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EXECUTIVE SUMMARY 

Purpose of the Report 

This report describes the current behavior of individuals 
and institutions responsible for operating multi-modal urban 
transportation systems. It proposes eight model institutional 
arrangements for more efficient and effective urban transport 
operations, and identifies the strengths and weaknesses of each 
model. The existing system of federal incentives applied to 
urban areas is isolated, its effects are described, and changes 
are recommended to improve urban transport operations. 

The General Problem 

Urban transportation in the United States is characterized 
by fragmentation of the responsibility for operation and regula
tion among different governmental agencies and private operators 
at the state and local level. Often, there is little or no co
ordination between the numerous operators and regulators. To 
improve the efficiency and effectiveness of multimodal urban 
transportation systems, the U.S. Department of Transportation is 
interested in ways to improve the coordination among agencies 
and integration among operators, as well as in alternative or
ganizational arrangements that institutionalize coordination 
among modes (e.g. auto, transit) and integration of different 
available services. 

Study Approach 

·Many existing interagency relationships came about through 
their cooperation on highway or transit capital programs. The 
increasing concern for more efficient and effective urban trans
portation systems has led to some modifications of institutional 
responsibilities and some new mechanisms for coordination. In 
spite of fragmented institutional responsibility for urban trans
portation decisions, there have been notable successes in co
ordinating multi-modal operations improvements. 

This research project set out to identify good examples of 
interagency coordination and integration of services, determine 
the factors contributing to these successes, and synthesize the 
lessons that are potentially transferrable to other metropoli
tan areas. The research and analysis was accomplished through 
the following steps: 

• Identification of current state-of-the-art multi-modal 
public transportation system operations in the United 
States and relevant international locations, with empha
sis on the evolution of successful urban transport 



systems, the management techniques and styles of cooper
ation between and among government levels and agencies. 

• Derivation of model institutional arrangements for the 
effective and efficient management of multi-modal public 
transportation systems in the United States, and discus
sion of each model's advantages and disadvantages. 

• Identification and analysis of regulatory and legal prob
lems likely to affect various institutional arrangements. 

• Identification of political and institutional problems 
likely to affect the creation and operation of the vari
ous model institutional arrangements, and suggestion of 
strategies to overcome, ameliorate or prevent such prob
lems. 

• Investigation of the means and incentives through which 
the federal government can intervene to improve the co
ordination and integration of urban transportation sys
tems. 

The state-of-the-art of multi-modal operations coordination 
was identified primarily through case studies of innovative op
erations improvements in Chicago, Knoxville, Los Angeles, Madison, 
Miami, Minneapolis-St. Paul, Portland, San Francisco and Toronto. 
These in-depth case studies were supplemented with a thorough 
literature search of innovative approaches tried in Europe and 
the Far East. The North American case studies provided the frame
work for analyzing institutional coordination, and served as the 
basic input to the institutional models developed and analyzed 
in the later steps of the research. 

Summary of Findings 

A general conclusion from this research is that no single 
institutional arrangement is universally applicable to all U.S. 
metropolitan areas. All metropolitan areas have attributes of 
one or several model institutional arrangements, and efforts 
should be made to modify and strengthen existing arrangements, 
rather than attempt to radically alter them. Well coordinated 
and integrated urban transportation systems are influenced by 
many factors in addition to the institutional arrangement -
merely restructuring institutional responsibilities will not 
ensure coordination. 

1. Factors Contributing to Coordination 

Five important elements determine the success of efforts 
to coordinate urban transportation operations: 
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• institutional structure; 
• responsibility for coordination; 
• incentives operating on each agency and individual; 
• patterns of personal relationships; and 
• specific mechanisms for coordination. 

Most operators of urban transportation are state and local 
governments or agencies created by the states. State and local 
governments have usually created the existing institutional ar
rangements, and have been the most effective coordinators of 
multi-modal operations improvements. 

Institutional responsibility for urban transportation op
erations is usually fragmented. Seldom have there been institu
tional rearrangements to concentrate authority. Most urban 
areas have never experienced effective political forces inter
ested in the reorganization of institutional responsibilities 
for transportation. Consequently, major institutional changes 
must be considered low probability events, although modest move
ments towards more productive arrangements may occur in many places. 

Figure 4 shows eight model institutional arrangements for 
operating coordinated urban transport systems. Each of these 
models that concentrates more responsibility in one agency can 
lead to better coordination of urban transportation operations. 

Cities, counties and states, as general purpose govern
ments with political legitimacy, may effectively coordinate op
erating decisions even without concentrated legal responsibility 
for operations. However, agencies lacking a political base have 
less real opportunity to improve operations than would appear 
from a description of their responsibilities. This is the case 
for associations of governments, transit agencies, regional fi
nancing agencies or other special purpose authorities. In gen
eral, an institutional arrangement will be more effective if 
the agencies with actual political authority also have legal 
responsibility. 

Coordination of operations does not consciously or subcon
sciously emerge from an institutional structure. In the final 
analysis, effective coordination is accomplished by an effec
tive individual coordinator who is given the opportunity to co
ordinate. Coordination is a "role" played by a person in a 
certain decision context, and it is more than likely that the 
decision coordinators at a staff level are people with authority 
and ability to represent or negotiate for the key decisionmakers. 

Two systems of incentives can be applied to bring about co
ordinated operations: 

• incentives which influence directly the operators and 
other institutions making decisions on the delivery of 
urban transport services; and 
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Alternatives for 
O.aignating 
Primary Participants in Operations 
Reaponaiblllties Decisions 

a. Metro Planning Organization 

1 
b. State Agency (e.g., DOT or Police) 

State Dominant c. City or County Government 
d. Metro Transit Authority 
e. Private Operators y 

a. Metro Planning Organization 

City or County b. State Agency (e.g., DOT or Police) 
2 Dominant c. City or County Government 

d. Metro Transit Authority 
e. Private Operators Y 

a. Metro Planning Organization 

Metropolitan DOT b. State Agency (e.g., DOT or Police) 

3 (multi-
c. City or County Government 

jurisdictional) d. Metro Transit Authority 
e. Private Operators y 
f. Metro DOT 

.... Metro Government (MPO) 
Metro General b. State Agency (e.g., DOT or Police) 

4 Purpose c. Local Municipalities 
Government d. Metro Transit Autho~ity 

e. Private Operators Y 

a. Metro Planning Organization 
Reqional b. State Agency (e.g., DOT or Police) 

5 Association of c. City or County Government 
Governments d. Metro Transit Authority 

Private Operators Y 

a. Metro Planning Organization 
b. State Agency (e.g., DCYr or Police) 

Multi-Modal 

8 c. City or County Government 
Federation of d. Metro Transit Authority 
Operators e. Private Operators y 

f. Federation of Operators 

a. Metro Planning Organization 
b. State Agency (e.g., DOT or Police) Regional c. City or County Government 7 Multi-Modal 
d. Public Transit Operators Funding Agency 
e. Private Operators y 
f. Regional Funding Agency 

Metro/State a. Metro Government 

Government b. State Agency (e.g., DOT or Police) 

8 Balanced c. City or County Government 
d. Metro Transit Authority Power Structure 
e. Private Operators y 

FIGURE 4 

Alternative lnsUtuUonal Models For Operating Urban Transportation Systems ' 

Area of Responsibility 

(D = Decisionmaking, D/S = Shared or Split Decisiorunaking, A = Advisory, - = Minor, ·if any} 

1 2 3 4 

Regular Route Freeway Surface Transit 
Transit Service Operations 2/ Street Financing y 

Planning and - Operations 3/ 
Operations -

A A A A 
D D D D 
A A A A 
- - - -
A - - -

A A A A 

- A - D/S 
D D D D/S 
- - - -- - - -
A A A A 
- A A D/S 
A A A D/S 
- - - -
A - - -
D D D D/S 

D D D D/S 
- A - D/S 
A - A -
A - A A 
- - - -

A A - A 
- D - D/S 

D/S A D D/S 
D/S A A D/S 
- - - -
A A A A 

D/S D - D/S 
D/S A D/S D/S 
D/S A D/S D/S 
D/S - A A 
D/S A D/S D/S 

A A A A 
A D/S - D/S 
A A D/S A 

D/S A A A 
D/S - - -
D/S D/S D/S D/S 

D/S D/S D/S D/S 
D/S D/S D/S D/S 

A A A A 
A A A A 
- - - A 

Y Includes bus, taxi and other for-hire vehicle operators. 

Y Including enforcement of vehicle restrictions. 

5 6 7 8 

Highway Transit Highway Regulation and 

Financinq ~ Improvement Improvement Licensing of 
Scheduling Scheduling Private Transit 

and Budgeting and Budgeting and Paratransit 
Operators 

A A A A 
D D D D/S 
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- - - -
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D/S D D/S D/S 
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D/S D D D 

D/S D D D 
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- - - A 

A A A -
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D/S D/S D/S D/S 
D/S D/S D/S D/S-

A A A A 

- A - -
- - - A 

Y Including on-street parking, pedestrian facilities and 
enforcement of vehicle restrictions. 

!f Federal aid, state aid, bonding, taxing, fares and 
service contracts. 

, 

9 10 11 

Regulation Terminal and Regior, 

of Off-Street Transfer Ridesha: 
Parking Point Progr, 

Operation Managen 

- - A 

D/S D/S D/S 
D/S D/S D/S 
- - -
- - A 

A A A 

- D/S -
D D/S D 
- - -
- - A 

- - A 

- A A 
D/S A A 

- - -
- - A 

D/S D D 

D D D 
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A A A 

- A A 

- - A 

A A A 
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D D/S D/ 
- D/S -
- - A 

A - A 

- A D/ 
D/S A D/ 

A A D/ 
- A D/ 

D/S D D/ 

A A D/ 
- D/S A 

D/S D/S A 

- D/S A 

- - A 
D/S A D/ 

D/S D/S D/ 
- D/S D/ 

D/S A A 

- A A 
- - A 

~ Federal aid, state aid, bonding, and tolls. 

§/ For example, elderly and handicapped, soci, 
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• incentives which change the ways consumers express de
mand for urban transportation. 

These two systems are not mutually exclusive and can be used in 
combination. 

Incentives between and among institutions are cross-class
ified according to two attributes: 

• kind of incentive (political, financial, psychological, 
and professional); and 

• target of incentive (another agency's policy, perfor
mance, process, or institutional arrangements). 

Plausible theories about individual and group behavior come 
from political science, economics, psychology, and professional 
beliefs and opinion. Thus, a decisionmaking process can be ex
plained through political theory, by analyzing the dynamics of 
political and institutional self interest over time; through 
economic theory, by analyzing the dynamics of the financial 
balance sheets of individuals and institutions; through psychol
ogy and psychiatry, by analyzing the psychological relationships 
between individuals and groups in relation to the psychological 
history, needs, and roles of each individual involved in the 
process; and through the professional value systems of each in
volved actor and institution. 

Government agencies who are not operators can affect the 
structure of choices facing consumers of urban transportation. 
Tax policies and user subsidies could be used by such agencies 
to structure consumer choices. 

Equally as important as these other elements is the pattern 
of personal relationships, friendships,· and levels of trust or 
respect, which exist among actors before and during the decision 
process on operating changes. In order to accomplish anything, 
each actor in each institution must understand this web of re
lationships and trust, must work through it, and must build and 
update further understanding of it as a critical element of suc
cess in carrying out any defined set of technical and political 
tasks. 

These mechanisms can improve personal relationships and 
facilitate coordination, but will not assure or guarantee co
ordination. The mechanisms contributing to coordination include: 

• Committees; 
• Professional Societies; 
• Social-Professional Functions (luncheons, dinners, 

parties, picnics); 
• Permanent Shared Office Locations; 
• Temporary Project Offices; 
• Training Seminars; and 
• Temporary Assignment of Staff to Another Agency. 
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2. The Performance of Various Levels of Government as 
Coordinators of Operations Improvements 

States are the most important institutions in defining in
stitutional arrangements, legal responsibilities, and regulatory 
frameworks within which urban transportation operating decisions 
are made. Cities, counties and all other agencies are creatures 
of the state or several states. 

Cities, counties and states have been able to exercise in
fluence over other transport operators through the useful polit
ical power and legitimacy they derive from being general purpose 
governments with elected officials as policy makers. 

The case studies found that cities have been the most ef
fective coordinators of operations improvements, not only for 
downtown-oriented improvements, but also for a wide range of 
regional actions. States have generally taken a leadership role 
in coordinating multi-modal improvements in major freeway corri
dors. Los Angeles County and Dade County in Florida have been 
principal coordinators for operations improvements in their 
areas. 

Many small and some large cities are the transit operators 
in their metropolita11 areas. Central cities also operate the 
downtown circulation networks and much of the arterial street 
and highway systems leading to downtown. Thus, the cities are 
a major institutional focus of political power across multi
modal urban transportation operations. 

The Metro Government of Dade County, which contains Miami, 
is by far the most effective regional institutional arrangement, 
since a single general purpose govE~rnment performs most of the 
transportation operations functions which are fragmented among 
many jurisdictions in other urban areas. The Metropolitan 
Council in Minneapolis-St. Paul, although not a general purpose 
regional government, is also an institutional arrangement which 
contributes to the possibility of effective coordination. 

Regional agencies whose major role is to finance and coor
dinate transit operators have had success in several urban 
areas. The Regional Transportation Authority (RTA) in the 
Chicago area has become an effective coordinator of operations, 
fares, and transfer arrangements. The Metropolitan Transporta
tion Commission in the San Francisco Bay Area, is another re
gional transit financing institution in an area with many oper-
ators. 

Regional associations of governments, if they are the des
ignated metropolitan planning organizations, have the opportun
ity to provide support for the development of coordinated oper
ations improvements, if they can maintain credibility with the 
staff managers of the implementing agencies. However, it is 
important to remember that the regional agency is merely a forum 
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where local decisionmakers get together -- it is not in itself 
a decision body. 

Virtually all policy makers and professionals concerned 
with operating improvements stress the need to involve interest 
groups and the public in developing such actions. However, the 
public's understanding of capital improvements as a problem 
solution is currently greater than public understanding of co
ordinated operations improvements as a solution. Until public 
perceptions and perceptions of transportation profess1onals are 
more similar, it will be difficult to achieve public involvement 
in regional operating or TSM concepts. 

3. The Federal Role in Operations Coordination 

Federal laws, regulations, programs, and the subjective in
terpretations and viewpoints of federal personnel define a small 
portion of the "rules of the game" under whicrh other institutions 
must operate. The current system of federal incentives affecting 
the operation of urban transportation systems is characterized by: 

• Policy statements and regulations which declare trans
portation system management (TSM) actions to be impor
tant elements in urban transportation plans and programs; 

• Regulations which prescribe professional conduct includ
ing careful analysis of operations improvements; 

• No funding program specifically for improving operations 
or TSM initiatives; 

• Operating subsidies to urban mass transportation suppli
ers, but not to consumers; 

• Separate funding categories administered by federal agen
cies who do not always agree on urban transportation 
priorities; 

• Major funding categories in which more federal dollars 
will accrue to an institution if it gains federal approv
al of more expensive capital projects; 

• A very small federal contribution (2%) to total highway 
capital and operating expenditures and a significant 
role (31%) in total urban mass transit capital and oper
ating ~xpenditures; 

• Federal income tax policies which treat free parking as 
a business expense for employers, while no tax break is 
given to employees using transit; 
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• Some federal DOT personnel utilizing personal and pro
fessional contacts to promote coordination of operations 
improvements and TSM actions; and 

• Strong institutional and personal relationships between 
federal DOT and state personnel, weaker federal relation
ships with metropolitan planning agencies, and infrequent 
contact between the federal DOT and local governments. 

In analyzing revisions to current federal initiatives, the 
federal government has to consider not only the effects of any 
different overall strategy of incentives, but also the practical 
limitations on what the federal role could ever be within the 
pluralistic American public and private political system. Each 
institution and individual will respond to any federal initiative 
based upon what that institution or individual wants. 

Those responsible at the state and local level for urban 
transportation operations already have greater incentives for 
improvement than an outsider telling them that improvements are 
desirable. To add effective incentives, the federal government 
has to have something to offer, something that will change if 
the desired action is taken. 

Several principles should govern the selection of a strategy 
of federal incentives: 

• Federal incentives should be consistent, and punishment 
should not be meted out to states and urban areas for 
not responding "correctly" to one incentive when other 
federal incentives provide a push in another direction; 

• An incentive should be targeted as directly as possible 
on the aspect of behavior which the federal government 
wishes to change; and 

• Federal actions should not preclude an urban area from 
moving towards any of the more desirable institutional 
arrangements identified in this research, since the po
tential for coordination due to those arrangements would 
represent a substantial improvement over the status quo. 

Recommended modifications to current federal incentives are 
summarized inFigure 6. The major recommended changes would tie 
financial incentives to performance measures, give encouragement 
and assistance to local governments, who have been the most ef
fective coordinators of urban transportation operations, and 
alter consumer demand through federal tax policy and support for 
user subsidies. 
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FIGURE 6 

POTENTIAL FEDERAL INCENTIVES FOR COORDINATED 
URBAN TRANSPORTATION OPERATIONS 

FINANCIAL INCENTIVES 

• Influence consumer demand through tax policy 
• No financial incentives for big capital projects 
• Most major funding fixed and predictable 
• Demonstration grants continued 
• Some funds tied to performance and to institutional po

tential for coordination 
• Support user subsidy programs 

POLITICAL INCENTIVES 

• No further granting of paper responsibilities to in-
stitutions without a constituency 

• Reward areas with efficient institutional arrangements 
• Process applications for operations improvements faster 
• No political incentives for big capital projects 
• Allow any institutional arrangement with more concen

trated authority than today's 

PSYCHOLOGICAL INCENTIVES 

• Develop internal DOT agreement on policy and procedures 
• More emphasis on accomplishments of cities and counties 
• Closer ties with city and county personnel 

PROFESSIONAL INCENTIVES 

• Support informal urban area professional gatherings 
• Publicize effective mechanisms for coordination 
• No further formal procedural requirements 
• Structure meetings and conferences so that everyone 

has the opportunity to speak 
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A. PROBLEM STATEMENT 

CHAPTER ONE 

RESEARCH OVERVIEW 

The Office of the Secretary of Transportation described the 
basic problem of concern in this reserach project as follows: 

"One of the characteristics of urban transportation in the United 
States is that the various elements of the system are operated 
and regulated by different governmental agencies and private op
erators at the state and local level. In many instances, there 
is little coordination among those responsible for the operation 
of the various elements of the urban transportation system. This 
has resulted in each agency and operator attempting to improve 
those elements under its jurisdiction without consideration of the 
efficiency and effectiveness of the overall urban transportation 
system and sometimes at the expense of the other elements of the 
system. It also results in the exclusion of alternatives or modal 
system options that do not have institutional sponsors. 

An example of this is the lack of coordination in many urban areas 
between agencies responsible for operating the highway and transit 
systems. This poor coordination makes it difficult to implement 
traffic management techniques and transit operation improvements 
such as preferential treatment for buses and automobile restraint 
schemes. Another example is the general inability of taxicab and 
transit operators to plan and operate their systems in an inte
grated manner. They thereby lose many opportunities to mutually 
improve the operation of both elements of the transportation system. 

