, because the federal 

government is increasingly active in national tnansportation planning, as 

evidenced by the national transportation needs studies, it is important that 
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state governments be in the position of formulating state level policy in 

order to be able to take an informed stance regarding their needs and 

preferences. 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 developing a statewide transportation planning policy stance 

are valid. 

In summary, efforts to reorganize transportation planning at the 

state level should consider as possible goals: centralization of scattered 

state transportation planning responsibilities; coordination of trans

portation planning with other state planning activities; and development 

of state planning policy to provide guidance for local planning and for 

interaction with national planning efforts. 

In addition to the numerous considerations involved in dealirig 

with federal and state goals, there 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.~.~sefl~~of community or __ belon~Jn9 (~~.th(i_)o~al level) 
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4. Territoriality-identification with a bounded nturf ll or 
neighborhood 

5. A sense of being part of a united society at the 
metropolitan level 

6. Compatible neighbors 
7. Compatible playmates for children 
8. Stability and security; lack of anxiety 

B. Basic Environmental Needs 

1. Clean air, unpolluted water, trash-free land 
2. Low levels of noise and vibration 
3. Conveniently situated local services: parks, schools, 

shops, churches 
4. Compatible mixtures of land uses 
5. Adequate shelter 
6. Privacy , 
7. Uncongested transportation systems (in the locality) 
8. Preservation of buildings and sftes of unusua.l-beauty 

or historical and architectural interest 
9. Preservation of established neighborhoods 

10. Environment allowing social contact within the 
neighborhood 

11. Safety and security, especially for children 
12. Avoidance of commotion, such as during major construction 

C. Basic Access Needs 

1. Access to employment, whether one has an automobile or 
not 

2. Access to the facilities and services of an entire city, 
whether one has an automobil e or not; mobil ity, opportunity, 
and variety 

3. Low travel times 
4. Low travel costs 
5. Safety while traveling 
6. Reliable means of travel 
7. Comfort and convenience in travel 
8. Choice of mode of travel 
9. A transportation system that is comprehensible because 

it is orderly; one can find onels way around easily 

D. Basic Economic Needs 

1. 

2. 
3. 
4. 
6. 

Avoidance of financial losses occasioned by the con
struction of transportation facilities 
Preservation of community tax base (municipal or county) 
Maintenance of economic stability of a community 
Low transportation costs, both capital and operating 
Encour~gement of e:onom; cgrowth ,_,t}s.pec ia lly for the 
lower lncome and mlnority groups.~· 
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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 plans. 17 

None of the organizational 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 

More general goal criteria for organizational structures at the state 

level 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 organi zational goal. 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 orggnizational status and are 

programmed to receive equal consideration. 18 He also recommends that the 

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 p.inpointed. 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 transportation 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 fdr 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 examining the 1974 National Transportation Study. 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 prGcess 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 local long and intermediate range goals; and support the concept 

of funding intermediate range priority projects. In view of increasing 

federal activity, state, regional, arid 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 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 plJanning responsibilities, coordina

tion of transportation planning ~ith other state planning tasks, and develop

ment of state planning policy guidelines fOlI' use i.n guidi.ng 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 past resistence to highway 

construction plans. Planning organizations should provide for more citizen 

input in an effort to address the problem. 

Planning organizations should also develop administrative policy that 

will facilitate comprehensive transportation planning. Basically, this 

would entail adoption of goals that are reflective of a comprehensive trans

portation'orientation and delegation oftne neeessary power to planners to 

conduct multimodal transportation planning. There are issues in state and 

local 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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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:an:d 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 planning. 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 

authority.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. 3 

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 difficult. 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 little familiarity with 

multimodal transportation systems. This supply of expertise can be a pro

blem because state governmentsbave given themselves relatively little 

authority to get involved in general 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 level, they 

may provide the best location for coordinated transportation 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 

b d · 6 o les. 
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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 arid 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 will be required. If regulation and financing are completely 

separated activities, the possibility of fragmentation of effort exists. 

The main issue regarding financing revolves around the question of who pays 

and how much. Those in favor of providing revenue from general funds argue 

that, because of its economic and social benefits, transportation should be 

supported'~by everybody. On the 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 it. 8 

Since the concept of multimodal planning is relatively new, Pecknold says 

that determinations regarding its application under varying circumstances 

must be made. For example, how canmultimodal planning be applied when 

funding is carried out separately 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~isrupt 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 matte,r for statewide comprehensive transporta

tion planning. There are valid reasons for conducting both long-term and 

short-term planning efforts. However, limited resources generally preclude 

conducting both with success. It has been well argued that long-term 

planning is necessary in order to provide a focal point toward wh.ich to 

move. It is claimed that failure to provide direction will result ina 

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 located. At the same 

time, local growth may be structured in a direction that is detrimental to 

overall development. 10 
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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 relevant than plans pro

jected twenty or thirty years into the future. Here,.also,-thene::are 

important trade-offs to be considered, especially in terms of cost, 

relevance, and practicality.ll 

Problems with State Role 

The process of developing successful urban, regional, and state 

transportation planning.will be greatly aided by recognizing the positive 

role th.at the. state can ;.play" Pecknold lists a number of uncer-

tainties about how the state would carry out a comprehensive transportation 

planning role. Some of these uncertainties 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: idenUfying 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.
12 

Further 

research on these problems will provide helpful information regarding 

transportation planning orgiln;zation. Until such research is conducted, 

unified transportation planning organizationscwill have to proeeed on a 

trial and error basis in these areas. 

Other items that Pecknold.lists include: determining if regional trans

portation plans can be aggregated into a Goherent statewide plan; identifying 

procedures to be used for securing pub1ic involvement in J1)ultimod&l planning; 
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identifying procedures for integration and coordination of transportation 

and other planning processes; and developing techniques for formulating high 

and low capital intensive programs. 13 These are items that can only be 

resolved as more experience is gained with comprehensive transportation 

planning organization. While this ~'r~poi"t suggests. vari@[Js'organiZational 

configurations for conducting social studies and analyses and the other 

activities listed above, it ;s recognized that methodology for carrying out 

these tasks needs to be eva 1 ua ted, improved and, in some cases, newly 

developed through further research~ 

The Federal Imeact on State'and Local planning 
~/ '-\ - - - ~ - . 

The state planning process simply does not operate in a vacuum. The 

authority and activity of the federal government must be accounted for and 

programmed into comprehensi ve transportation pl anning at the state and 

local levels. Organizational approaches that do not do this will be 

incomplete. 