Another aspect of this problem relates to jurisdictional responsi
bilities within and across geographic and legal boundaries. In 
the urban area transportation problems transcend city, county, 
and state boundaries. These divisions of jurisdictional respon
sibilities hinder effective approaches to operating the total 
urban transportation system. 

A potentially larger problem is that certain types of urban trans
portation alternatives are not under the jurisdiotions of any 
agency and consequently may not be considered in the operation 
of the overall system. Among those are various forms of para
transit, carpooling, subscription transit service, low capital al
ternatives in general, or any type of pricing strategies. 

The Department of Transportation is concerned with improving the 
efficiency and effectiveness of multi-modal urban transportation 
systems. To this end, DOT is interested in alternative approaches 
for improving the coordination and integration among the various 
agencies and operators responsible for operating the elements in the 



urban transportation systems and how to better organize and oper
ate multi-modal systems." (Emphasis added.) 

B. BACKGROUND 

The federal government has dealt primarily with the states on 
Federal-aid highway programs, projects, and planning. Since the 
early 1960's, however, federal urban transportation policies have 
evolved towards encouraging regional and local involvement and 
away from state dominance. The 1962 Federal-Aid Highway Act re
quired cooperation of states and local communities in a transpor
tation planning process to be carried out in urban areas. The 
transportation planning activities of most regional organizations 
date from the requirements of this Act, and were initially high
way-oriented. 

The Urban Mass Transportation Administration (UMTA) and its 
predecessors historically have dealt directly with transit oper
ators. UMTA still has weaker relationships with the states than 
does the Federal Highway Administration (FHWA), except with those 
few states (e.g., Maryland) that have principal urban transit 
responsibilities. However, UMTA and FHWA now jointly administer 
highway-transit planning regulations for urban areas. 

Federal policy and programs pertaining to urban transporta
tion have until recently been concerned with capital facilities. 
The institutional relationships for coordinating among states 
and local governments were developed in conjunction with this 
orientation towards capital projects. Staff coordinating com
mittees were comprised of the various agencies' working managers 
with capital planning responsibilities. The focus of regional 
agencies' staff work was exclusively long range capital planning. 
FHWA's relationships with states were oriented towards short term 
highway capital programming, while UMTA's relationships with 
operators were focused on capital grants for projects. Local 
officials were given a strong role in capital programming of 
urban system (FAU) projects. 

At the same time that the role of regional institutions de
veloped in long term capital planning for highways, the roles of 
the private sector and of the cities in providing urban public 
transportation were shifting substantially. Private regular route 
bus systems in the larger urban areas were taken over by public 
bodies, usually at the instigation of the city. The most common 
institutional arrangement for public takeover was a separate 
single purpose transit authority or transit district. Thereafter, 
private involvement in urban transportation operations was con
fined to taxis and limousines, subsidized commuter rail,and minor 
paratransit services. Local jurisdications, with some exceptions, 
retained regulatory authority over taxi and paratransit services. 
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Environmental and energy concerns, federal regulations which 
require transportation system management (TSM) elements as a part 
of urban area transportation planning, the inflation of construc
tion costs, the time and effort required to achieve agreement on 
capital projects, and local and state concerns for coordinating 
operating improvements, have now increased the importance of op
erating initiatives in comparison to capital construction. Agen
cies, institutions, and individuals formerly concerned with capi
tal facilities are now addressing themselves to operating deci
sions; some with real concern, and some with concern only for 
pacifying the federal Department of Transportation. As in capi
tal planning, various agencies are concerned also over who makes 
"system" decisions, and who makes "project" decisions. 

In one sense, the change that is occurring can be viewed as 
the beginning of a massive reorganization of a whole "delivery 
system" for the services provided to society by urban transporta
tion professionals in agencies of government and private industry. 
One reason that such a reorganization is occurring is that this 
delivery system now has available many fewer real dollars per 
year for capital facilities than it had several years ago. Thus, 
the broadly-defined profession must change its orientation in 
order to deliver to the public what it is supposed to deliver -
a maintenance of, or enhancement of, mobility levels. The com
plexity confronting the profession in shifting its focus to 
management and operations is compounded by the need to deliver 
their product in the constantly changing context of energy, eco
nomic and environmental concerns. 

Energy and environmental issues have helped influence the 
shift of concern to operating efficiency and away from capital 
projects. If better use is made of existing facilities the high 
energy requirements of construction of highways and rail lines 
may be avoided. More efficient operations can also reduce total 
vehicular traffic, thus improving emission of most pollutants, or 
lead to smoother flow, cutting down on only some pollutants. 

In many urban areas, operations and system management im
provements were first developed as part of a transportation con
trol plan to meet air quality standards. Many carpool matching 
programs were begun in response to the oil embargo of the winter 
of 1973-74. Federal initiatives were exceptionally important in 
the planning that took place due to these air quality and energy 
concerns. 

This relative changeover to operating improvements is partly 
a movement by some individuals and institutions into an area of 
professional responsibility already occupied by others -- namely, 
traffic engineers and transit operators. The transit agencies' 
operating divisions and the local traffic engineershave had little 
prior relationship with those whose substantive concerns have 
been with big capital projects. Transit operators had been left 
alone by the rest of their professional peers, until the level of 
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subsidy, the preservation of services, and the stabilization of 
fares became major public issues. The TOPICS program was the 
beginning of a relationship between the federal part of the "big 
capital" delivery system and the traffic engineers, whose prior 
concerns were more oriented to "spot" problems. 

In the last several years, federal regulations and state 
and local concerns about operating decisions have begun to change 
institutional structures and patterns of relationships in oper
ating urban transportation. A new or revised instibutional 
structure and pattern of relationships has already begun to 
evolve in almost every urban area in order to deal more effec
tively with the relative change away from capital investment 
decisions and towards operating decisions. The reorganized de
livery systems for operations will include those who have always 
been concerned with operations, as well as many policymakers and 
staff whose substantive concerns have been with big glamorous 
capital projects. In addition, the transit operators and road 
operators have begun to coordinate improvements to their respec
tive modes. 

At issue now is the question of what the various actors, 
including the federal government, can do to help foster institu
tional structures, responsibilities for coordinating incentives, 
patterns of relationships, and mechanisms which can successfully 
improve and coordinate the operations of urban transportation 
systems. To develop answers, information is necessary on the 
behavior of the people and institutions concerned with operating 
urban transportation. 

This report explains the present relationships and explores 
practical opportunities for change in the relationships among 
institutions and individuals concerned with coordinating the 
operation of urban transportation sys·tems. The conclusions and 
recommendations are aimed at all levels of government, includ
ing local, regional, state, and federal, so that each might 
take consistent actions to improve the overall delivery system 
through which the broadly defined professions of urban trans
portation provide services to the public. 

C. OVERALL RESEARCH APPROACH 

This research to identify alternative approaches for im
proving coordination and integration among the various agencies 
responsible for urban transportation system operations was ac
commplished through five tasks: 
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Task 1 - Current State-of-the-Art 

The research team investigated and reported the current 
"state-of-the-art" of multi-modal public 1:/ transportation sys
tem operations in both the United States and relevant interna
tional locations. Particular attention was given to the man
agement of multi-modal public transportation systems from the 
local, regional and state governmental views. 

Task 2 - Institutional Arrangements 

The research team investigated effective and efficient 
model institutional arrangements for the management of multi
modal public transportation systems in the United States, and 
detailed the advantages or disadvantages of each. 

Task 3 - Regulatory and Legal Problems 

The researchers explored regulatory and legal problems 
which affect various institutional arrangements. 

Task 4 - Political and Institutional Questions 

The researchers explored and discussed the political and 
institutional problems involved in creating and operating re
vised institutional arrangements, as well as strategies to 
overcome, ameliorate, or prevent such problems. 

Task 5 - Federally Applied Incentives 

The research team investigated the means and incentives 
by which the coordination and integration of the urban trans
portation system can be worked out. For each type of incentive 
or intervention approach, its strengths and weaknesses were 
evaluated. 

The basic premise underlying this research project was the 
belief that in spite of the numerous obstacles to institutional 
coordination and service integration, some urban areas are over
coming the barriers and getting good things done. To identify 

y Public Transportation System is defined to include high
ways, arterials and other roadways as well as the more conven
tional forms of public transportation. 
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those metropolitan areas that had made the most progress related 
to efficient and effective management and operation of their 
multi-modal transportation system, the research team focused on 
three sources: 

• Previous System Design Concepts' project experience, in
cluding "Assessment of Community Planning for Mass 
Transit" in nine American urban areas for the Congression
al Office of Technology Assessment; 

• An intensive literature review, focused primarily on 
publications of the Transportation Research Board (TRB) 
and the National Cooperative Highway Research Program 
(NCHRP), reports produced by and for U.S. DOT, the APTA 
Journal and Passenger Transport, and university research 
projects; and 

• The suggestions of numerous transportation experts based 
in Washington, D.C., including UMTA and FHWA staff, TRB 
and NCHRP staff, Urban Institute staff, and other con
sultants. 

The literature review and expert interviews identified pro
jects such as priority treatments for high occupancy vehicles, 
transit and pedestrian malls, public and private ridesharing pro
grams, coordination of transit routes, schedules and transfers, 
and other system operations projects that required coordination 
among two or more implementing agencies, transit operators or 
levels of government. During this search, the research team also 
attempted to identify metropolitan areas that had taken innova
tive steps to institutionalize the intermodal coordination func
tion, that had changed regulations to enable more flexible opera
tion of taxicabs, that had attempted to change regulations and 
insurance practices to facilitate ridesharing, or that, generally 
speaking, seemed to be doing more than other areas to efficiently 
manage and operate their transportation systems. 

The literature search led to the selection of nine North 
American metropolitan areas for in-depth case studies. These are: 

• Chicago, Illinois 
• Knoxville, Tennessee 
• Los Angeles, California 
• Madison, Wisconsin 
• Miami/Dade County, Florida 
• Minneapolis-St. Paul, Minnesota 
• Portland, Oregon 
• San Francisco, California 
• Toronto, Ontario. 

It is noted that there are no representatives on this 
from the Northeast and Mid-Atlantic parts of the country. 
omission was not deliberate, but was due to the absence of 
mentation of noteworthy institutional coordination and 
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innovation in the cities within these geographic areas. Although 
the researchers were concerned with obtaining a sample of cities 
that was representative of the range of institutional settings 
across the United States, top priority was placed on identifying 
and investigating those metropolitan areas that had achieved 
good results in institutional coordination and service integra
tion, regardless of their size and location. 

For this project, the research team analyzed only the insti
tutions and their current coordinating arrangements and procedures, 
and did not independently measure or compare what actually is 
happening on the streets in any urban areas. Much of the infor
mation used in the case studies was the written or verbal repre
sentations of other people as to the performance of their insti
tutional arrangements and procedures for coordination. Much of 
this information is self-serving, if positive in orientation, or 
stems from current personal or jurisdictional controversies, if 
negative in orientation. Clearly, although we have tried, we 
can't be sure of sifting out all subjective and biased represen
tations by others of how well urban transportation operations are 
being coordinated in their regions. We emphasize the case study 
cities in this analysis because in those cities we have had more 
opportunity to cross-check and evaluate all the available infor
mation. 

Case studies of institutional arrangements in the nine metro
politan .,.areas listed above were prepared with information obtained 
during: on~site interviews of key personnel in the principal 
operating agencies in each urban area; review of relevant planning 
reports, laws and regulations from each metropolitan area; and 
follow-up telephone conversations. 

The Task 1 report presented the nine case studies and, on 
the basis of those case studies and other relevant professional 
experience, the research team concluded that general purpose 
governments (states, metropolitan governments, counties and 
cities) have been the most effective institutions in coordinating 
operations improvements. The State-of-the-Art report summarized 
the roles played by various institutions in coordinating opera
tions and the reasons why they have played such roles. 

In the Task 1 report the research team also laid out the 
analysis structure for all subsequent tasks by identifying the 
factors which cause institutions and individuals to behave as 
they do in a particular decision context and describing how these 
factors can be manipulated by decision participants. That report 
concluded that four elements determine the possibilities for suc
cessful coordination -- the institutional structure; the assign
ment of responsibility for coordination; patterns of personal 
relationships; and incentives for coordination. 

In Task 2, the research team focused on the range of options 
realistically available for operating multi-modal urban 
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transportation systems. The thrust of this effort was on making 
the dominant agency (e.g., state DOT} in a particular metropolitan 
area stronger by assigning it responsibility for all key decisions 
affecting coordinated and integrated multi-modal operations. This 
led to the identification of eight different models of institu
tional arrangements that could be used to operate urban trans
portation systems. 

In Task 2, the research team also relied on various theories 
of human behavior to develop a framework for explaining how in
centives (political, financial, psychological and professional} 
can be used to bring about better operations coordination and the 
aspects of individual or institutional behavior that can be modi
fied through the use of incentives. 

In Task 3, the research team identified the principal legal 
and regulatory issues affecting urban transportation operations, 
and discussed the eight institutional models and their contri
bution to the resolution of these issues. Task 3 led to the iden
tification of regulatory and legal issues whose solution does not 
depend on a particular institutional arrangement, but whose reso
lution would contribute to the ability of any institutional 
arrangement to operate urban transportation efficiently and ef
fectively. The legal and regulatory issues analyzed in Task 3 
were identified during the literature review, the case study in
terviews and from the project monitors at the U.S. Department of 
Transportation. 

Task 4 work centered on institutional and politica+ problems 
and identified issues affecting the implementation of each model 
institutional arrangement. General problems of a political and 
institutional nature likely to confront state and local decision
makers considering institutional change were noted and strategies 
to overcome opposition were suggested. Fourteen major U.S. metro
politan areas were classified according to which of the eight 
institutional models they most closely approximate or might approx
imate in the future. 

Task 5 efforts focused on describing and evaluating incen
tives that the federal government can use to bring about improve
ments in urban transportation operations. In this task the re
search team analyzed the effects of current federal policy and 
focused on the actions that might be taken by the federal govern
ment, as one actor among many, to improve the coordination of 
urban transport operations. 

The results of the work under Tasks 1 through 5 are described 
in five separate reports: 

1. Coordination of Multi-Modal Urban Transportation 
Systems: State-of-the-Art; 

2. Conceptual Models of Institutional Arrangements For Oper
ating Urban Transportation Systems; 
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3. Legal and Regulatory Problems Affecting the Operation of 
Urban Transportation Systems; 

4. Political and Institutional Questions About Model Insti
tutional Arrangements for Operating Urban Transportation 
Systems; 

5. Federally Applied Incentives for Improving Coordination 
of Urban Transportation System Operations. 

D. STRUCTURE OF THIS REPORT 

This report summarizes and integrates all the findings of 
this research project. Chapter Two presents principal findings on 
the State-of-tbe-Art of coordinating multi-modal urban transpor
tation operations, summarizes the roles and effectiveness of var
ious kinds of agencies, and discusses important elements which 
determine whether or not successful coordination will take place. 
These important elements include: 

• institutional structure, 
• assignment of responsibility for coordination, 
• incentives, and 
• patterns of personal relationships. 

Chapter Two also discusses regulatory and legal problems which 
currently inhibit operations coordination. 

Chapter Three describes incentives which agencies and indi
viduals can offer other agencies and individuals in order to in
fluence the possibility of effective coordination. Four kinds 
of incentives are identified: 

• political, 
• financial, 
• psychological, and 
• professional incentives. 

Four targets of these incentives are also identified: 

• policy, 
• process, 
• performance, and 
• institutional arrangements. 

Chapter Three also discusses specific mechanisms through which 
patterns of personal relationships can be established or improved. 
The current system of federal incentives is discussed within the 
framework listed above. 

Chapter Four presents eight alternative institutional models 
for operating urban transportation systems. Each model is des
cribed in terms of the roles of various agencies (cities, states, 
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transit districts, associations of governments, etc.) in perform
ing twelve important functions. Advantages and disadvantages 
of each model are summarized, and conclusions are drawn as to each 
model's potential applicability to U.S. urban areas. 

Chapter Five discusses current federal policy and suggests 
modifications to current policy so as to strengthen current fed
eral incentives for effective coordination of urban transporta
tion operations. 

The Appendix contains the case studies of institutional co
ordination for operations improvements in Chicago, Knoxville, 
Los Angeles, Madison, Miami, Minneapolis-St. Paul, Portland, 
San Francisco and Toronto, as well as write-ups of interesting 
operations innovations in Gothenburg, Hamburg, London, Paris, 
and Singapore. 
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CHAPTER TWO 

THE STATE-OF-THE-ART 
OF COORDINATED URBAN TRANSPORTATION OPERATIONS 

Nine North American metropolitan areas (Chicago, Knoxville, 
Los Angeles, Madison, Miami/Dade County, Minneapolis-St. Paul, 
Portland, San Francisco and Toronto) were the subjects of in
depth case studies of their institutional arrangements for urban 
transportation operations. These nine areas, in varying degrees, 
had achieved innovative operations improvements requiring coor
dination among several institutions. These case studies, which 
are in the Appendix, contributed many useful insights on the 
numerous factors that determine how, and to what degree, differ
ent institutions cooperate with each other. 

This chapter describes: 

• four key factors that contribute to successful coordina
tion of urban transportation system operations; 

• the performance of various institutions in coordinating 
operations; and 

• unresolved legal and regulatory issues affecting coor
dinated system operations. 

A. FACTORS CONTRIBUTING TO COORDINATION AMONG INSTITUTIONS 

No jurisdiction or agency always gets its way in decisions 
about urban ~ransportation operations. Each urban area has many 
legal and political checks and balances which prevent one party 
from totally controlling the decisionmaking process. Successful 
coordination is, therefore, a necessary aspect of achieving op
erating improvements. 

From the case studies, literature review, and other pro
fessional experience, we have identified four important elements 
which determine the possibility for successful coord~nation: 

• The Institutional Structure, which includes formal legal 
responsibility and political power, defines who can play 
which roles in decisionmaking, sets up the opportunities 
for coordination among agencies and individuals, and 
formally defines the appropriate substantive concern of 
each agency; 

• Assignment of Responsibility for Coordination, which in
cludes formal and informal assignments of a coordinating 
role to persons with varying amounts of skill at coor
dination, who may or may not take advantage of the op
portunity; 
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• Patterns of Personal Relationships, which include pre
vious and evolving friendships, levels of trust or re
spect, alliances, disputes, and rivalries which affect 
the decision process on operations changes; and 

• Incentives for Coordination, which include various re
wards for positive coordination and penalties for poor 
coordination. 

1. INSTITUTIONAL STRUCTURE 

Numerous different institutional structures have had success 
in coordinating aspects of urban transportation operations. A 
critical factor in their effectiveness is the consistency between 
the locus of actual political power and the responsibility for 
coordination. 

General purpose governments of the states, counties, and 
cities have the political power which derives from high visi
bility and direct election. If the urban region is contiguous 
with or nearly contiguous with the boundary of a general purpose 
government, then that jurisdiction is the decision coordinator. 
Coordination is an internal management problem. 

Generally, the history and geography of urban development 
and institutions have not produced one general purpose jurisdic
tion responsible for most of the urban population. Coordination 
must take place among jurisdictions and interest groups. No 
single decisionmaker can manage all staff actions, and the staffs 
who need to coordinate have different policy makers and different 
outside constituencies. Political power is not focused on one 
manager of staff resources, but many separate political forces 
bear on several managers in different agencies. The institu
tional structure then needs mechanisms and procedures for coor
dinating policy development and staff work. 

Institutional structure includes both the currently defined 
legal responsibility of each agency and the intrinsic political 
power of the agencies and jurisdictions over each other. There 
are agencies with strong nominal legal authority to coordinate 
actions, but with no real political clout. Such unusable legal 
authority is usually delegated from the federal government or 
the states to institutions within a particular region. This is 
almost always done by requiring that one institution must approve 
something as a condition of financial aid from the higher level 
of government. In this manner, metropolitan planning organiza
tions (MPO's) were assigned by the federal government to provide 
a forum for the coordination of long range urban transportation 
planning and programming. Very few MPO's have had, or have exer
cised, political power commensurate with the nominal approval au
thority vested in them. 
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The most major recent change in the institutional structure 
for transportation in all urban areas has been this redefinition 
by the federal government of the appropriate substantive concerns 
of regional institutions. This change has, however, seldom been 
accompanied by any change or redistribution of political influ
ence or power over the actual operation of the urban transporta
tion system. 

Coordination of operations and operating improvements does 
not consciously or subconsciously emerge from an institutional 
structure. The institutional structure merely defines the op
portunities for successful coordination. 

2. ASSIGNMENT OF RESPONSIBILITY FOR COORDINATION 

Effective coordination is accomplished by an effective in
dividual coordinator given the opportunity to coordinate. Coor
dination is a "role" la ed by a person in a certain decision 
context. There are many instances in whic an e ective coor
dinator carried out an action requiring coordination between his 
agency and others, even though the respective agencies were at 
odds on other issues. 

Some coordinators have such a title and position within a 
single agency, and their job is to keep the various divisions of 
that agency working together. The Transportation Coordinator who 
manages the Office of Transportation Administration in Dade 
County, Florida, is one example. 

Any coordinator must have direct access to at least one key 
decisionmaker (e.g., a mayor or county manager), and should also 
be able to talk directly with the other key decisionmakers. 

Coordination does not have to be formalized through titles, 
nor performed in accord with a continuing formal institutional 
structure. Many successful actions have been coordinated through 
efforts that were ad hoc in the sense that a particular group was 
brought together to accomplish a particular set of actions. One 
such ad hoc committee developed the Uniform Traffic Control Pro
gram for Los Angeles County in California. 

Coordination is accomplished through both written and verbal 
contacts. The content of written or verbal communication can be 
substantive, about the merits or impacts of particular decisions, 
or it can be procedural, about how the decision process is pro
gressing. The coordinator is at the center of this total infor
mation flow, and coordination can succeed if enough important in
formation passes through this central point. If it does, the 
various substantive and procedural aspects of the decision pro
cess can be coordinated, dependent upon the skill of the coordi
nator and the true intent of all parties. There can be, and 
usually is, more than one coordinator of a particular decision. 
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3. PATTERNS OF PERSONAL RELATIONSHIPS 

Egually as important is the pattern of personal relation
ships, friendships, and levels of trust or respect, which exist 
among actors before and during the decision process. Each actor 
must understand this web of relationships and trust, must work 
consciously or subconsciously through it, and must build and up
date further understanding of it as one element of success in 
carrying out any defined set of technical and political tasks. 

This is particularly important in a situation of dynamic 
change in the responsibility for coordinating operations. A 
new policy or staff person, or a new institution, must decide 
how and where to work into the pattern of previously existing 
and evolving relationships, since successful coordination depends 
strongly on how the coordinating persons and institutions fit in
to the web of alliances, friendships, trusts, disputes, mistrusts, 
and rivalries. 

When their personal relationships are solid, people tend to 
keep each other informed. When people are more like acquain
tances or don't know each other at all, specific communications 
activities are as important to successful coordination as any 
substantive information. People who are consulted early and 
personally are more likely to support what emerges from a deci
sion process than those who are left out. 

However, institutions and individuals can adopt effective 
tactics to avoid cooperation. Opponents of particular actions 
who intend to remain negative often resist others' attempts to 
interact with them. They can then blast a proposed action, us
ing reasons that the action would be wrong substantively (since 
it didn't consider information or expertise which only their in
stitution possessed), or that the action was arrived at illegit
imately (since their institution was not included in the delib
erations). 

In such situations, the personal skills of a coordinator 
and any attempts to establish positive personal relationships 
will fail. The institutional structure must be altered or the 
incentives facing the uncooperative institution and individuals 
must be changed. Consideration should also be given to the va
lidity of any objections, and proposed actions might be altered 
to provide more incentive for coordination. 

4. INCENTIVES FOR COORDINATION 

Ever institution and actor has some ability to change the 
rewards and penalties or cooperation an non-cooperation y 
other institutions and actors. Everyone can show personal ap
proval or disapproval of other people and their actions. Clearly, 
the importance of anyone's approval or disapproval depends on 
where they are in the institutional and political structure. 
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Possible career advancement is an incentive for individuals 
playing either a political, managerial or technical role in every 
cooperative effort. Staff level coordinators become highly vis
ible to the managers and policy makers of other agencies. Policy 
makers have the opportunity to gain credibility as individuals 
who get things done. In general, coordinated actions are likely 
to be more newsworthy within the transportation profession and 
to the general public than are the traditional activities of each 
jurisdiction. 

Financial incentives can be offered by an institution with 
a revenue base, or by an institution which is charged to distrib
ute funds from other sources such as the federal government. 
Centralization of transit funding, as with the Regional Trans
portation Authority in the Chicago area, has sometimes been used 
in lieu of combining all the operations under one agency. The 
power to pass through federal or state funds is the only sub
stantial incentive for coordination which can be exercised by 
most metropolitan planning organizations. 

In addition to the federal government, general purpose gov
ernments, such as states, counties and cities have the most power 
to chan e incentives, since the can abolish or alter the operat
ing institutions which they have created, can alter or abo 1sh 
the funding sources of operating agencies, can redefine the reg
ulatory structure, and have the most political legitimacy. Ba
sically, no one from another institution takes an idea for coor
dination very far without having identified a constituency in 
the state, county, or city. The actual "coordinators" at the 
staff or the policy level are likely to be from these jurisdic
tions. 

B. THE PERFORMANCE OF VARIOUS LEVELS OF GOVERNMENT AS 
COORDINATORS OF OPERATIONS IMPROVEMENTS 

Various urban transportation agencies have played important 
roles in the coordination of operations improvements. Among the 
levels of government and agencies involved are: 

• cities, 
• states, 
• regional associations of governments, 
• more powerful regional agencies, 
• financing agencies, and 
• corridor agencies. 

In addition, several other important factors affecting the 
opportunities for coordinated operations improvements are identi
fied. 
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1. THE CITIES/COUNTIES 

The case studies showed that cities have been the most ef
fective coordinators of operations improvements, particularly 
for downtown-oriented improvements, but also for a wide range 
of regional actions. 

In several urban areas, the central city mayor is the actual 
political coordinator and a city staff person is the principal 
technical level coordinator. Successful implementation of oper
ating improvements often involves coordination among the various 
city staffs, sometimes with substantial involvement by downtown 
business interests and good government groups. 

Many smaller and some larger central cities are the actual 
transit operators, but even in the larger cities where this is 
not the case, the central cities usually have had the most polit
ical influence over transit operations. In Los Angeles County 
and Dade County, Florida, the county has. often performed this 
coordination role. 

The central cities also operate the downtown circulation 
networks and much of the arterial street and highway systems 
leading to downtown. Thus, the cities are a major institutional 
focus of political power across multi-modal urban transportation 
operations. 

In Knoxville, Madison and Dade County, the central local 
government is overwhelmingly dominant on all multi-modal policy 
and operations decisions. Dade County and some central cities 
(e.g., Knoxville and Madison), which make up the majority of 
their own urbanized areas, have organized to perform all func
tions, including traffic engineering, transit operations plan
ning, regulation of taxis and other operators, parking and pro
motion of vanpools. 

Because of their geographical limits, the central cities in 
large urban areas are usually a smaller fraction of the total 
urban population. Although they could coordinate operating func
tions within their own jurisdictions, coordination with the other 
jurisdictions in the urban area is much more important. A case 
in point is San Francisco, which operates its own transit system 
(by far the most important in the Bay Area in terms of passengers 
carried) and controls its streets, parking and taxi regulation. 
However, with only a small fraction of the Bay Area's population, 
the City of San Franciso clearly cannot coordinate among all op
erators in the region's multi-modal system. 

Los Angeles County, rather than the City of Los Angeles, is 
the political jurisdiction in the Los Angeles area with the best 
potential for a coordinating role. Chicago has coordinated 
everything that has happened within its city limits, and its well 
structured internal organization may have resulted in the city 
swinging more influence in regional matters than it would if 
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based purely on population. The City of Portland, which makes 
up less than 40% of its urban region, plays a coordinating role 
due to the personality of the Mayor and its chief transporta
tion staff. 

2. THE STATES 

The states have almost always been the principal coordina
tors and implementors of projects involving freeway operations, 
including ramp metering, busways and bus and carpool lanes, and 
of larger park-and-ride stations financed with highway funds. 
Most states are not heavily involved in other types of operations 
decisions, although many now contribute to transit operating 
deficits and provide capital funds to match UMTA grants. Net
work assignments and carpool computer matching programs are 
among the support activities provided by states in coordination 
with other jurisdictions. 

The states have traditionally been and continue to be the 
most dominant actors in the implementation of road projects. 
The states also have responsibilities and experience which are 
critical to institutional arrangements for operations. 

• States define the institutional structure, legal re
sponsibilities and regulatory framework within which 
urban transportation operating decisions are made. 
Cities, counties, and all other agencies are creatures 
of one or several states. 

• States build and operate highway systems which in most 
urban areas include the princi~q1 freeways, expressways 
and arterials. 

• Many states provide direct financial aid to urban public 
transportation. 

• State governors designate MPO's and UMTA Section 5 fund 
recipients, and must approve Interstate withdrawals. 

• States collect and spend more transportation user taxes 
than the federal or local governments. 

The state role in coordinating transit operations, in com
parison to that of other institutions, is substantial in the 
smaller and denser urban states. New Jersey DOT is the finan
cier of virtually all subsidized rail and regular route bus 
services in the State, and has responsibility for all traffic 
control devices. However, the DOT does not operate'a'ny transit 
services, and the regulation of unsubsidized private bus car
riers, which provide 25% of bus services, still rests with the 
State Public Utilities Commission. 
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The state of Massachusetts dominates long and short term 
transportation planning in the Boston region, but the Depart
ment of Public Works and the Massachusetts Bay Transportation 
Authority are quite separate. The State of Connecticut is the 
most important actor for highways and transit in all of its 
urban areas. Rhode Island is virtually coterminous with the 
Providence area, but separate State agencies are responsible 
for highways and transit. Clearly, the institutional coordina
tion problems of operating urban transportation in these places 
are state problems. 

Maryland has gone the farthest in integrating responsibil
ity at the State level. The Maryland DOT has full funding flex
ibility in the use of its tax funds, and operates the State high
way system and the Baltimore transit system (as well as port fa
cilities and an airport). It also funds operating costs for 
transit services in the Maryland portion of the Washington met~ 
ropolitan area, and has contributed to the capital costs of con
structing the Washington area's rail transit system. 

States of small geographic area and high urbanization could 
not logically be expected to develop viable long term institu
tional arrangements that were not state dominated. 

3. REGIONAL ASSOCIATIONS OF GOVERNMENTS 

In most urban areas, the re ional agency is a forum where 
local decisionmakers et to ether -- it is not in itse a e
cision boy. But it is a so a group o tee nica s a w o work 
for no single political jurisdiction. Usually, each policy maker 
on the board has his own staff who sit on the appropriate tech
nical committees, who are loyal to him, and whose advice he is 
more likely to accept than that of the staff of the regional 
agency on whose policy decisions he swings a fraction of the 
votes. Thus, an important constituency of the regional agency 
technical staff is the technical staff from other jurisdictions 
such as cities, counties and states. If the regional staff can 
establish credibility at the technical level, they have a chan
nel to assist the decision process. 

The revised federal urban transportation planning guide
lines placed new responsibilities on MPO's, usually a regional 
association of governments, to develop transportation system 
management (TSM) plans. TSM and other operations have always 
been the prerogative of city, county, regional and state high
way or transit implementing agencies. Regional association of 
governments were more familiar with long range system planning. 
Thus far, most associations of governments have prepared TSM 
plans that relied on state and local highway jurisdictions and 
transit agencies to supply lists of projects, which a committee 
of technical representatives from those agencies compiled into 
the TSM element. 
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Regional associations of governments have responded to the 
TSM planning requirements by assigning internal staff responsi
bilities for TSM or creating new staff positions. The TSM coor
dinator at the Chicago Area Transportation Study (CATS), the MPO 
for Chicago, is a former traffic engineer with transit experience 
who intends to provide services to the local jurisdictions in 
developing TSM projects. This corresponds to CATS' history of 
strong technical capability, and to the need to establish tech
nical credibility with other staffs for this new TSM work. The 
TSM staff person at the Columbia Region Association of Govern
ments (CRAG) in Portland is integrating the agency's technical 
work on long range capital planning with TSM planning, and using 
this mechanism to build credibility for CRAG. 

The TSM staff at the Metro Council in the Twin Cities area 
is concentrating on policy planning, and the Metro Council's re
gional transportation plan is basically a TSM-oriented policy 
plan. The Metro Council's most important constituency is the 
Minnesota legislature, which is also interested in policy plans. 

In addition to the substantive or technical roles being 
carved out, some regional agencies (e.g., CRAG, CATS) have formed 
staff committees of the operating agencies. This brings the MPO 
staff into contact with different people than those who have sat 
on the staff committees for long range planning. These commit
tees may provide a forum for operators to gain better informa
tion on each other's intentions and help people get better ac
quainted. Such committees open up opportunities for the staffs 
of many operating agencies to play coordinating roles. 

4. MORE POWERFUL REGIONAL AGENCIES 

Several regional institutions have considerably more au
thority than is the norm in the United States. These include 
Dade County, Florida, which has a centralized county government; 
Minneapolis-St. Paul, Minnesota, which has a State-appointed re
gional agency with substantial land use control power; Portland, 
Oregon, which has a mandatory association of local governments 
with strong land use control power; and Toronto, in the Province 
of Ontario, Canada, which has a metropolitan government made up 
of local officials. 

Dade County (Miami, Florida, is a general purpose govern
ment responsible for its own urbanized portion of a larger re
gion, and as a general purpose government has far broader au
thority than any regional agency or association of governments 
which performs just a few functions. The MPO governing board 
is the Metro Mayor and the County Commissioners. Although there 
are other important actors, most of Dade's coordinating issues 
are handled internally. In the metropolitan areas visited, no 
MPO except Dade County functioned as a decision coordinator in 
implementing operating improvements. 
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While most MPO's are associations of local governments, the 
Metropolitan Council in the Twin Cities is a State agency whose 
governing body is appointed by State officials. Apart from the 
single county governments, such as Dade County, the Metro Council 
is as close as the U.S. has come to urban regional government, 
albeit for rather specific functions. The Metro Council must 
approve local comprehensive plans. 

A model for a strong association of local governments is 
the Columbia Region Association of Governments (CRAG) in Port
land, which has a State-mandated membership of the local juris
dictions within the three principal Oregon counties in the urban 
area. Other contiguous Oregon counties and their cities have 
voluntary membership in CRAG. Clark County and the City of Van
couver, both in the State of Washington, also voluntarily partic
ipate in CRAG. While CRAG must approve local land use plans, it 
is the local officials themselves who make up most of the board 
of directors, which has voting weighted by population. 

A critical question is whether regional institutions with 
more authority, such as the Twin Cities' Metro Council, foster 
more cooperation among those agencies operating transportation, 
or whether a morepowerfulregional institution simply adds an
other layer of government to be coordinated with other govern
mental agencies. Some lines of argument lead to the latter con
clusion. 

The principal responsibility for operating the transporta
tion system in the Twin Cities area rests with exactly the same 
jurisdictions as it does anywhere else. The Minnesota DOT op
erates state highways; local jurisdictions operate fixed route 
bus service; and private companies and operators provide for 
paratransit and vanpooling. The Metro Council itself doesn't 
operate anything. Its direct relationship with transit opera
tions is as the policy body over the Metro Transit Commission, 
to the extent that it can enforce its policy control. On high
way operations, the Metro Council has only powers of persuasion, 
which can be applied directly with highway agency personnel or 
indirectly through other groups or agencies with which the high
way agencies deal. 

However, the Metro Council does have substantial power in 
comparison with the associations of local governments. In sev
eral other cases, MPO's were on record as favoring a policy of 
operations improvements instead of massive capital constr~ction. 
All urban areas professed interest in TSM in their reports to 
the federal government, usually in addition to capital needs. 
At least in the Twin Cities area, the Metro Council's rejection 
of a capital intensive transit system has been an important 
factor in the politics of preventing a regional commitment to 
a fixed guideway system. While the Council eschews implementa
tion responsibility, it is effectively precluding any capital 
projects other than those which serve its policies from being 
implemented by the operating agencies. Associations of local 
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governments are never this independent, and they don't have such 
political clout. Thus, while the Twin Cities institutional ar
rangement adds complexity by adding another actor, that actor 
does have a different perspective than the local jurisdictions. 

Even if regions achieve policy agreement on operations 
the translation of olic a reement into actions does 

ic locations. an ot er improvements in the coor-
ination of operations are basica y not regiona. The c ange 

in use of any roadway must be negotiated locally. A transit 
service change is aimed at a particular market of people. Car
pools are site specific, and most experienced people in carpool 
programs now concentrate on individual employment locations, 
rather than on regional information programs. The system or re
gional effects of particular operations actions are usually vast
ly overestimated. 

5. FINANCING AGENCIES 

Over time, the federal government has required more and 
more formal inter-jurisdictional consensus on expenditures of 
federal capital aid funds for transportation. Today, virtually 
every agency or jurisdiction in the metropolitan area has at 
least a nominal opportunity to comment on the proposed financing 
of everyone else's capital projects. Agencies have learned to 
live with this incentive for cooperation, even though they will 
always resent negative comments on their favored actions. 

In some urban areas, efforts at creating a single transit 
operating entity have fallen short of their goal, so the states 
and urban areas have developed a separate overall transit organ
ization to be a financier of the operators. Chicago's Regional 
Transportation Authority (RTA), the Toronto Area Transit Operat
ing Authority (TATOA), San Francisco's Metropolitan Transporta
tion Commission (MTC), and the State of New Jersey's Commuter 
Operating Agency are examples of transit agencies whose principal 
function is to parcel out the funds to separate operators, while 
attempting to use their financing clout to foster better coor
dination of transit services and fares. Such agencies are ef
fective in coordinating fare structures, single ticketing and 
transfers, since they can simply pick up the tab for inflicting 
costs on the operators. 