The federal government has taken an increasingly significant 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 "3(11, the Act requi red that urban areas flf more than 50,0000 popul ation 

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-

t · l' .,14 .10n p anm ngprocess. 
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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 th.ose for mass transportation. 
5. Travel patterns. . 
6. Terminal and transfer facilities. 
7. Tra ffi c engi neer; ng features. 
8. Zoning ordinances, subdivision regulations, building codes, etc. 
9. Financial resources. 15 

10. Soci a 1 and cOrmlun; ty value factors. . 

Including land use, mass transportation facilities, and social and community 

value factors into federal highway legislation, in effect, formalized the 

concept held by some that transportation is an integral part of society 

and environment and cannot be planned and implemented independently. The 

extensi on of thi s phil osophy is mani fested in the form of the Acti on Pl an 

statements which describe the organization to be used and the procedures 

followed 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 expendi ture pol i cy as well as the role the federal governme,nt 

chooses to play in terms of p,roviding guidance of a social, economic, or 

physical character. The structure of revenue and/or expenditure policy .. "~ 

d:iict;at~s;; to some degree, certain aspects of the planning approach. For 

example, the principles and methods used for distributing and supervising 

federal funds requires: 'sp'e:cjd~4cfa¢tdlQnS!;GI'I :th.e.p.!artiG;ftfla neceiM~ing; 

a.9~,!ci es. The guidance provided js:a :fj'i1n<;t;(!U'lQfthft;do1ltj;~Rrt,,~lt~;f¢,'l 

Yiew~c;r:ipt's' con'caption of' the national interest, states 1 constitutiona-l" 
-''--------!-- "- .. 
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rights and the amount of unity considered desirable among states, 

their regions~and local communities. These factors are variable and will 

probably always 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 respond better to individual differences among regions and localities. 

Issues in Local TrahspdttdtionP18hhing 

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 

Texas Mass Transportation Commission16 and the Interagency Transportation 

Council. 17 These groups were designed to provide advisory and consultive 

assistance to other entities. Because of the direct relationship between 

cities and the federal government established by the Cities Enabling Act, 

statewi de coordi nation of transportation t-hrough state organizati onswas 

difficult. 

Acco,rding to Mitchell, local transportation planning has a longer 

history and more deeply rooted tradition than does planning at other levels 

of political jurisdiction. The value 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 pl anni ng organi zati on in order to reduce the«Telative power 

of state and federal government. 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.I8 

Financing is identified by Mitchell as a continual 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 wea,k, local governments are 

unsurpassed in their knowledge 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 of success in developing 

urban transportation plans. In the past~ there has been a weakness in 

transportation <~anning methodology and lack of support from local officials 

and the publi:c. 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 funding and implementing 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 lack of flexibility has probably hampered 

incentive for developing local solutions to transportation problems. 20 

With the advent of "3e ll planning, metropolitan and urban agencies 

have developed representative boards containing elected officials from each 
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political subdivision and representatives 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 h.ave operated through a strong executive com~ 

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

and jurisdictional representati.on. 2l Should these kinds of problems occur, i. 

assistancff ;in; ttle form 0f.$tate p.oli€N,;·p,l~nning.'may be.a .. .:valuabletbol for 

Aspects of State Policy Planning 

A national transportaUon conference in February, 1974 came to several 

conclusions r~!garding the importance of policy planning for comprehensive 

transportation planning functions at the state level. The first rec(Qm~. -

mendation was that policy planning is important enough to be made the basic 

function:'·of a group attached to or communi cating di rectly wi th the top 

transportation planning organization in the state. For states without 

departments of transportation this could mean either the state planning 

office, the Highway Department, 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 o.f quality of service; simulation studies; studies of impact on 

consumers, nonconsumers, transport compan; es, and government bod; es; resource 

allocation studies; and opinion and behavior surveys.22 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 planning. 23 

In addition to the mix of skills and academic backgrounds listed 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 sought in a particular case are lIorganizationalM 

procedura 111 or "systems-project ll in nature. In essence, it is necessary to 

determine whether a problem is policy related or design related. The role 

of options identifier is to coordinate, negotiate, and bea catalyst for 

alternil.ttve solutions. The last 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 legislative 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 accl-dentally created by inaccurate public 

announcements. 24 
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If it is decided that comprehensive transportation planning at th~ 

state level in Texas should be conducted by a DOT, there are alternative 

organizational approaches: 

1. Reconstitute the appropri ate state transportati on departments 
into a single Department of Transportation under a single 
commission and Director, preserving the constitutional}y 
dedi cated fundi ng category.' jtJ ' 

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 functi ons of existing departments, 1 eaving 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 6f: -~planning and funding - design, 
construction, and maintenance - operation and ~ontrol ~ 
regulation. 

4. Explicit recognition that the existi.ng dedicated funding will 
not necessarily be suff; cient for meeting the to,tal transpor .. , 
tation needs of Texas. The Department 'of Tran~PGrtationw,()ul~ ,.25 
present cilnso 11 dat~Q resotlrce n&eds foY' s t-a. tewHje trans13Q1"ta tHn'l. " 

The same source suggests several advantages and Elisadvantages of a 

Department of Transportation: 

ADVANTAGES OF A D.O. T. 

1. Integrated planning and programming based on total transportation 
needs, a lterna tives, 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 
ex; sting State Department and for broadeni ng of ex; sting areas. 
Water Transportation is an example. 

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 meaningfulgQals 
and objectives that will stimulate the dedicatton 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 responstbiliUes among various 
levels of government, the mutual respect and cooperation 
among exi sting jurtsdi cttons 10; ght be dimini shed. 

4. Based on the experience of the Federal Department of 
Transporta tl\on,~ctjs ",high l" p,rebabl e that'a3tate Depa rt
ment of Transportati on wi 11 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 va~~ous segments and modes will probably not be dimin ... 
; shed. . 

Organizational Processes 

No matter which organizational structure is selected, comprehensive 

transportation 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 low 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 

programs that provide citizen input before, during, and after planning takes 

place. Finally, he maintains that 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 changes. 27 

The way to determine if a comprehensive transportation planning organi

zation, charged with complete transportation planning respons,ibility, is 

meeting its objectives, is to evaluate its performance characteristics. This 

can be done by evaluating the organization in terms of certain accomplish

ments an? 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 certa;n criteria are met. The following 

examples are indicative of criteria to be used; 

1) Is the planning process coordinated with state population and 

land use policies? 

2) Does the process successfully establish land use impacts on 
( 

transportation and vice versa? 

3) Is the or'ganization 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 

pltans? 
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5) Does the planning process successfully determine passenger travel 

pattern changes according to alternative transportation plans taking 

into account user costs, supplier co~ts, environmental impact, and 

land use impact? 

6) 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? 

7) Does the o'rganization continua11y'and regularly monitor freight 

shipments for changes in trends of costs and amounts shipped for 

various linkages of the system? 