Clearly, a financing and operating agency can do as much 
and more. The Twin Cities Metro Transit Commission (MTC) simply 
picks up the entire cost of transfers between its operations and 
those of private bus companies by honoring transfers from pri
vate companies and paying the private companies a full fare for 
every MTC transfer their drivers collect. 
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A separate institution is not always necessary in order for 
operators to decide on how to divide up public subsidy funds. 
The Hamburg Transit Federation is only an agreement among opera
tors as to who gets what, an institutional arrangement somewhat 
lacking in public accountability. The transit financing agencies 
have at least been able to enforce some accountability of the 
separate operators to regional transportation issues. 

6. CORRIDOR AGENCIES 

In a few areas of the country an agency operates both high
way and transit services in a single corridor. The Golden Gate 
corridor between San Francisco and Marin County is the best such 
example, in which one institution, the Golden Gate Bridge, High
way and Transportation District, operates the bridge, buses and 
ferries. In the New York-New Jersey area, the Port Authority of 
New York and New Jersey operates the bridges and two rail transit 
tunnels, but bus and commuter rail are provided by other carriers. 
In the Philadelphia-New Jersey area, the Delaware River Port Au
thority operates bridges and a rail line, but buses are operated 
by private carriers. In each of these latter two cases, the 
State of New Jersey subsidizes some of the other operators. 

The single operating jurisdiction in corridors restricted by 
geography may or may not be a widely applicable arrangement but, 
where applicable, it would allow toll revenues to support deficit 
transit operations. 

7. THE ROLE OF THE PUBLIC AND OTHER IMPORTANT 
CONSIDERATIONS 

The involvement of interest groups and the public is at 
least as critical in operations actions as in larger capital 
projects. People are very sensitive to micro changes in the 
management of operations. Every practicing traffic engineer 
and transit operator knows he will hear from people pretty 
quickly if they aren't consulted about the removal of two park
ing meters or the shifting of a bus route or stop. On such 
projects, the cooperating agencies generally work directly with 
the affected interests. 

Virtually all professionals and policy makers concerned 
with TSM and other operations improvements stress the need for 
the cooperating agencies to involve interest groups and the 
public adequately in developing such actions. The notable in
stances in which this has not occurred, such as the Santa Monica 
Diamond Lane in Los Angeles, have caused such a trauma for the 
affected agency that the lesson needs no repeating. 

The development of more substantial operations changes, 
such as a reserved bus and carpool lane, obviously cannot in
volve each affected individual. For these projects, the 
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successful cooperating agencies have worked through local gov
ernments, formed citizen advisory committees, held open meet
ings (even when a negative declaration was being filed), and 
attempted to use the mass media to inform people of the pend
ing actions. 

On opening days for many freeway operations innovations, 
such as in Los Angeles, Minneapolis and Portland, the media's 
concentration has been on what's not working right. The suc
cessful projects were ones which made it through the initial 
shakedown period to the point that the public's difficulties 
in adjusting were over, and these difficulties were no longer 
newsworthy. 

Several persons have suggested that the transportation 
professionals are currently way out in front of the public on 
understanding and advocating transportation system management 
actions. The public understands capital construction as a so
lution to congestion problems, but the changeover of a lane to 
serve only buses and carpools may be perceived by a user as 
someone's unwarranted attempt to change his behavior. If there 
is no prior effort to assist people in understanding the con
cept of operations changes, each proposed action has to be ac
companied by an educational effort. 

Some other factors of significant importance in fostering 
coordinated operations are not dependent on, or reflected in, 
the current institutional structures and recesses for coor-
1nat1on. Factors in uencing coor ination of operating im

provements include: 

• Inter-agency and inter-jurisdictional controversies 
over capital improvements or other non-operating de
cisions; 

• Availability of "capacity" in the urban transportation 
system, such that particular operations changes have 
fewer perceived negative effects on other system users; 

• Whether an improvement is innovative or has been done 
before by the coordinating agencies; and 

• Political culture or personality factors peculiar to a 
particular region. 

In several metropolitan areas, inter-agency coordination 
of operations is hampered by past or current battles over cap
ital investments. In some places, there has been controversy 
over mode of capital investment (e.g., highway vs. transit, or 
rubber wheeled transit vs. steel wheeled transit, or new tech
nology transit vs. proven technology transit). In other places, 
the controversy has been explicitly over heavy capital invest
ment vs. TSM or operational improvements. 
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Los Angeles is one of the few places where operational 
changes became the subject of publicized controversy, perhaps 
because few proposals for massive operations changes have been 
taken seriously. Also, there is little political constituency 
in favor of operations changes, whereas there are basic eco
nomic and financial interests with a clear stake in fostering 
capital construction. Thus, whether they have merit or not, 
many proposed operations changes are abandoned at the first 
sign of vociferous opposition. 

Cities with less congestion may have more opportunities 
to make operating improvements, since no one's interests in the 
use of capacity are as threatened as in cases where available 
capacity is heavily utilized. Of course, operating improvements 
probably have higher benefits in those places where private ve
hicles are putting the greatest strain on capacity. 

The need for coordination on operating improvements is much 
greater for innovative projects than for actions that have been 
implemented before and are known to be successful. 

The political culture, personalities of leaders, ethos of 
government, and history of particular urban areas renders each 
of them unique in some respects. While differences in institu
tional, legal, or regulatory arrangements cannot fully compen
sate for any problems in coordination an area might have due to 
political culture or particular personalities, the institutional, 
legal, and regulatory arrangements can take account of political 
culture and personality factors by what they encourage and allow. 

C. LEGAL AND REGULATORY PROBLEMS AFFECTING OPERATIONS 
COORDINATION 

Legal and regulatory determinations are functions through 
which a legislative branch of government or its designees de
fines the actions in which the executive branch of government 
and private groups are allowed to engage. Laws and regulations 
set limits on the ability and effectiveness with which an in
stitution or individual may use incentives of any kind. Laws 
and regulations can either create or stifle opportunities for 
desirable coordination of operating decisions. 

However, laws and regulations only establish the broad 
"rules of the game" for the agencies and individuals responsi
ble for operating urban transportation. They cannot guarantee 
effective inter-agency coordination or efficient system opera
tions. It remains for the responsible agencies to use their 
legal authority and available incentives to actually bring 
about improvements. 

Some legal and regulatory improvements would be equally 
valid and desirable under several arrangements of institutional 
responsibility. Institutional, legal, and regulatory reforms 
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can be mutually supportive of improved possibilities for coor
dinated operations. 

Specific legal and regulatory problems which affect opera
tions coordination are: 

• fragmented regulatory responsibility; 

• poor integration of planning, finance and regulation 
across modes and jurisdictional boundaries; 

• lack of user subsidies related to incentives for oper-
ating efficiency; 

• insurance problems for vanpools, carpools and taxis; 

• fare regulations unrelated to system efficiency; 

• labor issues, other than those directly related to 
Section 13(c) of the Urban Mass Transportation Act; 

• difficulty of structuring profit incentives for private 
operators consistent with public goals; and 

• inconsistent incentives for ridesharing. 

1. FRAGMENTED REGULATORY RESPONSIBILITY 

The most common urban transportation regulatory problems 
are the fragmentation of responsibility for regulating the var
ious kinds of transportation and the separation of regulation 
from planning and finance. States regulate private bus opera
tions, regional public transit agencies generally regulate them
selves, local jurisdictions regulate parking and taxis, and reg
ulation of vanpools usually is ill-defined. Furthermore, regu
lation, service planning and finance are usually the responsi
bility of different agencies, making integrated public policy 
decisions on fares, levels of service, modes and levels of pub
lic support difficult to achieve. 

In many urban areas, taxis are licensed to pick up passen
gers only in particular local jurisdictions with the result that 
opportunities are limited for savings of system mileage by pick
ing up a return passenger. This geographic problem could be re
solved by an institutional arrangement in which the licensing 
and regulation of taxis and paratransit was performed on the 
basis of the whole urban area. 

Perhaps the single most fragmented regulatory responsibil
ity in urban areas is that concerned with parking. Regulation 
of parking varies by local jurisdiction, with some controlling 
on-street and off-street parking tightly and some regulating 
parking supply and location only in a proforma manner. Some 
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states, such as Oregon, have air quality laws requiring indirect 
source permits for new developments with more than 50 off-street 
parking spaces. However, most states play no role in parking 
regulation. 

Parking regulation is potentially a powerful tool for in
fluencing the operation of the urban transportation system. Its 
potential effectiveness is strongly related to the institutional 
arrangement. Parking regulation must be consistent throughout 
the urbanized area, or else any efforts to apply disincentives 
to the use of single person autos may simply shift development 
patterns in an undesirable manner. Parking regulation is one 
of the few practical approaches to applying disincentives to 
single person auto usage, in combination with other regulatory 
incentives, to increase ridesharing. 

Many of the problems of fragmented regulatory responsibil
ity could be overcome by an institutional arrangement in which 
regulation of all modes was accomplished by the same agency or 
jointly by two or more agencies acting together. Regulatory 
decisions could then help shape consumer choices in a manner 
which could make the most efficient use of the entire system 
and all modes. At the minimum, such an arrangement would com
bine metropolitan-wide regulatory responsibilities for fixed 
route transit, paratransit, taxis, vanpools and parking. 

2. INTEGRATION OF PLANNING, FINANCE AND REGULATION FOR 
ALL MODES 

Regulatory decisions have frequently been the responsibil
ity of city and state agencies which perform no other functions 
in urban transportation. As a result, regulation has not been 
coordinated with public policy on planning, finance and opera
tion. Typically, no single agency has had the authority to de
cide on a level of service and choose a method to supply that 
service effectively and at least cost to the public. 

When regulation was concerned with the rate of return 
which private transit operators achieved from their exclusive 
or semi-exclusive rights to operate particular routes, the 
principal concern of the regulatory body was balancing the op
erator's interests against that of the users'. The need for 
subsidy of public transportation introduced a third party of 
concern, the taxpaying general public. In addition, transit 
and paratransit have come to be viewed as a necessary public 
service which provides mobility to those without other avail
able transportation. 

In the new context of transit and paratransit regulation, 
a public policy decision is made as to a level of desired tran
sit or paratransit service and a level of mobility which will 
be publicly supported. The lines between regulation and other 
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functions have thus become blurred, and the new concept of regu
lation considers the users (fares and levels of service), the 
operators (wages and rate of return), and the taxpayer (levels 
of support) as equally interested parties. 

3. LACK OF USER SUBSIDIES 

Another problem is the focus of public policy on subsidiz
ing the suppliers of transit and paratransit service rather than 
the users of the service. With this approach, the potential 
user doesn't get to make a market choice of what service he pre
fers, but must attempt to influence public policy through inter
action with the responsible decisionmakers. The market place, 
however, tends to be more directly under the influence of the 
potential user than is the governmental decision process. 

Most economists would consider an income subsidy available 
only for urban transportation as less desirable than a more gen
eral income subsidy, since with the more,general subsidy the 
consumer could choose to tradeoff transportation and other ex
penditures (for example, rent) and presumably achieve more sat
isfaction from the added funds. However, even a user subsidy 
limited to urban transportation expenditures by specific groups 
would have some desirable attributes when compared with subsi
dies to suppliers only. 

First, the subsidy could be allocated more directly to 
those in most need. Transit and paratransit services are often 
supported by public agencies because of predictions of benefits 
to disadvantaged groups. If the public policy is to help such 
groups, then a direct user subsidy could give the intended re
cipients tokens or tickets good for use on all forms of transit 
and paratransit. Recipients would then choose their means of 
travel based on their increased income available for such pur
poses. If desired, eligibility cards could be issued to recip
ients so that tickets could not be transferred. Otherwise, re
cipients could be allowed to sell tickets to anyone who wanted 
them. The tickets could then only be redeemed by operators. 
Operators' ridership would be monitored periodically to assure 
that they were collecting tickets rather than purchasing them. 

Second, if a supplier is subsidized, the way to insure 
that only the intended recipients benefit is to limit the serv
ice's use to the target group. However, at a higher level of 
service, it may be possible to serve other trips (or users) as 
well, thus increasing overall system efficiency. Non-needy 
persons could pay full costs to patronize the systems if the 
users rather than the suppliers received the direct subsidy. 

The groups now receiving a special mandated fare subsidy 
are the elderly and the handicapped, in that federal require
ments call for half fares during off-peak periods. However, 
this requirement applies only to those services supplied by 
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agencies receiving federal financial assistance, and no income 
is given directly to the users. The income level of the user 
is not a determinant of eligibility, and there is no incentive 
for service innovation in this requirement. 

4. INSURANCE PROBLEMS 

Insurance costs for all kinds of ridesharing are a problem 
of some concern. Vanpools have been a recent innovation with 
which the insurance industry does not yet have enough experi-
ence to establish reliable rates, although the recent classifi
cation of vanpools by the Insurance Services Office, an actuarial 
body which classifies and rates particular risks, has been a major 
step. Insurance for buses, taxis, and carpools is also a problem, 
but is due purely to cost increases for operators rather than to 
any lack of experience with these modes. 

If insurance rates established for carpools and vanpools 
are set very high, they can be a significant disincentive to 
carpool and vanpool use. Insurance rates for taxis and fixed 
route transit will impact the total costs to be made up by 
fares and subsidies. 

Insurance for all these modes could be subsidized by any 
level of government which chooses to make such a public policy 
decision. A higher level government could provide incentives 
for the use of such modes by reducing insurance payments, either 
by providing insurance itself or through public support of all 
health care and other benefits for accident victims. 

5. FARE REGULATIONS UNRELATED TO SYSTEM EFFICIENCY 

Fares for publicly operated or regulated transit and para
transit systems can be set as a matter of policy. Present fare 
regulations for taxi, transit and other paratransit services 
may not, in some jurisdictions, lead to the most efficient util
ization of those modes. 

For example, similar peak and off-peak fares may discour
age taxi drivers from operating during peak hours. A peak hour 
surcharge in Washington, D.C., allows the compensation to re
flect the greater difficulty of covering a given distance during 
peak hour traffic conditions. In addition, taxi ridesharing, 
if properly policed to protect the passenger, could reduce 
costs for passengers while increasing vehicle occupancy and the 
total fare collected by the operator. 

Although the geographical extent of service areas is highly 
dependent on the institutional arrangement, different means of 
regulating taxi and paratransit fares can be implemented without 
changes in institutional responsibilities. 

Low off-peak fares for transit, taxi or paratransit services 
may provide enough incentive for some users to shift out 
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of the peak period, to shift from one mode to another, or to 
make more trips within a given income level and thus increase 
their mobility. No capital investment is necessary to shift 
trip-making or increase mobility levels through such regulatory 
and financial decisions. 

6. LABOR ISSUES 

The balance between desirable wage rates and working condi
tions and the cost of a service to the user and society is a 
major public policy decision to which no simple rule can be ap
plied. Basic issues of equity towards workers have to be con
sidered in comparison to costs. Legitimate goals of job secur
ity have to be balanced against excessively high compensation 
or preservation of outmoded work practices. 

If there are innovative services or functions to be per
formed in operating urban transportation systems, the people 
to perform those functions can come from many different sources. 
Each source of labor may have a legitimate argument as to why 
it should undertake the new service or function. 

Most state and city employees are covered by civil service 
procedures. Employees of publicly-owned transit systems are 
generally not under civil service, but are represented by the 
same union, if any, which represented them prior to public ac
quisition of the private operator. Personnel of private tran
sit, taxi, or paratransit companies may or may not belong to a 
union. 

Under any organizational structure, decisions have to be 
made on who will perform a particular function or provide a 
particular service. For example, a decision to fund a private 
operator to provide a special paratransit service may be an al
ternative to retraining regular transit drivers and providing 
the service as a division of a regional transit agency. If 
there were different wage rates, this would imply different op
erating costs for the similar service. These labor jurisdic
tional issues of who gets what work are there today and will 
always exist. 

The existence of many transit and paratransit operators 
may tend to slow the process of equalization of wage rates and 
working conditions among those operators receiving service sub
sidies. However, it is not likely that full equalization of 
wages and working conditions would ever occur, even with a sin
gle financing or operating institution. Full equalization has 
not occurred within the MTA in New York, which is the operator 
of many services, or within the RTA in Chicago, which is a re
gional funding agency. 
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If many current functions are combined into a single agency 
with integrated policy direction and management, some employees 
with civil service, union, and non-union affiliation may end up 
part of, or under contract to, the same agency. Any new compre
hensive agency is likely to require complex legislation to con
tinue particular employees under civil service, to exempt some 
positions from civil service, and to continue or renegotiate 
labor union representation for some employees. Options on pen
sion programs would have to be granted. If a new agency is not 
civil service, but might have some employees formerly under a 
state or city's civil service system, then the former civil ser
vants might be guaranteed (for several years) the right to move 
back into a civil service job with their previous jurisdiction. 

7. DIFFICULTY OF STRUCTURING INCENTIVES FOR PRIVATE 
OPERATORS CONSISTENT WITH PUBLIC GOALS 

It has proven difficult to set up a reasonable and equita
ble profit mechanism for private operators of the various kinds 
of services, particularly in a situation where they are subsi
dized. Many different methods of contracting with private op
erators are possible. Ideally, any profit incentive should 
lead to better quality service in the right place at the right 
time. The regulatory mechanism should be structured so that 
the incentives for private operators are as consistent as possi
ble with public goals for that service, with the recognition 
that full consistency is unattaitlable. 

The difficulty of establishing an equitable profit mecha
nism for subsidized services has probably discouraged contract
ing with private operators. Negotiation of contracts between 
government and the private sector can never be entirely free of 
the potential for real or imagined corruption. For many public 
bodies, it is easier to avoid the suspicion of corruption or 
favoritism by simply not contracting with private operators. 

From the private operator's point of view, government's 
concern to hold down profits makes transit or paratransit serv
ice an unattractive investment. Similarly, private investment 
is difficult to attract to service innovations, since services 
might be curtailed or abandoned at any time. The risk may be 
perceived as too great by a private operator if he has to count 
on both a good market response and a continued political com
mitment to a subsidy. For this reason, private operators' in
terest in subsidized service innovations will always be limited. 
However, a long term political commitment to user subsidies may 
encourage private service innovations. 

The means of contracting with private operators need not 
be the same for all transit and paratransit modes. The State 
of New Jersey is currently considering legislation which would 
allow them two means of contracting. First, the State would 
negotiate contracts with private operators for paratransit 
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service, allowing the State to get the best price for each 
unique service. Second, the State would have a standard cost 
contract for fixed route bus service, in which some elements 
of the subsidy paid to a private operator, such as for wages, 
would depend upon individual conditions, but for some other 
costs (e.g., those related to maintenance, garage fees, etc.) 
the State would pay a standard price, allowing the operator a 
profit if he could undertake that function efficiently. 

8. INCONSISTENT INCENTIVES FOR RIDESHARING 

Ridesharing is the use of a vehicle by more than one per
son and includes all kinds of vehicles, other than those serv
ing a single person's trip. Ridesharing, therefore, includes 
all urban area transportation except single person autos or 
single passenger taxis, or transit services. Increased ride
sharing can improve the capacity of the urban transportation 
system whether the ridesharing vehicle carries forty, ten, or 
two persons. 