8) Does the organization continually and regularly monitor passenger 

and vehi cl e trips for changes in trends of cost and number of tri ps 

for various links of the system? 

9) Does the organization display a complete grasp of the operational 

and financial requirements of priv'ate carriers through its actions 

vis-a-vis the private carriers? 

10) Does the planning process result in projections of vehicular and 

person volumes that are accurate and detailed enough for use by 

design engineers? 

11) Are, the pricing and financing~'datain regard ta fretght r'ates~ 

passenger fares and capital investment productivity accurate 

enough to be ofus,@ to admini strators and pol i cy makers? 

12) Is the process sufficiently flexible and realistic to provide 

quick, reliable data to administrators on an as needed basis?28 
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These performance measures do not establish the existence or non

existence of a comprehensive transportation plan, nor are they a compre

hensive listing 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 loss that will be occasioned in the change by applying 

these criteria to the proposed changes and judging the degree to which each 

. -~~rmal'tCe-measure=is"-sa t1sft~d·~~ . 

Systems Planning 

The discussion up to this point in the chapter is intend~d to state the 

tasks and processes by which planning takes place. It does not delineate the 

differences in responsibility between statewide planning levels 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 highways includes 

siting and design factors and attempts to accommodate all road systems while. 

systems planning 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 limited to airport systems. Systems planning for rail service 

includes rail passenger systems and rail 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, location, and timing of 

highway construction or highway improvement. For bus systems, these decisions 

can include determining levels of service, general terminal locations, 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 limitations on types of airplanes using airports. For general 

aviation systems, general airport location, airport size and cost, use of air 

space, price levels, and limitations 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 rail passenger service. Rail freight service decisions can include invest

ment levels, terminal location, pick-up and delivery frequency, coordination 

with trucking S:j1stems, 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 aM modes, statewide 

transportation planning should be concerned with the interaction between 

access by each mode and the resulting economic and population distributions 

and levels. Finally, the state bears a shared responsibility with regional 

and local entities to preserve natural, historical, and aesthetic values. 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 

level given general state guidance through a system planning framework. 

These items vary somewhat by mode but g-enerally deal with physical design, 

daily operations procedures, and management: 

1. Highw,~ys - 1~ route a'oc-ation4,' l} engineering design; 3) corridor loca

tion of highways not owned by state or federal government; 4) traffic 

engineering; 5) traffic control. 

2. 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. 

3. Air passenger systems - 1) specific siting of airport; 2) scheduling; 

3) management of daily operations; 4) air traffic control operations; 

5) safety. 

4. General aviation systems - 1) specific siting of airport; 2) scheduling; 

3) management of daily operations; 4) air traffic control operations; 

5) safety. 

5. Rail passenger and freight service - 1) scheduling; 2) management of 

daily operations; 3) safety. 

6. Trucking systems - 1) manag\ement of daily operations; 2) specific 

terminal and warehouse siting; 3) safety. 

7. Canal systems - 1) operations. 

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

daily operations. 

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

d '1 t,:n al y opera lons •.. 
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By making a careful distinction between state level and regional a.nd 

local level planning responsibilities, the probability of inefficiencies 

and friction occurring is reduced. The division of responsibility suggested 

in the preceding sectiot'lis. ba?ed ~p a:pa;r.titular:a~J9:roach to pl anning 

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 level 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 some of its authority in the 

area of transportation planning 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 Cities Enabling Act permitted 

cities to negotiate directly with the Federal Government without substantive 

state involvement. Still, state government is the strongest level of 

government below the federal level and has the capability of exercising 

executive 'powers; therefor.e, 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 wi 11 be needed to determi ne <the adequacy of ex i st i ng p 1 ann i ng 

techniques and to develop new;techniques for multiroodal planningc needs at the 

state lflvel. 
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The Federal Government has had a significant impact on.state and urban 

transportation planning. Their most notable action has been an attempt to 

implement the concept that transportation is an integral part of society 

and environment and cannot be planned and implemented independently. 

Autonomy is highly valued and resistance to consol idatedj>lanning 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 bodie.s has not yet been resolved. More time will be 

i needed 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 

policies; and interpreting information and analytical findings. Finally, 

policy planners should encourage the development of legislation that sup

ports their goals. 

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

The final test will be whether the process is est-ablished in a way that 

supports and facilitates urban and regional transportation planning. 
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CHAPTER V 

URBAN TRANSPORTATION PLANNING ORGANIZATION 

Introduction 

Gakenheimer and others have undertaken a survey study of several 

transportation planning organizational structures used in the United 

States.. 1 Based on qualitative analysis, they make judgments regarding the 

relative success of transportation planning conducted by cooperative 

political jurisdictions in urban areas. The authors mqintain that attempts 

tn establish urban scale transportation phnning organizations have tlHJt 

w;.th relatively little success in the past. They say that this fai1ure 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 natural 

conflicts of interest contained in an urban area. Also, the authors fur-

ther postulate that opposing viewpoints inhibit consensus and obstruct the 

production of good urban transportation plans. 2 

The above criticism probably hai greater validity for llnJer urba,n 

,a,reas. Those areas composed of many political jurisdictions may also 

experience difficulty with unwieldy organizations. However, as urban size 

decreases, the composition of representative boards is probably more 

managea-ble. In either case, it is mOf'e im~orta-nt tha.t opposin-9 points of 

view and natural conflicts be represented and negotiated through unwieldy 

boards rather than ignored in favor of limited board size. Failure to 

resolve conflicts at the planning stage may result in more prolonged and 

expensive delays when transportation plans reach the implementation stage. 
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As noted earlier, 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 transportation 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 

rbe Stt1Je Qf Wisconsilr conducted a stud.y "'f t1;ilfnwly syst.m pla'fH,lt,ot tn 

its urban areas. 4 The methodology used relied heavily on interv~ews ami 

analysis of plan implementation. While not directly applicable to Tex~s 

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

sideration when attemptin'g to develop improved urban traO'sportation 

planning organizational approaches. A majo,r problem in Wiscansil'l was the 

technical adequacy of the plans in terms of engineering criteria. By 

examining the methodology used to develop plans, the study determined that 

local 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 

critically, the plans were not long-range in orientation and could not be 

depended on to provide comprehensive solutions. This lack of technical 

adequacy was known and understood by only a few local 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, statewide, comprehensive transportation plans. This was a problem 

because major highway networks are a prime determinant of urban development, 

and as ttlese metworks. develop and/or are chamged, urban growth and distribution 

also changes. Consequently, it is difficult to plan adequately for urban 

growth and distribution without knowing where major highways are going to 

be located. An urban transportatiofTlplanning ag.ency should maintain direct 

and constant communication with the decision makers who determine system 

development and location. Without such an arrangement and without compre

hensive statewide plan documentation, local planning will experience limited 

success. 6 

Federal Legislation 

A third finding of the Wisconsin study emphasized the pervasive influence 

of existing federal aid systems. At the time of the study (1960), the planning 

values and directions impl icit in federal aid procedures and guidel ines took no 

accountoflocal plans. The study findings concluded that if local highway plan

ning was to be a real i stic endeavor, changes would have to be made in the fed<e.ral 

1),1 d program to include loeal 1'1 &nners and plal'ls.1 The C1t1es Enabl tJig Aet 

and the 3C planning process were the fi rst major poststudy actions taken 

lc ~ . ___ : :::: 1 t:=::t:O c:::::~::e Q:::::::n;~ ~:9 i:t;: 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 of local 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 collection phase, while establishing goals and objectives, and as mem

bers of the technical committee. Merely providing the opportunity for input 

may not be satisfactory. Conscious efforts may be required to establish 

active involvement of city personnel~ for example, by requiring their pre- ~~: 

sence on conmittees rather than making membership optional. 

Planning Commissions 

One other finding of interest was the discovery that phnning cOJl}JTJ;ssions 
\ 

were particularly successful in obtaining the support of city councils. The 

Wisconsin study concluded that]ocal transportation pla.nning organizatton 

chan~es should strengthen tne coJlllTlissions an(f tncreas.etfleirr9:1e. in plan 

fmplementation. 9 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 changes in 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 

city'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 Wn; 'he ,Hou$e study conduet~cl byMi tchell co:ntai os ad<41 tt'q:tll~l $~1g~$th~n$ 

for organizational arrangements for urban transportation planning (')rganiza ... 

tions. 10 He advocates that urban transportation planning be directly 

,connected to urban government so that planning is under the supervision pf 

those who will be responsible for implementation. This arrangement is 

thought to increase the probahil ity that pl ans wi 11 be followed ,11 The 

presence of elected officials on the policy advisory committee of the 3C 

process provides this 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 a,nvolvement of several governmental 

bo:di es and numerous interest groups, there are changing ceodi tiona and 

priorities with a consequent continual need to review projects, coordinate 

efforts, and revise agreements. Because thepY'trces-S'ls dynamic, ongoing 

citizen participation is recommended to ensure that individual values and 

Reeds are not overl Qoke.cl. 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 

areas are subject to outside control of their planning. This control can 

be reduced somewhat by establishing a simplified application and funding 

procedure whereby the state and federal governments make block grants and' 

establish general planning 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 

local 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 boundaries. 14 

The SDHPT 3C process involves 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 

refuse adoption of the plan if its final form is 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 locally acceptable plans that do not disturb the 3C 

plan adopted in aqjacent 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 in 

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 legislation is an 

example. Even when cooperation has been achieved to a relative degree, 

there have been problems in implementing urban transportation plans. 

Usually, the planners must rely on local political jurisdictions to imple

ment the section of the pl an falling within 1 oca 1 boundari es. Since the 

local 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 increase the probability of plan implemen-:

tation. 

The SDHPT secures commitment from local officials by establishing a 

formal agreement with local governments at the beginning of the systems 

planning process. Further involvement is attempted by making the city or 

cities responsible for dev~loping some of the study data and for taking 

part in decision making. Local officials or their representatives compris~ 
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the policy advIDsory 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 conferenceoand 

provides continuing study guidance during the planning process. The steering 

committee is responsible for providi~ng coordination among transportation 

modes and geographical areas and for selecting the recommended systems plan. 15 

Even though the Action Plan was developed before public transportation was 

made a responsibility of the SDHPT, the 3C system planning process can be applied 

to multimodal systems planning. The major participants in the Action Plan 

systems planning approach are the planning engineer 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 involved 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, econoll1ic"and environmental studies and develops travel 

pattern, traffic characteristic, and parking data. Finally, 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 plan. 16 
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Because the major participants 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

ne 1 h:asa sign i fi G:ant-infli1e-nce-On-~systemp-ra:nnlrTg~det:tstons. Given-

the new requirements for multimodal planning and the basic highway orienta

tion of SDHPT personnel, there is a need for transportation expertise 

in other modes and in multimodal planning. Due to the predominant desire for 

local control of transportation planning expressed in the ITe 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 level. This is true for urban transportation planning conducted 

iin 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. 

Developing multimodal planning capability at the district level can be 

as simple as adding multimodal planning personnel to the existing staff. 

In order to facilitate integration of all modes into one systems planning 

process, it willxbe helj;)fl)lcto integrate diStri;ct 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 

of-tnep-lann-i-ng--e'ri9-i-neer; S1 nee the planning-engineer win be cond uct tog 

multimodal planning at times, it may be advantageous to have a person 

experienced in multimodal planning in that position also. 
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In most of the recently designated MPOS'; the SDHPT 3C group will 

be interacting with COGS arid city governments. While both organizations 

have planning backgrounds, neither is as experienced in transportation plan

ning as the SDHPT. Furthermore, because ci ty governments and COGS. have 

multipurpose functions and are run by elected political officials, the 
--

MP(}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 leadership under the 

,liiew lSg1is,l&tiol"1 and the rules and regulations established by UMTA and FHWA. 

SDHPT personnel, especially at the district level, need to be provided 

the requisite authority to·cimduct multimodal transportation plannind and 

they need multimodal transportation planning expertise and/or experience. 

Without the abil ity to conduct multimodal transportation planning, 

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

multimodal planning constraints on its own activities. L~ith the requisite 

authority and ability'S the SDHPT will be better equipped to take the l!lad in 

urban transportation planning and;·inestabljshing ba·lanceCL,plans ;tnat r~flec:t 

the.best thinkin,g of the SDHPT and influence the planning. ar:tddecision 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 experience 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 electedlPolitical 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 availability, identifying and suggesting general 

social goals for use in evaluating policy decisions, and suggesting and 

evaluating various policy alternatives. This information 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 local 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 expert~se a,nd funding 

required for this kind of activity is not always available at the local 

level, 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 research has indicated that 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. This problem 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 reached suggests that unwieldy 

board size may be an acceptable price to pay until a better form of represen

tation is devised. 

A study ofWisconsion highway system planning produced some suggestions 

worth consideration in improving multimodal transportation 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 ft:)r personnel 
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experienced in public transit and multimodal planning to be available for 

planning efforts. The availability of a state transportati.on plan is 

important for providing a framework for urban transportation planning and 

for di recti ng 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 the-planning pr~cess. TheSDHPT 3C process makes 

i nvo 1 vement of these offi cia 1 s opti ona 1. It may be helpful to requi re thei r 

p.articipation 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 planning on a con

tinuing basis, increasing citizen participation. and increasing local control 

of planning. 