Neither the institutions responsible for operating urban 
transportation nor the users of the system face consistent in
centives for increasing urban area vehicle occupancy as a way 
of increasing system efficiency. The fragmentation of respon
sibilities results in particular operators having incentives to 
increase the use of their own vehicles or modes, but no institu
tion faces financial or political incentives for increasing 
ridesharing regardless of the vehicles used, with the possible 
exception of Knoxville's Department of Public Transportation 
Services. 

A consumer may have a financial incentive, through a sub
sidized transit fare or high downtown parking costs, to use 
transit or to carpool for a downtown oriented work trip. How
ever, a consumer making a suburb to suburb oriented work trip 
may have no available transit service and may be offered free 
parking, thus negating all incentive to use transit and lower
ing the financial incentive for carpooling. 

In most urban areas, the various ridesharing opportunities 
are administered by competing operators or institutions. Tran
sit agencies may fear carpool, vanpool or shared ride taxi pro
grams which serve the downtown area, since the transit agencies' 
financial performance and political importance might be under
mined by such increased opportunities. It is, of course, im
possible to target a downtown carpool, vanpool or shared ride 
taxi program only on users of single person autos, without at
tracting former users of fixed route transit. 

In those places which have set up comprehensive rideshar
ing brokerage bureaus, such as Knoxville, there is at least an 
agency with the designated goal of bringing about ridesharing 
without regard for the type of vehicle operated. However, the 
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authority to change the choices facing consumers, by changing 
prices, changing uses of lanes, and controlling parking avail
ability, is critical if the ridesharing agency is to be able to 
be more than an information service for connecting consumers 
with transportation operators. 

The Minnesota legislature has established a goal of in
creased ridesharing in the Minneapolis-St. Paul area, and the 
Metropolitan Council and Metropolitan Transit Commission are 
examining a wide range of ways to increase ridership. 
However, neither of these institutions nor any other institution 
in the country, has the authority and a comprehensive program to 
change consumer incentives substantially so as to alter the us
age of single person autos. 
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CHAPTER THREE 

INCENTIVES FOR OPERATIONS COORDINATION 

In order to either change an institutional arrangement for 
coordinating transportation operations or make a given institu
tional structure work, incentives for desired behavior can be 
applied between or among institutions. Incentives also can be 
combined with new institutional arrangements, can be used to 
bring about more desirable institutional arrangements, or can by 
themselves form a strategy for bringing about more coordination 
of operations. 

Two systems of incentives are described in this discussion: 

• those intended to influence directly the operations of 
other institutions making decisions on the delivery of 
urban transportation services; and 

• those which change the ways consumers express demand for 
urban transportation so that consumer choices themselves 
create incentives for better coordination of operations. 

This second type of incentive is described for non-operating 
agencies only, since every action by an operator affects con
sumer choices in some way. These two systems of incentives are 
not mutually exclusive, and they can be used in combination. 

Incentives between and among institutions are cross-classi
fied here according to two attributes: kind of incentive and 
target of incentive. Kinds of incentives include political, fi
nancial, psychological and professional. Targets of incentives 
include policy, performance, process and institutional arrange
ment. 

A. KINDS OF INCENTIVES 

Plausible theories about individual and group behavior come 
from political science, economics, psychology, and professional 
beliefs and opinion. These theories all explain how various in
centives and disincentives operating on institutions and indi
viduals brought about an observed behavior. Thus, a decision
making process can be explained through political theory, by an
alyzing the dynamics of political and institutional self inter
est over time; through economic theory, by analyzing the dyna
mics of the financial balance sheets of individuals and insti
tutions; through psychology and psychiatry, by analyzing the 
psychological relationships between individuals and groups in 
relation to the psychological history, needs, and roles of each 
individual involved in the process; and through analysis of the 
professional value systems held by each involved actor and in
stitution. 
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To fully describe a decision process, it is necessary to 
trace how each kind of incentive was used by or operated on in
dividuals and institutions, and how important each incentive was 
to the choices made. The potential to use each type of incentive 
is an important element of an overall institutional arrangement 
for coordinating urban transportation operations. 

It is important to define what an incentive is intended to 
accomplish. An incentive can induce another institution to 
change either: 

• its policies; 
• its performance; 
• its process of decisionmaking or planning; or 
• the institutional arrangement of responsibility. 

Different incentives can operate more or less directly on each 
of these targets. 

For example, a state government could distribute financial 
aid to its urban regions in a manner targeted to any of these 
aspects. The state could distribute funds only to those regions 
with adopted policies consistent wit:j state guidelines; could 
distribute funds based on how efficiently and effectively the 
urban transportation s~stems are operated; could distribute 
funds only to those urban areas which followed prescribed plan
ning procedures; or could distribute funds only to those areas 
with prescribed institutional arrangements. 

Figure 1 illustrates incentives of each kind (financial, 
political, psychological, and professional), aimed at each tar
get (policy, performance, process, and institutional arrange
ment). A system of coordinated incentives could be applied to 
one or more targets. 

This discussion focuses on incentives created by higher 
level governments to influence improvements by lower level 
governments, since incentives are generally applied by higher 
level governments to those with more direct responsibility for 
operating services. Each kind of incentive and each target is 
discussed. 

1. POLITICAL INCENTIVES 

A political incentive offers to reward an institution or 
individual with enhanced political prestige or power, or in
creases the likelihood that an official can be re-elected or 
achieve a higher ·office. For many capital projects, the federal 
or state government distributes funds in a manner designed to 
enhance the prestige of a state or local official. The official 
who has been instrumental in securing the grant announces it, 
participates in a staged media event with representatives of the 
higher level government, and thereafter reminds his constituents 
of the economic benefits he has brought to them. 
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This political outcome is an incentive for public officials 
to play a coordinating role in developing an agreement. Politi
cal credit can also go to those whose agreement was necessary to 
put the final pieces together, or as payment (in a perfectly 
legitimate sense) for other past political favors. 

For capital funding, political and financial incentives are 
well integrated. Most people believe it is desirable to get 
funds from higher level government, although they will disagree 
with particular projects. However, coordinated operations im
provements and transportation system management do not yet have 
the visible attributes such as dollars for which political cred
it can be taken. And compared to the situation in capital con
struction, the opportunities for side payments to those harmed 
by operations improvements are more diffuse. 

In the metropolitan areas studied, most locally-based po
litical incentives for operations im rovements were in juris-
ictions an a encies w ich ha recent an succes ull locked 

someone e se s plans for major capital proJects. For examp e, 
the Mayor of Portland, Oregon and his staff are interested in 
TSM actions for both political and technical reasons. The Mayor 
led a political battle which resulted in cancelling a freeway. 
While disruption of a neighborhood was avoided, there was a 
strong political motive created to use TSM actions to ameliorate 
the transportation problems the freeway was intended to address. 
Thus, the City's attention to TSM improvements has focused on 
that neighborhood. In Minneapolis-St. Paul, those who have 
successfully blocked a major investment in new regional transit 
guideways include the Metropolitan Council. The Council now 
has a strong political motivation to achieve success from a TSM 
approach. 

These political incentives led to the high level of atten
tion being given to TSM in Portland and the Twin Cities. Such 
political incentives cannot be created directly through federal 
policy, but they have sometimes been the beneficial, if unin
tended, impacts of federal capital assistance programs. 

Political approval and disapproval can be directed from 
all levels of government to all others. Each key actor in 
each institution is expected to make maximum use of such politi
cal incentives, dependent upon their own skills in political 
bargaining and negotiation. There is no single direction in 
which political incentives are always successfully applied, 
such as from higher level institutions downward. 

The outcome of a political process of negotiation can rare
ly be assured by a single institution's use of political incen
tives. However, from the point of view of the federal govern
ment or a state government, the probability of an acceptable 
policy decision by an urbanized area can be increased through 
the consistent use of political incentives for reaching agree
ment on a set of operations improvements. 
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2. FINANCIAL INCENTIVES 

Financial incentives for public transportation operators 
can take two forms: 

• the operator must satisfy some minimum requirement in 
order to receive a fixed amount of funds; or 

• the funds received by an operator are directly related 
to how well criteria or performance measures are met. 

The current budget crunch in urban transportation makes 
TSM actions attractive to operators and other government agen
cies as a means of maximizing benefits per dollar expended. 
However, the current financial incentives perceived by non-gov
ernmental interests do not necessarily favor operations ap
proaches, since most private economic interests in urban trans
portation revolve around the construction industry or the tran
sit unions. Contractors do not perceive a $1 million program to 
be the same as a $10 million program, even if each program would 
accomplish the same travel benefits for the general community. 
Thus, the governmental agencies and the private interests with 
the biggest financial stake in urban transportation may not have 
the mutual financial interests they have in the past. 

Private and public interests sometimes overlap for down
town operations improvements. Transit malls, fringe parking, 
free downtown shuttle buses, free fares in downtown zones, and 
pedestrian walkways are seen as means of revitalizing downtown 
economies. Although not all downtown businessmen are convinced 
of the financial benefits of such operational changes, city 
planners tend to believe that better transit and pedestrian cir
culation increase the downtown's commercial attractiveness rel
ative to suburban shopping centers. 

The privately financed Minneapolis "skyway" system grew out 
of a conception of downtown Minneapolis' self interest. It was 
conceived by city planners, but was financed entirely by the 
private community. Transit malls in Minneapolis and Portland 
were achieved through private and public agreement on the ex
penditure of public funds to alter the downtown business en
vironment. Chicago's proposed State Street transit mall was 
initiated by the City, but private property owners along the 
street will provide the local matching funds. 

3. PSYCHOLOGICAL INCENTIVES 

The psychological aspects of decisionmaking processes in
clude actual or potential changes in relationships between in
dividuals and actions that show approval or disapproval. These 
psychological factors are communicated by voice, body language, 
writing, and indirect verbal communications through a third per
son. Psychological impacts relate to the previous closeness 
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and importance of a relationship, the status of each party, and 
the related political, economic, or professional threats or 
reinforcements which might be inferred. 

The psychological rewards and punishments transmitted by 
one individual to another may depend on economic, political or 
professional reasons -- the psychological incentives are the im
portant means of expressing satisfaction or dissatisfaction with 
another's opinions or performance on economic, political, and 
professional factors. 

The involved individuals may have long term relationships 
which have little to do with the current political,economic, or 
professional self-interest of themselves or their institutions. 
A familiar example is the "good old boy" network of national 
diplomats and political figures who went to the same schools or 
whose associations date back to childhood. Such networks exist 
in every professional field and are important factors in every 
town, whatever its size. In many places, high school, univer
sity, law school or engineering college relationships may de
fine allegiances and loyalties no matter what the performance of 
the friend otherwise happens to be. 

Professional judgments may get sacrificed to previous 
friendships and trusts. Even political and economic realities 
may be modified or take second place to the preservation of 
long-standing personal relationships. In these cases, the psy
chological incentives are the most important determinants of 
actions. However, there is no a priori reason to believe that 
such psychological considerations would in a high percentage of 
cases be counter to professional, political, and economic con
siderations. The opposite is probably true, with the psycholog
ical aspect of interactions being a reinforcement of the other 
aspects. 

The use of psychological incentives by elected officials 
or staffs of higher level governments usually involves direct 
meetings or phone contacts. They would distribute praise or 
approval for favored behavior, or concern or disapproval for be
havior considered undesirable, in the hopes of reinforcing the 
positive and modifying the negative behavior. 

4. PROFESSIONAL INCENTIVES 

Professional incentives involve the rewards of a job well 
done in accordance with the standards and values of one's pro
fessional peers, and the enhancement of an individual's chances 
for career advancement. Professional incentives apply to in
stitutions as well as individuals, since people within institu
tions have a need for esteem and recognition for their institu
tion among peer groups of similar or related institutions. Of
ten these similar institutions and jurisdictions compete not 
just for esteem, but also for qualified employees. 
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Professional incentives can be powerful motivating forces. 
They are a subcategory of political, economic, and psychological 
incentives, but are singled out for special mention because mem
bers of professions are among themselves a separate kind of po
litical constituency, and because a person's financial and psy
chological incentives to advance within a broad profession may 
operate differently than the financial and psychological incen
tives towards a particular decision being made. Politically, 
economically, and psychologically, the esteem or praise of pro
fessional peers has importance beyond the success of coordinat
ing particular improvements. 

The promulgation of federal guidelines which define trans
portation system management as a legitimate professional concern 
has implicitly redefined the boundaries of professional peer 
groups, such that long range transportation planners, traffic 
engineers, and transit operators are now supposed to address 
similar issues. For regional agency staffs, the TSM guidelines 
have brought responsibilities in areas in which they may have 
had no previous experience, so they are learning new profession
al approaches as well as broadening their peer groups. Traffic 
engineers and transit operators are also adjusting to a redefi
nition of professional norms. They are becoming involved with 
other actors and with a broader concept of transportation system 
management which they have been told should include their own 
activities as part of a systemwide application of integrated 
strategies. 

The broader professional peer group concerned with TSM is 
not as consistent and integrated in its professional norms and 
value systems as the various groups out of which it originates. 
However, persons interested in coordinating operations improve
ments as an approach to urban transportation should also have 
an interest in solidifying the new professional norms of this 
broader group. Such a process started several years ago, and 
has continued through the normal mechanisms of special con
ferences, presentations and discussions at regularly scheduled 
conferences, the publication of papers, and the support of re
search projects to advance the profession's understanding of 
what to do and how to do it. 

B. TARGETS FOR INCENTIVES 

1. POLICY 

Achievement of coordinated operations improvements requires 
an effective policy agreement that such actions are desirable. 
Otherwise, elected officials will not support public expendi
tures to implement the policy. It is of value that such a poli
cy not only be agreed upon among key decisionmakers, but also be 
accepted by the public as a legitimate and useful approach to 
urban transportation problems. 
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Since policy change is usually a precursor of institutional 
rearrangement, incentives for the operators to adopt a desired 
policy should always be a part of efforts to bring about coordi
nation of operations improvements or institutional changes. 

A state might provide a policy incentive by developing a 
framework plan, such as is done in England, France, and Oregon, 
and requiring lower level jurisdictions to fill in the details 
of the plan consistent with the state's policies. 

Policy statements promulgated by higher level governments 
must be consistent with the other incentives being provided for 
target institutions. If not, requirements for adherence to the 
policy will confuse the target institutions. 

2. PERFORMANCE 

A performance incentive is a reward, such as increased 
funding,based on some measurable achievementrelated to operating 
urban transportation. A performance incentive should not re
quire burdensome data gathering, and should have safeguards 
to assure that performance data are reported in an unbiased 
manner. The U.S. Congress, for example, has in the past con
sidered, but rejected, the notion of transit operating assis
tance distribution based on data supplied by transit carriers, 
preferring demographic data instead. 

Performance standards have been promulgated for air, noise, 
and water pollution, and air and noise standards have begun to 
impact transportation decisions, particularly decisions about 
whether or not to construct highways. Instead of involving 
tradeoffs with other impacts, noise and air standards are pur
portedly absolute. 

The application of absolute standards for transport sys
tem performance has substantial disadvantages for the nation, a 
state, or an urban area. Persons or groups have different 
needs for access, mobility, travel time and cost savings, and 
judgments about the relative values of such factors and other 
impacts are most legitimately made by public officials or the 
individual consumer. 

However, performance incentives from the federal government 
could, for example, tie federal funding to a lack of growth in 
per capita and per vehicle gasoline consumption, vehicle miles 
of travel, or person miles of travel. At present, additional 
gasoline sales benefit the states, since the more gallons sold, 
the better off they are financially (ignoring the impacts from 
vehicle usage such as increased highway maintenance expendi
tures) . 

-40-



3. PROCESS 

Process incentives from higher level governments are 
usually in the form of requirements that documentation be pro
vided to show that particular information has been compiled and 
analyzed, or that a particular system, programming, operating, 
or project decision has been agreed upon. The higher level 
government then approves, disapproves, or gives a qualified or 
ambiguous response to the documentation submitted. The response 
may be accompanied by financial reward, penalty, an implied 
threat of a future financial penalty, or an implied promise of 
a future financial reward. 

Incentives involving a distribution of resources based on 
process review and approval presuppose that: 

• documents or verbal presentations can adequately and 
objectively convey what is being done; 

• all reviewers have a common understanding of what con
stitutes good operations improvements and place similar 
value upon such approaches; and 

• the allocation process is not distorted by purely polit
cal factors. 

In urban transportation, the federal government has tradi
tionally been more oriented to prescribing a desired planning 
process that it hoped would lead to desirable decisions than it 
has been oriented to setting performance standards or making in
dependent judgments of effectiveness. This has been an appro
priate posture for capital planning, and it is even more appro
priate for operations planning. 

States, regions, and localities have financial incentives 
to convince federal personnel that the process guidelines are 
being fulfilled, and their communications focus on doing so. 
The consequent difficulties involved in judging the quality of 
a particular planning process are apparent to most federal 
field personnel. 

4. INSTITUTIONAL ARRANGEMENT 

The creation of any new institutional arrangement is much 
more likely if there are incentives to do so. 

Over the last sixty years, the federal government's incen
tives provided for the states were important factors in develop
ing state highway departments with the ability to build and 
manage state road systems. In order to assure that federal 
highway aid was well spent, the federal government required 
that the state highway institutions have certain necessary ca
pabilities. 
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With the increasing focus on urban transportation in a 
society that is now much more urbanized, the federal government 
has required the involvement of local officials in most urban 
transportation decisions, and has provided the major push for 
the development of regional institutions. However, little of 
the federal incentive structure has been targeted upon the cen
tral cities or counties, the jurisdictions which have most often 
been the effective coordinators of urban transportation opera
tions improvements. 

The cities and counties, whose planning divisions and traf
fic engineering divisions work together well, have implemented 
many innovative actions. Those who also manage transit them
selves and have coordinated all these divisions are generally 
even more successful as coordinators. However, there has been 
no federal incentive aimed at the cities' and counties' internal 
institutional capabilities for urban transportation. 

C. POTENTIAL ACTIONS TO INFLUENCE CONSUMER DEMAND 

Another approach to achieving more effective urban trans
port operations is to have government agencies who are not op
erators restructure the choices facing consumers. These changes 
would be aimed at enabling consumers themselves to provide addi
tional incentives to operators through their purchases of ser
vices. It would then be in the operators' self interest to op
erate more efficiently. The most effective actions which might 
be taken by non-operators to influence consumers fall under the 
categories of subsidies to users and changes in tax policy. 

1. USER SIDE SUBSIDIES 

Explicit subsidy of urban transportation has so far been 
aimed at the supplier rather than the consumer. A subsidy to 
a specific user group would allow recipients to make their own 
choices on how to spend their resources. 

A subsidy might take the form of transit tickets, redeem
able only by operators, that could be bought and sold (in a 
white market) by those who wanted to take more or fewer transit 
trips than their allotted tickets would cover. Operators would 
have an incentive to tailor services to demand, and a person be
ing subsidized would have the option of selling his tickets or 
patronizing a transit service that best met his trip needs, 
rather than one which a government agency has decided to pay 
for in order to meet his trip needs. 
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2. TAX POLICY 

Approximately 7 5 % of people making work trips by au.to, park 
free, either in spaces provided by their employer or in spaces 
provided by local governments on the streets. Thus, a tax on 
parking charges would add commuting costs only on those who al
ready pay. 