The SOHPT has provided for most of th~ planning characteristics described 

in the pree@oingp-agesio'the lC Actionl'lan proe~Ss . Some adj\:.(S'~~'W\ff:lt!f 

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 processes and organizational factors relating 

to multimodal systems planning 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 transportation development and 

implementation with the use of multimodal transportation. The traditional 

planning process includes identifying preferred policy and goals, collecting 

data, and generating and evaluating alternative systems through the use of 

demand models, other analytical tools, and intuitive judgment. l Statewide 

transportation planning has been defined as: 

. a seri es of activiti es 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. ConsJder modes_oCMuck, 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, obj12l:tive proec9ss 
based on measurement but include inputs by duly elected 
officials and reviews by citizen groups and also include 
priority programming; 

6. Are closely integrated and coordinated with lard use, 
economic, environmental~ and other plans; 

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

8. Cover time periods ranging to 20 years.2 

79 



i 

Because the percentage of Texas residents living in urban areas is 

continuing to grow,3 it is expected that the preponderance of future trans

portation needs will occur in urban areas. Recognition of this trend is 

indicated~in the literature 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 recommendation 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 levels 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 tn the advisory 

process when plans are formulated. 4 
, 

As regards financing, state and federal funding should be based on a 

regularly formulated and unified state transportation planning program 

incorporating all areas of the state. State and local governments¢'fi'rt, •• '.' 

then develop a funding formula subject to a single U.S. Department of 

Transportation review process for all transportation funding allocations. 

In turn, the U.S. Department of Transportation can ,establish a single 

transportation planning grant fund for pol icy, system~ or area planning 

studies 'regardless of the funds' modal source and unified transportation 

planning process guidelines for all modes from policy planning to final 
, ~ : 

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

ning as a facilitator of regional 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. 

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 list of transportation system 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 the rapid development of trans

portation plans and, because of the direct involvement of those most 

interested, a high probability of implementation. The disadvantages 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 

the process. In addition, the projects may not combine into an optimum 

system especially if inter-modal coordination is weal< or nonexistent.' 

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

requiremeftts, compiling projects, and establishing priority projectlfsts. 
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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 participation, the con

sensus approach would be undesirable at both the state and local levels. 

The Policy Planning Approach emphasizes the aspects of transportation 

planning dealing with resource allocation rather than the physical details 

of design. The first step in the policy planning. process is to determine 

what current transportation policy is. This procedure requires the compi

lation of federal and state laws and budgets and 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 legislators and transportation officials.S 

The second step is to forecase future resource availability, 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 income, and 

5) improved distribution of the population. 9 

The last steps in policy planning are suggesting and evaluating alter

natives. These steps can be the most difficult because they often require 

judgment in addition to technical studies to project what the results of 

various policies might be. Despite this problem, policy planning is benefi

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

the' implications df their recommendations.IO 
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The policy planning approach can be very beneficial for local planning 

because 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 local 

planners. Essentially, policy planning is a planning activitie.thancould 

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 facilitates urban and 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 listing of projects is determined (see Figur-; 3 ).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---~------

standards themselves. Also, user and non-user benefits are not directly 
12 me-asured.. . Consequently, it is recommended 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 local 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 level. 
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SURVEY OF ESTABLISH FINANCIAL EXISTING STANDARDS FEAS IBILITY CONDITIONS 

+ .. ~ 
FORECAST OF NEEDS FUTURE • .. DEFINED CONDITIONS 

"', 
ESTABLISH ~ 

PRIORITIES ... 

~, 

PROGRAM 

Figure 3. NEEDS-STANDARDS APPROACH 

Source: Creighton, Hamburg, Incorporated, A ~Jork 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. 
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The Single-Mode Simulation-Evaluation Approach is a variation of the 

traditional urban transportation planning process 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 cri·teria initially 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'0als. 13 

The Single-Mode Simulation-Evaluation approach 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 faci1 ities. Finally, because of the concentration 

on systems rather than modes, costs can be compared as alternative modes 

are tested in the system. 11 

Again, the techniques associated with this approach, especially 

computer simulation techniques, requtre a level of expertise and funding 

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

support of the StogIe-Mode Simulation-~va luatian AJ)proa'GiL.is dA~~+v'lll'ha,Q': 

This process could be fairly easily adapted to the SDMPT 3( 
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. (Present & 
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EVALUATION 

PROGRAM 
IMPLEMENTATION 

Fi gure -4'~ THE SINGLE-MODE SIMULATION-EVALUATION 
APPROACH . 

Source: Crei ghton-" -Hamburg, Ifjco:rporated~ A Work P1 an 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. 111-20. 
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as it now is and the state can assist with a simulation study using criteria 

and goals established at the local level. Data from the simulation study 

can be used to make adjustments in the plan and the simulation procedure 

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 Simulation-Evaluation 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 transportation system plan. Feedback 

procedures are built into this process to accomodate chang,es in level of 

service effects on cboice of mode (see FigureS). 

Because this technique is for~ statewide applicatian, it will not serv.e 

well for local 3G. planning. It can be a valuable tool to a' state planning 

a.gency as a methodology for devel opi ng lriterurban and statewide trans-porta

ticn plans. 

None 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 

C!l project. Often, these models can be used in combination with each other. 
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Figure 5. THE MULTI-MODE SIMULATION-EVALUATION APP'ROACH . , 

Source: Creighton, Hamburg, IncorpoY"q.ted, A Work Plan for 
Statewide Transportation Planning" Vol ume I . 
Prepared for the Commonwealth of 'Pennsylvania, 
Department of Transportation,Milton S. Shapp, 
Governor, Jacob Kassab, Secretary, Department of 
Transportation, June, 1973, p. III-23. 
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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 of state organization,and their impact. 15 In the Equal 

Status Division arrangement, a planning 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. Thi.s organization often induces activity that is 

oriented to policy implementation rather than policy planning because 

the various offi ces are organi zationa lly parallel and separate from the 

policy making level. 16 

The Advisory Staff Agency approach places the planning function in a 

staff position with the responsibility of acting as advisor to the deci

sion makers. The channels of administration are clearly distinct from the 

line 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 

Policy planning, discussed in some detail earTie-r, involves coordina

tion of policy toward a specific set of goals and objectives. Organiiational 

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 
-

!emphasized approach is the technique of requiring the state development 
! 
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Source: Norman Ashford, liThe 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 ~C 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 planning. 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 

bas the advantage of keaptng transportation planners involved in the dis-

position of transportati.on plans. Otherwise, transportation plans may be 

left in the hands of people not involved in the transportation planning 

process who may not be as info,rmed about policy implications. 

In addition to organizational requirements for policy planning, consi

deration must be given to policy implementation. Categories of policy 

i;mplementati;ofl planning tasks at the state 1 evel incl ucla: 

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._ TJl~~es i~n 9f th(t j>b~~ical tnte9rat hmof networks_aruL __ _ 
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 
federa 1 and state requi rements,' and conformity wi th 
the needs oTl'f1terrtr9ional movements. 
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Figure 7 . THE ADVISORY STAFF Afi£NCY APPRQACH 

Source: Norman Ashford, IlThe Planning Function in State 
Departments of Transportation,1I TRAFFIC QUARTERLY, 
XXVII, No.1 (January, 1973), p. 53. 
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6. Mass transportation studies at both the local and the 
regional level. 

7. Environmental impact analYSis of systems. 19 

Policy implementation works well with the Equal Status Division organ

izational approach because personnel involved tend to be at a level that is 

within their range of experience and technical abi.lity.20 This type of 

state planning activity can be valuable for urban and regional planning 

efforts because of the data aAd technical assistance that is developed and 
available. 

There are three basic organizational arrangements available for the 

Equal Status Division: (1) modal, (2) functional, (3) mixed modal and 

functional (see Figure 8). The modal and functional designations-are 

made in reference to the scope of responsibility assigned to the operating 

divisions. The functional designation indicates that the operation divisions 

are responsible for all 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. In modal organizations, each operating division is respon

sible for a particular transportation mode such as highways or aviation. 

The mixed approach includes both modal and functional operating divisions 

with the modal divisions conducting their own planning and the functional 

planning division providing coordinatedpl~~n_icn_~ for~aJLm9~e_~.~_~ __ _ 

Since state transportation 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 Commission and an 

Office of Policy Implementation Planning can be attached to the SDHPT 

state organization. In discussing the optimal location for planning in 
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Figure e. BASIC ORGANIZATIONAL STRUCTURES Of STATE TRANSPt)R'rA-'ffON DEPARTl4tENTS. 

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. 
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fl $t.~te traJlsportation ageo.cy, Ashford note-s 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, methodolog~ and skill levels 

between facility planning, systems planning, and policy planning. Even 

though vertical integration of these planning levels is still necessary, 

tf,re: k=irtds of .e:*~@,r·tl,S'e R@e<!l~'d ~ . .t ft<f'*" l@v:el v1H'·'i~~. Se'OOn'(Hy, ufli1J1lod:a'l 

pTanning agencies do not deal well w'ith planning needs arising from modal 

differences. Highway agencies, for example, rely heavily on facilities 

planning while mass transportation is oriented to policy planning and systems 

planning. Finally, upper level administrators and planners in state agencies 

are predominantly highway related and are not likely to take the initiative 

in mass transportation development. Therefore, the development of the 

Advisory Staff Agnecy position in a state department of transportation as 

a mechanis!"J.o! . .:th~ improvement ;of multimodal transportation has some 

drawbacks.
22 

As an alternative approach that includes policy, facility, arid 

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 division. 23 

Summary 

The purpose of statewide transportation planning is to guide state, 

regional, and urban transportation development and implementation with the 

use of multimodal transportation •. As urban population grows proportionately 
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100 in absolute nU01bers,an tnct"tasing amount Qf tran$portation pla;nning 

resources will be directed to urban areas. In recognition of this trend, 

there is some indication of a growing emphasis on increa~ing the use of 

state planning as a facilitator of urban and regional transportation plan

ning processes. 

Transportation planning models have been developed that describe 

alternative planning processes. Viewed as state transportation planning 

processes, the models exhibit positive and negative aspects for urban and 

regiQ,nal transPG¥·~tatfen planning. The chief negative element is the possi:" 

bility that the state processes will dominate local 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 developing 

and providing technical expertise and data. 
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CHAPTER VII 

ALTERNATIVE URBAN TRANSPORTATION PLANNING STRUCTURES 

Introduction 

It is to be expected that the new MPOS will undergo a period 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 relationships are 

.. -~-~-- . -cQsta:M:t-dled'-w~--tb·. the va~iou3,-MHG.;,Q:r.a'n.,i'Zal!.iens- l-nc Je,xils'"l . 

-Srnce-lTFo-aeslgnat-i oris -h-aVe-oe-e-rlgtantea-tcf cities, COGS, and SDllPT urban 
, 

study groups in varying rural and urban settings under differing funding arrange-

ments, the SDHPT will be in a position of having to conduct transportation 

planrifng 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 planning 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 

ap.,H:co,bli to the SDHPT's interorganizational context. Four organizational 

typologies are identified: (1) unitary, (2) federative, (3) coalitional, and 
1-'~-; -

(4) social choice. These typologies (outlined in Table 1) describe djf-ferent 

ways that organizations behave tow.ard each other when two or more are seeking 

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

inclusive interests. 
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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 description:r 

The federative typo'iogy is app1ie,d to situations in which il'ldividu,al 

organizational units join together formally, establisil a staff structure, 

and pursue common or inclusive goals. Simu1taneousli, the individual 

;;;c-c-:-~=-c-c~::::~~~~~~i:)~itDiL-atj::Otl$.mai--llta i-ca· J i f...e. Qf· tOi:ir-QWJl ~-aI;r.;t.;;:;f.r~ID--ttr~~-g~a ted s trlJC

ture. Decision making authority is reserved by the individual organizations 

although limited amounts 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 "collectivity"'orientationlt) 

from individual organizations as they pursue their 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 somewhat descriptive of the SDHPT 3C process 

in urban areas. The cities and the SDHPT join together formally, establish a 

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

·an -an- inEliv-idual basis,ret-a-i-n-eontro-'l of decisi-onma-ktng,-andgiveconstd-eY'- ---

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

The coalitional typology is applied to situations in which individual 

organizations group together informally in order to reach inclusive goals. 
":-

-." 

The cooperation among organizations is strictly ad hoc; no formal structure 
-:l-{~;~ 

or staff is established. Some minimal'oivision 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 SOHPT 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 

issue, there is no particular effort to establish comon goals. No attempts 

are made to establish cooperative efforts or to coordinate decision making. 