However, if free parking were treated as taxable income, it 
may affect many work trip auto users. Decisions to carpool or 
use mass transit would then be based on slightly higher costs for 
a drive alone work trip. Except in places with very high land 
values, this would have a small effect on work trip auto occu
pancy and mode split. 

The most familiar federal tax is that on gasoline, and in
creasing the gasoline prices faced by consumers would raise auto 
trip costs. This creates incentives for higher vehicle occu
pancy and for foregoing non-essential vehicle use. Once again, 
the effect on average vehicle occupancy or use of transit is 
likely to be small. 

D. SPECIFIC MECHANISMS FOR COORDINATION 

There are several mechanisms by which individuals and in
stitutions can coordinate without making a formal, legal change 
in the responsibilities of institutions. These mechanisms are 
ways of building up an informal pattern of personal relation
ships which will operate to bring about coordination. There are 
no speciific mechanisms that will guarantee coordination; they 
only increase the opportunities for and the probability of 
effective co~rdination. 

An important determinant of the possibilities for coordina
tion is whether or not people already know each other and the 
ease with which people can get to know one another. If people 
know that others share some of their interests (whether or not 
professionally based) or are familiar with each other's attri
butes and beliefs, those with enough similarities will come to 
trust each other. Personal trust and credibility enables coor
dination to be done efficiently in terms of time and effectively 
in terms of the stability of agreements. 

Effective and efficient coordination can occur when the 
important actors already know each other well enough to call and 
talk forthrightly about the technical and political aspects of 
potential decisions. All mechanisms are valuable if people can 
get to know one another in a positive way. It is thus very 
helpful for the future opportunities for coordination that peo
ple's initial contacts not be focused on controversy. 
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Each of the specific mechanisms listed below should be used 
in a manner that establishes positive personal relationships be
fore negotiation occurs on specific substantive or political 
issues. 

• Committees; 
• Professional Societies; 
• Social-Professional Functions (luncheons, dinners, par-

ties, picnics); 
• Permanent Shared Office Locations; 
• Temporary Project Offices; 
• Training Seminars; and 
• Temporary Assignments to Other Agencies. 

1. COMMITTEES 

The usual response of urban areas to the need for coordina
tion has been to form committees. For a long time, urban areas 
have had policy committees and technical committees to coprdi
nate agencies concerned with transportation capital planning, 
comprehensive planning, land use planning and planning for other 
resources and capital developments. Committees range widely in 
the breadth of their substantive concerns, their size, and in 
their longevity. Some are a continuing part of the institu
tional structure and some are temporary groups charged with re
solving one issue or coordinating particular actions. 

Big committees are not mechanisms for real negotiations and 
compromises. In successful cooperation, negotiations take place 
and compromises are made beforehand in a working group or.be
tween individuals. The larger committees then ratify the agree
ment. Such ratification by a policy or staff committee is, 
however, an important milestone in a decision process. 

Membership on a committee often defines who has the oppor
tunity to play a coordinating role. Exclusion means that a 
person may not receive complete information on either the sub
stantive aspects of an issue or the exact positions of each 
participant. 

Committees can enhance coordination if: 

• discussion is properly structured; and 
• each member has to do work which contributes to the 

outcome of the plan or decision. 

These factors are influenced by the committee's chairman more 
than any other individual. If the committee is chaired by an 
incapable individual, the committee's chances of being impor
tant to the decision process are greatly reduced. 
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As a result of the new concern with operations, committees 
concerned with operations and TSM have been, and are being, 
formed in many urban areas. Many of the staff level members of 
such committees are traffic engineers and transit operators 
whose previous associations with each other were minimal. In 
most urban areas, these committees are so new that they have not 
yet fully defined their role and are still in the process of 
getting to know one another. 

2. PROFESSIONAL SOCIETIES 

Professional organizations are both a means of dissemina
ting information about innovative practices and a means of es
tablishing and continuing relationships among persons with simi
lar interests. With the new overlap in activities among plan
ners, traffic engineers, and transit operators, the integration 
of their respective meetings, if not of their memberships, holds 
promise as a mechanism for disseminating common values and find
ings. 

Analysis might be done of the current overlap in substan
tive discussion and membership among ITE, APTA, TRB, AASHTO, 
NCHRP and other related organizations. An explicit strategy of 
integration could be developed at the national and local levels, 
if one does not already exist. 

3. SOCIAL-PROFESSIONAL FUNCTIONS 

One of the preferred means of fostering business in any 
field is the luncheon, dinner, party, golf-date or picnic, in 
which a less formal atmosphere may contribute to the possibili
ties for fruitful negotiation and agreement. It can also serve 
as a relaxing form of introductory meeting for many people. 
Professional conferences also include relaxed social, inter
action as an integral part of solidifying the profession's co
hesiveness. 

An important consideration at such functions is that they 
be structured so that everybody gets to speak to, or in front 
of, the other members of the group. This gives people a chance 
to remember names and feel they know something about the other 
person. It also assures that shy people are given an opportuni
ty and a reason for expressing themselves. 

4. PERMANENT SHARED OFFICE LOCATIONS 

Physical proximity may remove the barriers to communica
tion among agencies, although it will not prevent personality 
clashes and policy battles. Physical proximity increases the 
opportunities for contacts which develop a positive pattern of 
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personal relationships. This applies to both the executive 
administration level and to the staff level of the agencies. 

5. TEMPORARY PROJECT OFFICES 

Where intensive day-to-day interaction is necessary among 
the staffs of various agencies, a common work location can be an 
efficient mechanism to assure that there are maximum opportuni
ties for coordination on the details of all planned actions. 

6. TRAINING SERVICES 

Common training and information exchange seminars for TSM 
and operations improvements occur nationally and in many sec
tions of the country. It would also be feasible to hold such 
seminars in specific urban areas, if policy level agreement is 
reached that key staff should devote their time to these 
activities. 

7. TEMPORARY ASSIGNMENTS TO OTHER AGENCIES 

Temporary assignments of individuals from one agency to 
another can help each learn about the day-to-day operations of 
the other, as well as open the opportunity for closer personal 
relationships to be established. The substantive benefit of 
added skills also accrues to the agency which receives addi
tional personnel, although clearly this could be accomplished 
through direct hiring. 

These mechanisms can be used within any institutional 
arrangement and with any system of incentives for better coordi
nation. These are really the means through which individuals 
and agencies who are initiating coordination activities can 
broaden a pattern of positive personal relationships so as to 
include those who should be involved in the decision. While 
some of these mechanisms are applicable to public participation 
as well, they are described here as ways of fostering coordi
nation within and among the operating agencies and relevant 
governmental jurisdictions. 

E. CURRENT FEDERAL INCENTIVES 

Federal laws, regulations, programs, and the subjective in
terpretations and viewpoints of federal personnel define a por
tion of the "rules of the game" under which other institutions 
must operate. The federal government does not control all, or 
even most, of the rules of the game. As has been amply demon
strated with many attempts at federal regulation, including 
EPA-promulgated transportation control plans, other institu
tions and individuals don't always do exactly what federal 
regulations prescribe. 
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The current system of federal incentives affecting the op
eration of urban transportation systems is characterized by: 

• Policy statements and regulations which declare trans
portation system management (TSM) and multi-modal coor
dination actions to be important elements in urban trans
portation plans and programs; 

• Regulations which orescribe professiona·1 conduct includ
ing careful analysis of operations improvements; 

• No special funding program aimed specifically at 1mprov
in9 operations or TSM initiatives; 

• Operating subsidies to urban mass transportation sup
pliers, but not to consumers; 

• Separate funding categories administered by federal 
agencies who do not always agree on urban transportation 
priorities; 

• Major funding categories in which more federal dollars 
will accrue to an institution if it gains federal ap
proval of _more expensive capital projects; 

• A very small federal contribution (2%) to total highway 
expenditures and a significant one (20%) to total tran
sit funding; 

• Federal income tax policies which treat free parking as 
a business expense, while no tax break is given to em
ployees who use transit; 

• Some federal DOT personnel utilizing personal and pro
fessional contacts to promote coordination of operations 
improvements and TSM actions; 

• Strong institutional and personal relationships between 
federal DOT and state personnel, weaker federal rela
tionships with metropolitan planning agencies, and in
frequent contact between the federal DOT and local 
governments. 

Each of these current federal incentives is discussed under 
the categories of financial, political, psychological, and pro
fessional. The importance or influence of each kind of incen
tive is estimated, and conflicts are identified between the 
directions in which the various incentives tend to influence 
other institutions or consumers to move. 
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1. FEDERALLY-APPLIED FINANCIAL INCENTIVES 

Federal influence over operations occurs through operating 
subsidies, capital grants, regulations, and taxation policies. 
Federal policies contribute explicitly and implicitly to setting 
transit fares and to other incentives faced by potential travel
ers. 

The federal government provides no funds for operation of 
the private automobile, but taxes those operations as a means of 
accruing funds for capital projects. The federal government pro
vides between 18% and 20% of urban transit operating subsidies, 
but only 9% in metropolitan areas of over one million po~~lation, 
where the greatest needs for operating assistance exist._/ Thus, 
the direct effects of federal expenditures on urban transporta
tion operations are small, though important. 

All federal transit operating subsidies go to suppliers of 
urban transit. The federal government does not deal directly 
with consumers of public mass transportation, of highway trans
portation, or of taxi and other paratransit services. 

All levels of government combined spend only a simall por
tion of total funds spent on urban and other passenger transpor
tation operations. The federal government alone spends an even 
smaller portion (see Tables 1, 2 and 3). The largest transpor
tation operating expenditures are by consumers and are oriented 
very heavily to automobile transportation. 

Government expenditures for highway transportation comprise 
less than 11% of total auto and highway expenditures. However, 
government expenditures for transit, exclusive of taxicabs, are 
over half of total transit expenditures. Federal funds account
ed for only 2% of total highway expenditures in 1974, and 20% of 
total transit expenditures, including both capital and opera
tions.'!:./ 

The potential impact of federal funding programs or other 
federal financial incentives on performance is highly related 
to their impacts on the total level of expenditures by other 
jurisdictions and consumers. If federal funding changes by a 
large percentage, but has little impact on total expenditures 
including consumer expenditures, then there will not be much im
pact on overall system performance. On the other hand, a change 
in federal financial incentives which significantly shifts the 
choices facing consumers could have a very large impact upon 
performance. 

l/ "Status of Federal Assistance for Public Transportation," 
prepared by the American Public Transit Association, available 
from Stanley G. Feinsod, Director of Planning and Policy Analy
sis. 

2/ 
"U.S. Transportation Systems - Federal Government's Role 

and Current Policy Issues," United States General Accounting 
Office, October 22, 1975. 
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TABLE 1 

FEDERAL EXPENDITURES ON TRANSPORTATION MODES, 1974 

(millions) 

Total Total Private & 

Modal Federal Governmental Federal 
System Expenditures Expenditures (percent) 

Highway $ 4,893 $230,232 2 
Air 2,471 18,971 13 
Rail 664 16,885 4 
Water 1,942 12,799 15 
Pipeline 86 10,401 1 
Transit 1,259 6,410 20 

TOTAL $11,315 $295,698 

COMPARISON OF 1964 AND 1974 FEDERAL EXPENDITURES 

ON TRANSPORTATION MODES 

(billions) 

1964 Federal 
Modal Expenditures 1974 Federal 
System 1974 Prices Expenditures 

Highway $601 $ 4.9 
Air 1.7 2.5 
Rail (a) 0.7 
Water 1.6 1.9 
Pipeline (a) Ool 
Transit ~ 1.3 

TOTAL $9.4 $11.3 £./ 

~ Less than $50 million. 

Percent 
of Change 

1964-74 

-20 
47 

19 

20 

£_/ Because of rounding, total 1974 expenditures are less than the sum 
of expenditures by modesa 

Source: "UoSo Transportation System - Federal Government's Role and Current 
Policy Issues," UoSc General Accounting Office, October 22, 1975, 
page 580 
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TABLE 2 

1974 HIGHWAY MODE EXPENDITURES 

PRIVATE EXPENDITURtS (note a): 
MOTOR VEHICLE PASSENGER TRANSPORTATION: 

Private use: 
Passenger automobiles and trucks 
School busP.s 

Commercial motor carriers: 
Intercity buses 

MOTOR VEHICLE FREIGHT TRANSPORTATION: 
Private use: 

Trucking: 
Intercity 
Local 

Commercial motor carriers: 
Truckin9: 

Intercity 
Local 

Total private 

GOVERNMENT PROGRAMS: 
STATE AND LOCAL (note b) 
FEDERAL: 

Council on Environmental Quality 
Department of Agriculture: 

forest Service: 
forest roads and trails 

Department of Housing and Urban Development 
Department of the Inter 1or: 

Bureau of Indian Affairs: 
Reservation roads and trails 

Bureau of Land Management: 
Public lands roads and trails 

National Park Service: 
Roads, trails, and parkways 

Department of Transportation: 
Federal Highway Administration: 

financial assistance to State highway programs 
Highway and motor carrier safety 
Research and development on highway transporta

tion 
Direct highway construction 

National Highway Traffic Safety Administration: 
Financial assistance to State safety programs 
Motor vehicle and traffic safety 
Highway safety research and development 

Office of the Secretary: 
Administration 
Tran~portatio~ planning, research, and develop-

ment 
Department of the Treasury 
Energy Research and Development Administration 
Environmental Protection Administration 
Federal Energy Adm1n1strat1on 
Interstate Commerce Commission 
National Transportation Safety Doard 

Total r .. deral 

Total Government 

TOTA[. 

EX pe il d i tu res 

(000,000 omitted) 

$144,051 
1,663 

l, 02 0 

146,734 

11,331 
1.6,266 

21,801 
9,340 

( C) 

111 
(c) 

63 

21 

35 

4,328 
86 

( b) 

( C) 
( C) 

JJ 
JO 

93 
64 
26 

.. 
2 

19 
~L_ 

a/Includes government expenditures for civilian transportation services. 
- Federal, State, and local gouernment transportation user taxes. Exe 1 ude s 

b/federal revenue-sharing funds are Included in State and local go·,ernment trans
- portation program expenditures. 

c/Expenditures not separable from nontransportation-related agency exper.ditures 
- or less than S0.5 million. 

Source: "U.S. Transportation System - Federal Government's Role and 
Current Policy Issues," UoSo General Accounting Office, 
October 22, 1975, page 60. 
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TABLE 3 

1974 TRANSIT MODE EXPENDITURES 

PRIVATE EXPENDITURES (note a): 
Commuter railroads 
Rail rapid transit 
Streetcars 
Trolley coaches 
Motorbus transit 
Taxicabs 

GOVERNMENT PROGRAMS: 

Total private 

STATE AND LOCAL (note b) 
FEDERAL: 

Council on Environmental Quality 
Department of Housing and Urban Development 
Department of Transportation: 

Federal Highway Administration 
Federal Railroad Administration 
National Highway Traffic Safety Administration 
Urban Mass Transportation Administration: 

Urban Mass Transportation Fund: 
Urban Mass Transportation Act capital 

grants 
Federal-Aid Highway Act capital grants: 

Interstate transfer 
Urban substitution 

Technical studies grants 
Research, development, and demonstrations 
Training and university research 
Administration 

Expenditures 

(000,000 omitted) 

$ 200 
498 

37 
19 

1,258 
2,302 

837 

(c) 
(c) 

(d) 
( e) 
(d) 

870 

61 
35 
38 
67 

3 
7 

Federal contribution to Washington Metropolitan 
Area Transit Authority 170 

4 

TOTAL 

Office of the Secretary: 
Administration 
Transportation planning, re~earch, and devel-

opment 
Department of the Treasury 
Environmental Protection Agency 
Federal Energy Administration 
Interstate Commerce Commission 
National Transportation Safety Board 

Total Federal 

Total Government 

4 
(b) 
(C) 
(c) 
(c) 

~ 

a/Includes government expenditures for civilian transportation services. 
- Excludes Federal, State, and local government transportation user taxes. 

b/Federal revenue-sharing funds are included in State and local government 
- transportation program expenditures. 

c/Expenditures not separable from nontransportation-related agency expendi
- tures or less than $0.5 million. 

~/Expenditures not separable from highway mode-related agency expenditures. 

~/Expenditures not separable from rail mode-related agency expenditures. 

Source: "U.S. Transportation System - Federal Government's Role and 
Current Policy Issues," U.S. General Accounting Office, 
October 22, 1975, page 61. 
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There is currently no special federal funding for actions 
which qualify as transportation system management or coordinated 
operations improvements. Some TSM actions can be funded under 
existing categorical programs, while others are not eligible for 
federal funds (e.g., staggered work hours). Funding could be 
made available for TSM under a separate category, or it could 
continue to be available through all current categories. 

However, in the largest federal funding categories, there 
is a strong financial incentive for states and local institu
tions to make their capital projects as expensive as possible, 
since the funds which will come to the recipient from either the 
UMTA Section 3 or the Federal-Aid Interstate programs depend on 
the total cost of federally-approved projects. For UMTA Section 
3 grants, the amount of dollars received depends upon the amount 
of costs of the specific approved project. In the Interstate 
program, a state's yearly share of apportionments depends upon 
its approved Interstate cost estimate as a percentage of the 
estimated total cost to complete the system in all states. In 
each case, the higher the cost of an institution's federally 
approved projects, the bigger their share of federal dollars. 
Thus, states and cities continually attempt to influence federal 
decisions on these programs to achieve such financial benefits. 

Fixed formula funding (i.e., dividing the total amount of 
federal funds for urban transportation among geographic areas in 
the manner of UMTA Section 5 funds) would remove the incentive 
towards expensive capital projects. Alternatively, making fed
eral funds available for virtually any kind of urban transporta
tion expense would also eliminate financial incentives for capi
tal projects as opposed to other approaches. 

Since capital construction affects the possibilities for 
operations changes, the relative importance of federal funding 
of capital projects also has to be considered. Federal capital 
funds for urban transit are now close to 80% of all capital 
funds spent, since the possibility of gaining 80% federal fund
ing is a very strong incentive to wait for federal approval 
rather than to raise funds from local sources, as the San Fran
cisco Bay Area chose to do for their BART system. 

Federal funds for highway capital improvements now provide 
about 30% of the total capital expenditures by all governments 
for highways in the United States.1/ Significant other expendi
tures are made by developers who build roads as part of new res
idential subdivisions or other new land uses. Thus, as with op
erations, the relative proportion of federal capital funds for 
transit is much greater than for highways. 

1/ U.S. Department of Transportation, Federal Highway Admin
istration, 1975 Highway Statistics. Federal funding probably 
provided a higher percentage of highway capital expenditures 
by all levels of government within urban areas. 
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This tends to imply that the federal government has now 
actually tilted its expenditures, and its direct financial in
centives, much more towards transit than have other governmental 
jursidictions or consumers. 