The organizations represented at this level may be federative or coalitional 

rather than unitary. The soci:al chai ce 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 

100 



Dimension 

Relation of units 
to an inclusive goal 

Locus of inclusive 
decision making 

-Locus of authority 

Structural prOV1Slon 
for division of labor 

Commitment to a 
leadership subsystem 

Prescribed collectiv
ity-orientation of 
uni ts 

Tablel..KindsoT @rg~n;za.t,;.€I11al rYIJologies 

Unitary 

Units organized for 
achievement of in
clusive goals 

Type of Context 
Federative 

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

At top of inclusive At top of inclusive 
structure structure, subject 

to unit ratificatirin 

At top of hierarchy 
·of inclusive struc
ture 

Units structured 
for division of 
labor within in
~lusive organiza
tion 

Norms of high com
mitment 

High 

Primarily at unit 
level 

Uni ts structured au';"':' 

tonomousl:y~ may agree 
.to; ~divisi.onof }a~ .. 
bQh, :wh.;lccb.inay affect 
-J,h" . .r."'" ·t ," 

,'to. '.' ~.i)\rc;.~s:~1r'l:UC .. ur;',e.\~'i.i 

Norms of moderate 
commitment 

Moderate 

Coalitional 

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 
level 

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

Commitment only to 
unit leaders 

Minimal 

Social Choice 

No inclusive goals 

Withi n units 

Exclusively at unit 
1 evel 

No formally struc
tured division of 
labor within an 
inclusive context 

Commitment only to 
unit leaders 

Little or none 

Source: RQland L. Warren, "The Interorganizatic::mal Field as a Focus for Investigation, II Administrative 
$ci.ence:guarterly, 12, (Decell1ber, 1967), p. 406. 



There are two levels of interorganizational relationships affecting the 

SDHPT that relate to the above model. One is the organizational structures 

of the designated MPOSL:an-d the other ; s the organ; zationalr€sponse to be 

adopted by the SDHPT in order to interact well with each kind of MPO structure. 

At the level of statewide transportation planning, the SDHPT is a unitary 

planning organization. The divisions are organized to accomplish the inclu

sive goals-"Of providing facilities for private and public transportation. The 

hierarchical arrangement is top down and the division of labor is internal to 

the structure. Finally, there is a high commitment to the hierarchical leader

ship system and goals are strongly oriented to the needs of the organization. 

Use of the unitary organizational approach is not feasible for the SDHPT for 

local 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 approaches with fifPqS asing urban transportation 

planning as the inclusive goal. 

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 organizational approach is recommended. Chapters I, 11, and 

V of this report argue for maintaining the SDHPT 3C planning process in 

essentially 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 like the decentralized 

organizational structure and emphas1s on-pUblic involvement. Chapter V 
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describes how the 3C process satisfies many of the criteria 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 interorganizatiqnal activity and the se.cond organizational 

tier may be needed. Unlike the 3C process organization, this tier is not a 

fixed, 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, thesemgybe unitary., federative, coali~' 
. ) 

tional, or social choicearr.angements.Eachkind of structure will influence 

the SDHPT's planning involvement differently. 

Unitary Phmning Structure 

If an MPO, either .COG or city, implements its .urban transportation 

planning by establ ishing a unitary planning process (see Figure 9~', the. SDHPT 

can expect to be dealing with a strong, unified organization. Since unitary 

arrangements are characterized as being organized to achieve goals internal 

to the organization, 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 like. Rather, the SDHPT will 

submit its work to the MPO which will unilaterally integrate th~ 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 alternative organizational 

structure is shown in Figure 10. In this arrangement, the local governments 

agree to assign the MPO the responsibility for Policy Advisory Committee 
~ 

and Steeri ng Committee functions" >,li1> a .result., the pl anni ng 

engineer and the study staff interact with MPO representatives on the p;ol icy 

Advisory Committee and the Steering Committee on a routine basis. While the 

MPO is still a unitary organization, the work done at the policy advisory 

committee and steering committee level ison 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 
.7 

this approach, local government maiRtains a direct involvement in the Policy 

Advi sory and ~teering C"ommittees and an advisory relationshi pis establ ished 

with the MPO. This alternative is approj:)riate in ar'eas where local government 

does not want to delegate its direct involvement in the SDHPT 3C pr0eess. 

Achieving this arrangement is less complicated than the first alternative 

since the MPO is the only organization that would need to approve it. The 

first alternative could only be establ ishedby obtaiRing the consent of all 

participating local governments. The advisory relationship is essentially the 

same strategy described in the first alternative. The presence of MPO per

sonnel on the P·ol icy Advisory and Steering Committees provides a mechanism for 

obtaining input into the urban transportation planning process. 
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Federative Plannin'g Strucll;lre 

If the SDHPT finds itself involved in a federative 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 ate delegated the authority of 

coordinating and administering the urban planning process and only the MPO's 

have authority for developing short and long range urban transportation plan

ning. Since full authority is placed with the MPO, they must also take full 

responsibility. The MPOS cannot establish an'official federatiVe organiza

tional approach and thereby share the responsibility. 

The MPO$'; howeve.r, c&flhave SDHPT personnel as members. Ade facto 

federative organizational approach is possible by assignment of an urban plan-

ning engineer and an urban study staff to the MPO to conduct urban highway 

transportation planning and to integrate that pl~nning into the comprehensive 

urban transpor:tat4on plan {see Figure Il}. Thi s has the dual advantage of 

providing the MPO with in-house planning expertise in the dominant transpor

tation mode and of providing theSIJHPT with involvement in the urban trans,.; 

portation planning process. As can be seen in Figure 13, the local 

governments are still directly involved in SDHPT systems planning through 

the Policy Advisory and Steering Committees. 

This organizational approachwtll also work if local government wants to 

delegate responsibility to the t4PO's for all transportation 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 relationship to urban 

transportation planning is facilitated. 

A third alternative federative organizational structure is shown in 

Figure 15. If d'elegationof an urban planning engineer and an urban study 

staff to the MPO is undesirable, the SDHPT district engineer and the MPO admin

i$trator 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 coordinating 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 legislation, the 

MPO is final arbitrator of and maintains responsibility for transportation plan 

<;levelopment in urban areas. 

The're may be sOllle M:PQS wM:ch do not choose to assoGiate~f0Y'mal1y 

with other transportation planning groupSj preferring to maintain an 

informal working relationship. The MPOS can satisfy their legislative 

responsibility by reviewing transportatic)fl plans through a coalitional planning 

structure as shown in Figure 16. Because of the direct connection to local 

governments, this organizational arrangement allows the SDHPT an autonomy not 

available in the previously mentioned medels.When the r'lPO 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 MPO 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 not be connected to th~MPO bu~.would respond to MPO 

initiatives for informal collaboration on transportation planning (see Figure 

17). The liaison unit can be authQrized to conduct All urp<u'l transportation 

planning responsibility with local 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 liaison 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. local governments and 

the Policy Advisory and Steering Committees in the organizational hierarchy. 

- - ______________ ... __ ~ __ 0_- _ _ _ _________ _ 

$QcialCnolte',Plal'lning Strueture 

The social choice planning sttucture 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 sftuation when an 

MPO is ina-ctive. 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 havirrg th'e SOH!'T 3C planners condu¢~--;'

both their own transportation planning and urban 3C planning thorough 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 
,:;,;<i:. 

of the MPO, it might be desirable to tempoff~ily 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 hiring new people, establishing new organizational units, and develop

ing new operating procedures occurs. It is easier to return to the original 

structure when the MPO becomes functional again. Because there will 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. 