While the federal government's direct funding incentives 
are not dominating influences on highway expenditures, federal 
tax policy implicitly sets the cost of auto transportation. For 
example, the federal government does not treat free parking 
spaces as income for the purposes of taxation. The federal gov
ernment also allows a deduction on federal income tax returns 
for state gasoline taxes. Thus, an implicit opportunity is 
missed to apply a financial incentive for increased work trip 
vehicle occupancy. 

2. FEDERALLY-APPLIED POLITICAL INCENTIVES 

Federally applied political incentives for operating im
provements are weak, and there is little opportunity to make 
them stronger. Within the American political system, it is un
likely that any set of events would result in the federal gov
ernment being able to determine urban areas' policy choices of 
how to coordinate transportation operations. Federal policy 
has to take account of the limitations on the effectiveness of 
politically feasible federal initiatives. 

First, the federal government is not the most important 
political actor in urban transportation operations in any urban 
area. States, cities, and sometimes counties, have far more re
sponsibilities, invest more money in operations, and are more 
likely to be called to political accountability for urban trans
portation operating results. 

Second, the public does not tend to translate efficiency in 
multi-modal operations into political credit for state and local 
officeholders. If the same impact is achieved through a capi
tal project, the public perceives economic benefits, and pri
vate contractors continue their financial support of the office
holders who support public works expenditures. Federal praise 
for an official whose efforts have led to an improvement in 
multi-modal coordination is only of momentary newsworthiness. 
There is far less political risk in the status quo. 

It is also difficult for the federal government to use neg
ative political incentives by inflicting punishment on an unco
operative agency. In most urban areas no single institution 
has the responsibility for operating the entire transportation 
system. Shortcomings in operations and the lack of coordina
tion can therefore always be blamed on someone else. Any 
judgment among competing claims of innocence would be highly 
subjective. 
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3. FEDERALLY-APPLIED PSYCHOLOGICAL INCENTIVES 

Federal personnel now give other individuals positive or 
negative psychological feedback on operating improvements, de
pending, of course, on the extent that each federal official be
lieves in the particular actions. 

Positive or negative personal relations and feedback also 
influence all other categories of program or action on which 
federal personnel interact with state or other personnel. 
Friendships are important factors in federal relationships to 
other institutions. 

Federal personnel help organize or sponsor conferences for 
professionals to exchange information on experiences, techniques 
and value systems. The federal government publishes regula
tions and guidelines which require or describe a process of de
sired conduct, and other agencies are almost always involved in 
the development of such rules and guidelines. Personal re
lationships are important in the development of the rules, as 
well as in the day-to-day approvals of other institutions' ac
tions. 

The only direct control which the federal government has 
over the development of positive patterns of personal relation
ships is the control over relationships of their own personnel 
with those of other agencies. Indirectly, the sponsoring or 
support of meetings within the transportation profession, either 
locally, regionally, or nationally can foster positive relation
ships which ·contribute to a shared policy concensus and which 
increase chances of success in coordination. 

The regular contacts which exist between federal DOT per
sonnel and others are mostly between FHWA and state highway 
staffs. Interaction between UMTA, with its limited field staff, 
and transit agencies or cities, tends to be around specific 
issues. Interaction by either UMTA or FHWA with city personnel 
tends to occur only during controversies in which city poli
tical leaders have become involved or briefly at conferences. 

4. FEDERALLY-APPLIED PROFESSIONAL INCENTIVES 

The current structure of federal incentives for operations 
is oriented to giving professional advice on the kinds of ac
tions which might improve transportation operations in a parti
cular area, accompanied by mild threats of cutting off federal 
funding, if in the professional judgment of DOT personnel, not 
enough is being done on coordinating operations and implement
ing TSM or low cost improvements. There are no hard criteria 
by which the federal government judges an urban area's pol.icy 
or performance on conducting urban transportation operations. 
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One possible response to the current system of incentives 
is simply to deal with federal personnel on a professional ba
sis. If good documents are produced in response to federal pa
per requirements and the suggestions of federal personnel, and 
if local and state personnel can discuss operations and low 
capital improvements intelligently with federal personnel, then 
the urban area and the state can prevent the current structure 
of federal incentives from impacting them negatively (e.g., 
losing the federal funding necessary for their traditional 
non-TSM activities). In the final analysis, the federal person
nel are not likely to use financial punishment if a convincing 
case has been made that some progress is occurring. 

The state and urban area can get positive professional 
benefits out of responding to the federal professional incen
tives better than other institutions and individuals have. In
dividuals and institutions can build their professional repu
tations and prestige, and be invited to conferences or to give 
advice to the federal government. These operate as incentives 
to perform in the manner prescribed as desired institutional 
and professional behavior. 

Conferences have served as important forums for cementing 
common professional value systems on policy and on understand
ing of issues. However, many conferences tend to be dominated by 
those with policy pronouncement responsibilities at various .fed
eral and state agencies, and by those with the time and inclina
tion to prepare papers. Opportunities for participation by 
working level personnel who are unknown to the conference '' in
g.roup" may be limited to asking questions or to the social side 
of the conference. 

Since one purpose of a conference is to enhance the status 
of the conference "in-groups," its use for this purpose will al
ways tend to limit its usefulness for other purposes, such as 
enabling others to establish the personal credibility and rela
tionships which will be useful in political decisions on opera
ting improvements. 

There is only a narrow range of incentives qpplied directly 
by the federal government to potential actions of local govern
ments. Thus, professional and psychological incentives cannot 
operate as strongly on locals as on states and metropolitan 
p~anning agencies, since less personal contact takes place be
tween federal and local transportation officials. 
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CHAPTER FOUR 

MODEL IIJSTITUTIONAL ARRANGEMENTS FOR 
BETTER MULTI-MODAL OPERATIONS COORDINATION 

An important element of this research was the derivation 
and analysis of institutional models that could facilitate the 
coordinated operation of multi-modal public transportation sys
tems. The models proposed here represent the range of institu
tional settings found in urban America and have their roots in 
several sources: 

• the case studies of Chicago, Knoxville, Los Angeles, 
Madison, Miami/Dade County, Minneapolis-St. Paul, Port
land, San Francisco and Toronto; 

• project experience of the research team which was drawn 
on for models not provided by the case studies; and 

• earlier research by Professor Frank Colcord of Tufts 
University and by System Design Concepts and Skidmore, 
Owings and Merrill for the U.S. Congress Office of 
Technology Assessment. 

The most comprehensive study of transportation decision
making in domestic and foreign cities has been done by Profes
sor Frank Colcord.ij Colcord surveyed the organizational ar
rangements and evolution of transportation policy in various 
urban areas, and recommended better institutions for, and ap
proaches t~ transportation decisionmaking. 

Colcord observed that policy change tends to precede insti-
tutional change: 

"There is very little evidence, even, that institu
tional change has been a necessary precedent to pol
icy change. There is considerable evidence to sug
gest that institutional changes have been perceived 
to be needed in order to implement or achieve policy 
change. In effect the policies were already changed, 
and the institutions were altered to make these 
changed policies more feasible of implementation. 
Thus the steps seem to have been (1) change of pol
icy; (2) alteration of institutions; and (3) imple
mentation of policy." Y 

1/ Frank C. Colcord, "Urban Transportation Decisionmaking 
(Summary)," September, 1974, prepared for the Office of the 
Secretary of Transportation, U.S. DOT. 

y 
Ibid., pages 83 and 84. 
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Colcord concludes that no single model of institutional ar
rangements should be applied everywhere.1/ In cases where the 
metropolis contains most of the population of a state, he rec
ommends that the state develop the capacity to operate as an 
"urban" government, even going so far as to move into the land 
use planning area.2/ In most states, however, Colcord recom
mends that the state require transportation and land use plan
ning to be done on a metropolitan basis according to broad goals 
established by the state • .l/ The states' roles would be broader 
and supervisory, and they would devolve to the metropolitan area 
the power to plan and program highway capital projects. 

In looking to reforms at the metroplitan level, Colcord 
finds the Dade County, Florida, system of direct election of 
metropolitan government to be a preferable arrangement because 
it is elective and is not based on existing jurisdictions. To
ronto has also accomplished a great deal with its metropolitan 
form of government, but Colcord concludes that the Toronto Metro 
Council's effectiveness is highly dependent on its chairman.!/ 

Colcord also found the institutional arrangement in Minne
aplis-St. Paul, in which the Governor appoints the Metro Council 
members, to be an appropriate way to provide for a state super
visory role, although the Metro Council's powers are limited in 
comparison with those of Dade County and Metro Toronto.SI 

Consistent with System Design Concepts' case study findings, 
Colcord states that metropolitan government does not have to be 
responsible for the whole urban region to be effective, as long 
as it covers a significant portion of the region. The state, as 
the parent government, will still need to protect the interests 
of the fringe communities • .§/ 

y 
y 

Ibid. , page 8 9. 

Ibid., pages 90 and 91. 

y Oregon has implemented this approach through its Land Con
servation and Development Commission. In the Portland region, 
which makes up half the state's population, the Columbia Region 
Association of Governments prepares the plan to which 
local plans must conform. 

y Colcord, op. cit., page 94. 

v Colcord, op. cit., page 94. 

6/ Colcord, ~- cit., page 95. 
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In order to increase the responsiveness of decisionmaking, 
Colcord would increase the role of elected officials of general 
purpose government and would channel citizen participation through 
the normal political procedures of general purpose governments. 
Colcord recommends that there be no modal dedication of funds, 
in order to remove a present disincentive to integrated planning. 
He also recommends that funds be channeled to metropolitan areas 
which have effective decisionmaking agencies. 

Alternative organizational models were developed in an 
"Assessment of Community Planning for Mass Transit, 11 1/ and dealt 
principally with the institutional structure for transit capital 
planning. The OTA study also concluded that no single institu
tional model was appropriate for every metropolitan area. Figure 
2 from the OTA report shows four alternative organization models 
for transit decisionmaking, each with nine areas of responsibil
ity. 

A. THE COMPONENTS OF A MODEL INSTITUTIONAL ARRANGEMENT 

A model institutional arrangement has three components: 

• The institutions with decisionmaking responsibilities 
affecting operations. These institutions include metro
politan planning organization (MPO's), state agencies, 
city and county general purpose governments, regional 
transit authorities, private transit, taxi and paratran
sit operators, funding agencies, and special purpose in
stitutions such as federations of transit operators. 

• The responsibilities executed by the operating institu
tions to provide transportation services. There are 
twelve areas of responsibility that significantly affect 
an agency's ability to effectively coordinate the oper
ation of several modes or integrate the transit service 
provided by several operators. These responsibilities 
are shown in Figure 3. 

• The assignment of decisionmaking responsibility for 
these twelve functions to the institutions. 

1/ Skidmore, Owings and Merrill 
Inc., "An Assessment of Community 
Summary," United States Congress, 
ment, February, 1976, page 26. 

and System Design Concepts, 
Planning for Mass Transit-
Office of Technology Assess-
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I 
l11 
1.0 
I 

FIGURE 2 

Alternative Organizational Models For Transit Decisionmaking 

Area of Responsibility 

(D 0 Decisionmaking, D/S= Shared Decision, A= Advisory, - = Minor, if any) 

1 2 3 4 * 5 6 7 8 9 

Com pre hen- Long-range Transit Transit Highway Transit. Final transit Final highway Development 
sive/planning regional system proJect project financing design, design, plan imple-

Alternatives for transportation and scheduling scheduling (Federal aid, construction, construction, mentation 

Designating Primary Agency or planning project and and bonding, operation operation and 

Responsibilities Government Unit 
(multi-modal) planning b~dgeting budgeting taxing and and and traffic land use 

fares) maintenance management controls 

Strong Metropolitan 
a Metro Planning Agency D D D [fil DIS D/S D/S D/S D/S 

1 Agency Role (could be 
b. State Agency (e.g., DOT) A A A A D/S D/S A D/S A 
c. Metro Transit Authority - A A A A D/S D/S A -

metro-government) d. City & County Governments A A A A D/S D/S D/S D/S DIS 

Strong State Rote a. Metro Planning Agency D/S D/S A A A A A A A 

2 (could be state DOT, b. State Agency (e.g., DOT) D/S D/S D/S []] D/S D/S D/S D/S D/S 
or state led Ad Hoc c. Metro Transit Authority - A D/S A A D/S D/S A A 
Organization) d. City & County Governments D/S A A A D/S D/S A DIS D/S 

Strong Metro Transit a. Metro Planning Agency D/S D/S A A A - - - A 

3 Authority Role (if it b. State Agency (e.g., DOT) A A A A DIS D/S A D/S A 
has a strong political c. Metro Transit Authority A DIS D cm D/S D/S D D/S D/S 
base) d. City & County Governments D/S A A A D/S D/S A D/S D/S 

Strong Local Govern- a. Metro Planning Agency D/S D/S A A A A - - A 

4 men! Role {strong cen- b. State Agency (e.g., DOT) A A A A D/S D/S A D/S A 

tral city or federation c. Metro Transit Authority - D/S D/S A A D/S D/S A -
d City & County Governments D/S D/S D/S @I DIS D/S D/S D/S D 

This figure originally appeared as "Figure 4" on page 26 of An Assessment of 
Planning for Mass Transit, Volume 1: Summary, United States Congress, Office 

Community 
of 

Technology Assessment, February, 1976. 
*Considered by authors to be key responsibility. See page 20 of this report. 



FIGURE 3 

KEY RESPONSIBILITIES AFFECTING 
COORDINATED OPERATIONS 

l. PUBLIC TRANSIT SERVICE PLANNING ANO OPERATIONS 

Covers all services operated by public transit agencies, as well as control of 
routes, schedules and transfer arrangements and marketing of services. 

2. FREEWAY OPERATIONS 

Includes lane restrictions and enforcement, access control, maintenance and 
design. 

3. SURFACE OPERATIONS 

Includes lane or vehicle restrictions, signals, pavement marking and signing, 
on-street parking, pedestrian control and facilities, maintenance and design 
and other traffic engineering measures. 

4. TRANSIT FINANCING 

Covers the sources of funds (federal and state aid, bonds, taxes, fares, and 
service contracts) and the means of allocating these funds. 

S. HIGHWAY FINANCING 

Covers the sources of funds (federal and state aid, local revenues, bonds and 
tolls) and the means of allocating these funds. 

6. TRANSIT IMPROVE..MENT SCHEDULING ANO BUDGETING 

Refers to the programming and expenditure of funds. 

7. HIGHWAY IMPROVEMENT SCHEDULING AND BUDGETING 

Refers to the programming and expenditure of funds. 

8. REGULATION ANO LICENSING OF PRIVATE TRANSIT ANO PARATRANSIT OPERATORS 

Includes the granting of certificates of public convenience and necessity, li
censing of drivers, safety inspection, insurance requirements, and definition 
of allowable services and market areas of private operators, including taxis, 
limousines, buses and vans. 

9. REGULATION OF OFF-STREET PARKING 

Includes the granting of licenses to operate carparks, administration of park
ing taxes, and allotment of parking spaces to residential and commercial build
ings. 

10. TERMINAL AND TRANSFER POINT OPERATION 

Includes park-and-ride lots, multi-modal stations, uni-modal terminals, and 
other intermodal transfer points. 

11. REGIONAL RIDESHARING PROGRAM MANAGEMENT 

Covers carpool and vanpool matching services, private subscription bus, and 
rideshare taxi operations. 

12. SPECIAL TRANSPORTATION SERVICES 

Includes elderly and handicapped services and services provided by social 
services agencies. 
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B. CANDIDATE MODELS OF INSTITUTIONAL ARRANGEMENTS 

Eight candidate models are presented here. These models 
cover the range of situations existing in American urbanized 
areas at present, as well as variations of innovative uni-modal 
institutions found in the United States or Western Europe. The 
eight models shown in Figure 4 are: 

1. State Dominant; 

2. City or County Dominant; 

3. Metropolitan DOT (Multi-Jurisdictional); 

4. Metro General Purpose Government; 

5. Regional Association of Governments; 

6. Multi-Modal Federation of Operators; 

7. Regional Multi-Modal Funding Agency; and 

8. State/Metro Government Balanced Power Structure. 

1. STATE DOMINANT MODEL 

In several small Eastern states, including Connecticut, 
Rhode Island, Massachusetts, New Jersey and Maryland, most key 
decisions on the financing and operation of urban transporta
tion are made at the state level. 

This model builds on state control found in these states, 
so that the state through its department of transportation, 
public service commission, police and other agencies has at 
least a share of all key decisions controlling public transport 
operations in its urban areas. 

Maryland, for example, through its Department of Transpor
tation's Mass Transit Administration (MTA), owns and operates 
bus public transportation in metropolitan Baltimore, and pro
vides all non-federal operating subsidies. The MTA is building 
and will operate Baltimore's rapid rail transit system. The 
State Highway Administration of the DOT operates much of the 
highway system in the Baltimore area. 

In New Jersey, the State DOT has the decisionmaking re
sponsibility for all traffic control devices, regardless of 
where they are located. New Jersey also provides nearly all 
subsidy funds for commuter rail and bus transit services in 
the State, and contracts for service with all private operators 
requiring a subsidy. 

With the basis for state control of transit, freeway and 
local street operations established, it follows that in this 
model the state would also control all decisions relating to 
financing of transit and highway improvements, including sources 
of funds, allocation of funds, and budgeting and scheduling de
cisions. 
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Alternatives for 
Designating 
Primary Participants in Operations 
Responsibilities Decisions 

a. Metro Planning Organization 

1 
b. State Agency (e.g., DOT or Police) 

State Dominant c. City or County Government 
d. Metro Transit Authority 
e. Private Operators !.f 

a. Metro Planning Organization 

City or County b. State Agency (e.g., DOT or Police) 
2 Dominant c. City or county Government 

d. Metro Transit Authority 
e. Private Operators!/ 

a. Metro Planning Organization 

Metropolitan DOT b. State Agency (e.g., DOT or Police) 

3 (multi- c. City or County Government 

jurisdictional) d. Metro Transit Authority 
e. Private Operators!/ 
f. Metro DOT 

.... Ml!tro Government (MPO) 
Metro General b. State Agency (e.g., DOT or Police) 

4 Purpose c. Local Municipalities 
Government d. Metro Transit Authority 

e. Private Operators !/ 

a. Metro Planning Organization 
Reqional b. State Agency (e.g., DOT or Police) 

5 Association of c. City or County Government 
Governments d. Metro Transit Authority 

Private Operators !/ 

a. Metro Planning organiz2ltion 
b. State Agency (e .. g., DOT or Police) 

Multi-Modal c. City or County Government 8 Federation of d. Metro Transit Authority 
Operators e. Private Operators !/ 

f. Federation of Operators 

a. Metro Planning Organization 

Regional b. State Agency (e.g., DOT or Police) 

7 Multi-Modal 
c. City or county Government 
d. Public Transit Operators Funding Agency e. Private Operators !.I 
f. Regional Funding Agehcy 

Metro/State 
a. Metro Government 

Government b. State Agency (e .. g., DOT or Police) 

8 Balanced c. City or County Government 

Power Structure d. Metro Transit Authority 
• e. Private Operators !/ 

FIGURE 4 

Alternative Institutional Models For Operating Urban Transportation Systems 

Area of Responsibility 

{D = Oecisionmaking, D/S = Shared or Split Dec:isionmaking, A = Advisory, - = Minor, if any) 

1 2 3 4 

Regular Route Freeway Surface Transit 
Transit Service Operations y Street Financing !f 

Planning and Operations 3/ 
Operations -

. 
A A A A 
D D D D 
A A A A 
- - - -
A - - -

A A A A 

- A - D/S 
D D D D/S - - - -
- - - -
A A A A - A A D/S 
A A A D/S 
- - - -
A - - -
D D D D/S 

D D D D/S 
- A - D/S 
A - A -
A - A A - - - -

A A - A 
- D - D/S 

D/S A D D/S 
D/S A A D/S - - - -

A A A A 
D/S D - D/S 
D/S A D/S D/S 
D/S A D/S D/S 
D/S - A A 
D/S A D/S D/S 

A A A A 
A D/S - D/S 
A A D/S A 

D/S A A A 
D/S - - -
D/S D/S D/S D/S 

D/S D/S D/S D/S 
D/S D/S D/S D/S 

A A A A 
A A A A 
- - - A 

!/ Includes bus, taxi and other for-hire vehicle operators .. 