120 



...... 
N ...... 

Resident 
Engineers 

~·1a i ntenance 
Supervisors 

State Department of 
Highways and Publ ic 

Transportation 

Sta te Hi ghway 
Engineer 

District 
Engineers 

District Envirion
mental Coordinators 

Planning 
Engineers 

Study 
Staff 

~~PO 

Local 
Governments 

Policy Advisory 
1------1 Commi ttee 

Figure21. Second Alternative Social Choice Planning Organization 
.. "" 

Steering 
Committee 

Technical 
Committee 



Notes 

1Ro1and L. Warren, "The Interorganizational Field as a Focus for Investi-
gation," Administrative Science Quarterly, 12, (December, 1967), pp. 396-419. 

2Ibid ., p. 404. 

3Ibid . 

4Ibid ., pp. 404-405. 

5Ibid ., p. 405. 

6Ibid ., p. 407. 

7Ibid ., p." 406. 

" 122 



CHAPTER VII I 

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 plaMing. 

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. 

The new cooperative guidelines established by the Federal Highway 

Administration (FHWA) and the Urban Mass Transportation Administration 

(UMTA) indicate that an increased emphasis is going to be placed in parti

cular on coordinated, multimodal urban transpotation planning. 1 The process 

is to be coordinated and administered by metropolitan plaflning organizations 

(MPOS) which have full responsibility for developing shol't.aru:L long range 

urban transportation planning. The Governor has designated the following 

MPO status in Texas: two SDHPT 3C urb9n study groups, nine cities, and 

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 ··c<ollJPosed of elected 

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

committees and steering committees have representation by the same officials, 
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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 little experience with urbah multimodal 

transportation planning in Texas, new forms of planning organization 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 

structure with emphasis on local involvement.2 The majority of those 

testifying preferred that a state multimodal coordinating 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 c0utltY·9~vernments; in a 

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

and delegate responsibility; and provide specific funding. 
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Transportation Go&1'5 

Goals are an important consideration when selecting or developing 

alternative organizational forms. Since a public organization does not 

have the marketplace 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. The Federal Department of Transportation has 

formal operating goals that include: promoting economic efficiency; pre

serving and improving aesthetic, environmental, and social conditions; 

maximizing safety; and supporting other national goals and objectives. 3 An 

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: develop 

a quantification process that will make transportation system evaluation 

possible; promote the use of planning grants to produce comprehensive 

transportation plans; encourage development of plans that reflect state and 

local long 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 



transportation planners have 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 

transpartation orie--nt~'tioo and delegatfon of tnenecessary 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 strongest level of government 

below the federal level and has the capability of exercising executive 

powers; therefore, it may be the best location for comprehensive transpor

tation policy planning. 

Autonomy is highly valued and resistance to consolidated planning 

efforts is strong at the local· transportation planning level. 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 roles to fulfill. Their roles include: determining whether 

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

.... a-caEaTyst--for-al te.rRlit:rv.~"--sGlutlo:ni':;--i/,}fiovatin~ ami initia-ti-ng new~ol i cles ;--.-------

and interpreting information and analytical findings. Finally, policy 

planners should encourage the development of legislation that supports their 
6 goals. 

Urban Transportation Planning Organization 

Qualitative 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 

the process.? This problem probably varies with the size and number of 

jurisdictions 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. 

A study of Wisconsin highway system planning produced soma suggestions 

\c_, worth consideration in improving multimodal transportation organization 

approaches: 1) making adequate technical expertise available to local 

planning efforts improves the quality and practicality 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 transportation 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 w.hile simultaneously providing direct funding assistance 

to cities for public transportation projects. Further fragmentation occurs 

when relevant city agencies 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 process, has p:royfded desirable 

planning characteristics. Some adjustments will 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 TransportationPlanning'Protessesand'Organiiation 

The purpose of statewide transportation planning is to. guide state, 

regional, and urban transportation development and implernnetationwith 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 wi 11 be di rected to urban areas. In recogni ti on of thi s 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 

models that describe alternative planning processes. 9 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 possibility that the state processes will dominate local 

planning. The potential benefits in~lude 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 .f 

an advisory staff agency approach for policy planning and an equal status 

divisign arrlil1lg.ement for developin§ and providing technical expertis.e and 

data (see Cha.pter VI). 

Al ternative Urban Transpo.rtatiQIi 'Planning' Structures 

TAe legislativ'e mandate to integrate SDHPT 3C processes with the urban 

3C planning processes to be implemented by the newly designated MPOS· will 

require some organizational adjustments on the part of the SDHPT. Since 

projections indicate that people and goo9p movement will increase in both 
,:~..,~ . 

urban areas and in intrastate travel,lOthe SDHPT will need to be prepared 

to work within the new MPO structures, wh,ile 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. II Four organizational typologies are 

identified: (1) unitary, (2) federative, (3) coalitional, and (4) social 

choice. These typologies describe different ways that organizations behave 

toward each other 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 ~tructures, 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 an MPO implements its responsibility by establishing a unitary 

planning process, the SDHPT can expect to be dealing with a strong, unified 

organization. Since unitary arrangements are characterized as being organ

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

structure with;~i9~kd@wrldecisi()nmak;n@ fW0cesses, it is .probable that the SDHPT 

will not be able 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 and the study staff interact with MPO 

representatives on the Policy Advisory Committee 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 levels is done coopera

tively. If local governments decline to delegate their SDHPT 3C planning 

responsibilities, the MPO can maintain an advisory relationship with the 

Policy Advisory and Steering Committees. In this manner MPO personnel and 

SDHPT'personnel sti 11 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 avoid change. . Thi s tendency puts the SDHPT i·n a good 

position for maintaining their plans intact as the plans are integrated into 

the urban transportati0n plc}nning process. 

A federative organizational approach is established by assigning an 

urban 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 

and the MPO administrator 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 revie.wing and coordinating transpor

tation plans. If a dispute arises in committee, the problem is presented to 

the ~istrict engineer 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 MPOS 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 liaison unit that is responsible 

for responding to MPO initiatives for informal collaboration on transportation 

planning. The liaison 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 MPO. 

In either case, no formal involvement ;s required 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 SDHPT3C planners 

conduct both their own transportation planning and urban 3C planning through 

the rolicyAdvisory and Steering Committees is one approach. Local govern

ments can maintain involvement through their representatives on the Policy 

Advisory and Steering Committees. 

In order to provide the comprehe.nsive 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 

structure 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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