Y Including enforcement of vehicle restrictions. 

5 6 7 8 

Highway Transit Highway Regulation and 

Financinq 5/ Improvement Improvement Licensing of 
- Scheduling Scheduling Private Transit 

and Budgeting and Budgeting and Paratransi t 
Operators 

A A A A 
D D D D/S 
A A A D/S 
- - - -
- - - A 

A A A -
D/S - D/S D/S 
D/S D D/S D/S 
- - - -
- - - -
A A A -

D/S A A A 
D/S A A A 
- - - -- A - -

D/S D D D 

D/S D D D 
D/S - A A 

- A A A 
- A A A 
- - .. A 

A A A A 
D/S D/S D/S D/S 
D/S D/S D/S D/S 
- D/S A -- - - A 

A A A -
D/S D/S D/S D/S 
D/S D/S D/S D/S 
- D/S D/S D/S 
- A - A 

D/S D/S D/S D/S 

A A A -
D/S A D/S D/S 

A A D/S D/S 
- D/S - -
- - - A 

D/S D/S D/S D/S 

D/S D/S D/S D/S 
D/S D/S D/S D/S 

A A A A 

- A - -
- - - A 

Y Including on-street parking, pedestrian facilities and 
enforcement of vehicle restrictions. 

!/ Federal aid, state aid, bonding, taxing, fares and 
service contracts. 

9 10 11 12 

Regulation Terminal and Regional Special 
of Off-Street Transfer Rideshar ing Transportation 

Parking Point Program Services §/ 
Operation Management 

- - A -
D/S D/S D/S D/S 
D/S D/S D/S D/S 
- - - -
- - A A 

A A A A 
- D/S - D/S 
D D/S D D/S 
- - - -- - A A 

- - A A 

- A A A 
D/S A A A 
- - - -
- - A A 

D/S D D D 

D D D D 
- A A A 
A A A A 

- A A A 

- - A A 

A A A A 
- D/S D/S D/S 
D D/S D/S D/S - D/S - D/S 
- - A A 

A - A A 
- A D/S A 

D/S A D/S A 
A A D/S D/S 
- A D/S D/S 

D/S D D/S D/S 

A A D/S A 
- D/S A A 

D/S D/S A D/S 
- D/S A D/S 
- - A A 

D/S A D/S D/S 

D/S D/S D/S D/S 
- D/S D/S D/S 

D/S A A A 

- A A A 
- - A A 

.2,_/ Federal aid, state aid, bonding, and tolls. 

~ For example, elderly and handicapped, social agency, etc • 
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Intrastate regulation of private bus and van operators is 
usually the responsibility of state public service or public 
utilities commissions. This regulatory control includes licens
ing of drivers, definition of an operator's service area and al
lowable fares, safety inspection and insurance requirements. 
This model allows city and county governments to retain some 
regulatory control over taxis, vans, limousines and jitneys op
erating within their jurisdictions, but local governments would 
be required by law to consult with the state before allowing 
changes in the operating conditions of these modes. 

The state could participate in off-street parking regula
tion through a state parking tax on each parking space, through 
state-controlled licensing of new off-street carparks, or through 
state issuance of indirect source permits to control air pollu
tion emissions. Local governments, however, would retain their 
traditional role in decisions affecting the location and amount 
of off-street parking. 

The basis for a major state role in establishing and oper
ating a regional ridesharing program comes from the CalTrans 
participation in staffing and managing the Commuter Computer 
carpool and vanpool matching services in Los Angeles and sur
rounding counties. 

Through their administration of the UMTA 16(b)2 program 
and through conformance with Section 165B of the Federal-Aid 
Highway Act of 1973, the states already play an important role 
in delivering transportation services to the elderly and handi
capped. 

Thus, in this model the state has sole responsibility for 
all important decisions in seven of the twelve key operations 
functions, and a share of the decisionmaking responsibility for 
the remaining five functions. Coordination of operations changes 
would be an in-house management task at the state DOT. The prin
cipal coordinator for policy level decisions would be the Secre
tary of the DOT, while technical coordination would be accom
plished by the modal administrators or heads of functional units, 
or their chief technical staff. 

2. CITY OR COUNTY DOMINANT MODEL 

In the nine case study metropolitan areas, the central cit
ies were the most effective coordinators of operating improve
ments. Dade County, Florida, which contains the city of Miami, 
has more control of regional multi-modal operations than any 
other general purpose government in the United States. Los 
Angeles County has been the leader in bringing about operations 
improvements and institutional coordination in Southern Cali
fornia, and recently moved to strengthen its operations deci
sionmaking role by creating the Los Angeles County Transporta
tion Commission. 
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The city or county dominant arrangement need not cover the 
whole SMSA or urbanized area -- only a significant portion of it. 
This model is potentially applicable to those urban areas where 
the central city or county has a majority or near majority of 
urban area population. It is also hard to imagine anything but 
a city or county dominant or joint city or county-state arrange
ment for the six U.S. cities of over one million population (New 
York, Chicago, Detroit, Philadelphia, Los Angeles and Houston). 

City or county control of transit operations and service 
planning is common in the United States. Of the case study met
ropolitan areas, the cities of Knoxville and Madison and Dade 
County have virtually total control, while the City of Chicago 
and Los Angeles County have very sizable roles in transit plan
ning and operations. General purpose local government control 
of surface street operations is also commonplace. 

In this model the dominant local jurisdiction would operate 
transit service throughout the area, as does Chicago's Transit 
Authority, and would control a majority of the appointments to 
the transit authority board of directors. The dominant local 
government would control freeway operations within its boundar
ies, with the state's role limited to establishing standards and 
guidelines and ensuring that they are met. The state would still 
build freeways. 

The state would continue to be a major contributor to tran
sit and highway capital and operations improvements, so that 
under this model the dominant city or county would share control 
over transit and highway financing decisions. 

As the transit owner and operator, the dominant city or 
county would control the programming and budgeting of transit 
improvements. The state would still be the major highway build
er and, therefore, would share in decisions on scheduling and 
budgeting of highway improvements. 

The assignment of the remaining responsibilities in Figure 
4 reflects a situation common in many cities and counties today. 
Regulation and licensing of private operators would be shared 
between the dominant city or county and the state, as would the 
operation of terminals and transfer points. 

The regional ridesharing program would be similar to Knox
ville's, in which the City is a broker for ridesharing services 
throughout the metropolitan area. The provision of special ser
vices for elderly, handicapped or social service agencies would 
also follow the Knoxville experience. There, the City is en
couraging social service agencies to contract with private para
transit operators through the Knoxville Department of Public 
Transportation Services. The need for social service agencies 
to purchase and operate their own vehicles is then eliminated. 
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In this model, coordination of operations improvements 
would primarily be a management responsibility of the dominant 
city or county. The mayor of the dominant city or the county 
manager of the dominant county could direct the managers of 
their operating agencies (e.g., traffic engineering and the 
transit agency) to take actions to coordinate operations, though 
such top level direction would usually be of a policy nature. 
"Nuts and bolts-type" coordination of operations changes would 
nominally be done by the traffic engineer and transit agency 
director, although in a well-run organization their technical 
staff subordinates would be the most likely coordinators. Many 
dominant cities and counties have created a staff position 
for a full time operations coordinator -- such is the case in 
Knoxville, Madison, and Dade County. 

3. METROPOLITAN DOT 

Most urbanized areas face issues in transportation funding, 
planning and operations that transcend city, county or state 
boundaries. The responsibilities that must be discharged in 
order to resolve these issues are assigned to numerous state, 
city, county, special purpose district and regional agencies. 
Hence, it seems logical to create an institutional arrangement 
which consolidates within a single metropolitan wide agency the 
many responsibilities and functions related to urban system op
erations. The Metropolitan Department of Transportation appears 
as the third model in Figure 4. 

Most states have already created state departments of trans
portation containing the modal administrations (aviation, high
ways, mass transit) which formerly operated as independent agen
cies or did not exist at all. Similarly, many cities have multi
modal transportation departments (e.g., New York City and Madison, 
Wisconsin) or the equivalent, with modal administration responsi
bilities distributed among two or more city agencies under the 
overall direction of the mayor. •rhe Metropolitan DOT would cover 
a geographic area approximating the SMSA or the urbanized area. 

Creation of a Metropolitan DOT would require state enabling 
legislation and local voter approval. The state enabling legis
lation would define the DOT's geographic coverage, powers, re
sponsibilities, and the composition of a Metropolitan Transpor
tation Board to oversee the DOT. 

If voter approval was obtained, the state's role would be 
reduced significantly. All state highway planning, design and 
operations responsibilities would be transferred to the Metro
politan DOT, and the state would merely assure connectivity of 
interstate or interregional facilities passing through the metro
politan area. 
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All public transit operators would be taken over by the 
Metropolitan DOT and operated in a coordinated and integrated 
fashion. All surface street planning, design, operating and 
maintenance responsibilities, previously resting with city or 
county governments, would be assumed by the Metropolitan DOT, 
as would aviation, port, ferry or other modal responsibilities 
of local or regional agencies. 

All staff of local, regional, or state agencies whose re
sponsibilities are assumed by the Metropolitan DOT, would be 
eligible for employment with the new DOT. 

The Metropolitan DOT would become the designated recipient 
of all federal and state aid, and would spend these funds on 
projects and services according to the Department's priorities 
and within limitations imposed by federal categorical restric
tions. State aid would be spent without restrictions as to mode 
or project, unless otherwise specified. The DOT would also have 
a guaranteed local source of income, such as a sales tax, motor 
vehicle license fees or a property tax. The DOT would have bond
ing authority and could enter into service contracts with pri
vate transit and paratransit operators. 

The state would still be an important source of income for 
the Metropolitan DOT and, therefore, would retain its participa
tion in decisions on highway and transit financing. 

The Metropolitan DOT would regulate and license all private 
transit, taxi, and paratransit operators, in order to protect it
self as the public transit operator and financier. 

Decisions regarding the supply and price of off-street park
ing would be shared by the Metropolitan DOT with local jurisdic
tions. 

As with the State Dominant and City Dominant models, opera
tions coordination would be accomplished within the DOT. The 
potential for coordination problems would be reduced if the DOT 
were organized along functional lines (e.g., planning, opera
tions) rather than modal lines (e.g., highways, transit). 

4. METRO GENERAL PURPOSE GOVERNMENT 

This model is based on the metropolitan government of Dade 
County, Florida, with control over freeway operations based on 
the Greater London Council. Implementation of this model would 
probably require state enabling legislation, an amendment to the 
state constitution, or both. The Florida State Constitution was 
amended to allow home rule in Dade and other counties that wanted 
it. 

Dade County is governed by eight County Commissioners who 
run from eight districts but are elected County-wide. A Metro 
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Mayor, who runs separately and is elected on a County-wide basis, 
serves as Chairman of the Board of County Commissioners. These 
nine people are also the voting members of the policy board of 
the MPO for Dade County. A County Manager administers the de
livery of public services, including transportation. A similar 
arrangement is assumed for this model, although the specifics 
could be varied. 

Possibilities also exist for a metro government (like Seat
tle's) with less comprehensive powers than Dade County, which 
could still function effectively from the standpoint of transpor
tation operations. 

As shown in Figure 4 the Metro General Purpose Government 
would have planning and prograrruning responsibilities for all 
regular route transit service, surface street operations, taxi, 
limousine and jitney regulation and licensing, special transpor
tation services, and the freeway operations decisionmaking con
trol that usually rests with the state. As in the Metropolitan 
DOT model, the state role in freeway operations would be advisory, 
to assure that standards are met and there is continuity of state
wide or interstate routes. Since the state would continue to be 
a major source of transportation funds, it would have the neces
sary leverage to see that freeway operating standards are main
tained. 

The precedent for significant control of public off-street 
parking on a metropolitan scale has been established by the 
Greater London Council. However, existing private off-street 
parking would continue to be controlled by its owners, though 
regulated by the metro government. 

The issue of operations coordination would be addressed ex
clusively within the metro government structure. The need for 
coordination will depend on whether the transportation responsi
bilities are organized along modal or functional lines. Dade 
County's Metro Government created a new position for a Transpor
tation Coordinator to oversee the highway and transit departments, 
although this step may not have been necessary if the County was 
organized along functional lines. 

5. REGIONAL ASSOCIATION OF GOVERNMENTS 

In this model, the agency responsible for coordinating 
multi-modal operations decisionmaking is a regional association 
of governments -- either a voluntary association, such as the 
Southern California Association of Governments (SCAG), which is 
the MPO for the Los Angeles region, or a state-mandated associ
ation, such as the Columbia Region Association of Governments 
(CRAG), which is the MPO for the Portland, Oregon, metropolitan 
area. This model could also be called "fragmented" decision
making. 
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This model reflects the decisionmaking envi 
urbanized areas throughout the United States in 
association of governments serves as "the forum 
decisionmaking by principal elected officials of 
local government." Most MPO's designated by Gov 
out federal planning requirements have been regi 
tions of governments. 

onment in many 
hich a regional 
or cooperative 
general purpose 
rnors to carry 
nal associa-

These MPO's annually endorse the plans and rograms which 
are outputs of a planning process that the "MPO ·n cooperation 
with the State, and in cooperation with publicly owned operators 
of mass transportation services, shall be respon ible for car
rying out." One element of the required transpo tation plan is 
addressed to transportation systems management ( SM) and is to 
include traffic engineering, regulatory, manage nt and opera
tional improvements to the existing transportati n system. 

In order to participate in system managemen planning, most 
MPO's have had to expand their purview, which ha previously 
been limited to long range planning. Most regi al associa
tions of general purpose governments had no prio experience or 
staff capability to carry out an operations pla ing mandate. 
Moreover, since membership in an association of overnments is 
voluntary at worst and legally required by the sate at best, 
individual jurisdictions which sit on an associ tion of govern
ments policy board have little incentive to vie TSM from any 
perspective except that which best represents t eir own juris
dictional interests and priorities. 

The technical staff of the regional associ 
ments generally depend on highway and transit a 
ply a list of TSM projects, which committees of 
resentatives from those agencies compile into t 
Projects contained in the TSM plan usually refl 
of a bargaining and negotiation process among 1 
tions in which each jurisdiction seeks to get i 
projects into the plan, regardless of the impac 
as a whole. 

This model assumes a continuation of past 
which the regional association of governments g 
vises implementing agencies who share the respo 
transit service planning, freeway operations, s 
operations, ridesharing programs, regulation an 
agement-related functions. 

tion of govern
encies to sup
technical rep
e TSM element. 
ct the results 
cal jurisdic-
s top priority 
on the system 

xperience in 
nerally ad
sibilities for 
rface street 
other key man-

Operations coordination and integration of services would 
be a problem under this model, since it would c ntinue an ap
proach that has had only piecemeal successes to date. Many 
different agency heads or technical staff and 1 cal elected 
officials would have an opportunity to function as coordinators 
for particular projects or service improvements These oppor
tunities for coordination would depend, however on circum
stances in which coordination is obviously int e best interest 
of the involved parties and does not conflict w'th other inter
ests of the participants. 
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6. MULTI-MODAL FEDERATION OF OPERATORS 

This model is based on the Federation of eight transit op
erators in Hamburg, Germany, but opens membership to all public 
and private operators of urban transportation serviceS:- Mem
bership would be voluntary; no operator could be forced to join, 
nor prevented from leaving, the Federation. 

The basic function of the Federation would be to achieve 
coordinated, integrated multi-modal system operation. The most 
important tasks required to accomplish this goal would be the 
division of responsibilities between the Federation and its in
dividual members, and the development of mechanisms to share 
revenues among the individual operators. 

The Federation would plan transit networks, routes, trans
fer points, paratransit routes and services and collect rider
ship and service data necessary to carry out this function. 
The Federation would develop coordinated schedules and handle 
all marketing functions for member operators. 

The Federation would establish fares and redistribute fare
box revenues among participating operators according to an 
agreed upon formula. The formula would guarantee that the rel
ative financial position of each operator stayed equal to that 
before formation of the Federation. The Federation would ad
just the distribution formula to reflect entry and exit of op
erators from the group. 

The Federation would receive and distribute federal and 
state operating assistance according to a method of distribu
tion worked out within the Federation. The Federation would 
make application for federal and state capital grants on behalf 
of the individual operators. 

All highway and surface street operations decisions for 
the metropolitan area would be made by the Federation and im
plemented by the appropriate state, city or county agencies. 
Capital construction projects, however, would still be carried 
out by the state, city and county agencies. 

The Federation would recommend regulation and licensing 
requirements to facilitate efficient system operations to the 
local and state agencies with legal responsibility for regula
tion and licensing. A similar procedure would be followed on 
the supply and location of public and private off-street park
ing. 

The Federation would plan and manage the ridesharing pro
grams and the provision of transportation services for the 
elderly and handicapped. 
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The Federation's staff could be drawn from he service 
planning, traffic engineering and freeway operat ons staffs of 
the member operators, or new staff could be hire. Federation 
staff would work in multi-modal teams responsibl for geograph
ic zones of the metropolitan area so that operat ons coordina
tion would be the result of on-going staff work, brought about 
by decisions made by technically capable operati ns planners. 
Coordination would thus be routinized as the maj r reason for 
existence of the Federation. 

7. REGIONAL MULTI-MODAL FUNDING AGENCY 

In this model, which is based on the Region 
tion Authority in the Chicago area, the state wo 
a multi-modal funding agency subject to voter ap 
referendum of the cities and counties comprising 
itan area. The Funding Agency would be directed 
representatives from the major cities and counti 
gion, with representation proportional to popula 
be staffed with transit service planners and tra 

The Funding Agency would have a guaranteed 
come, taxing authority, and the power to issue b 
specified limit. The Funding Agency could contr 
services and determine fares, routes, schedules 
erating characterisitcs. It would also receive 
UMTA Section 5 operating assistance funds. 

1 Transporta
ld establish 
roval in a 
the metropol
by a board of 
sin the re
ion. It would 
fie engineers. 

ource of in
nds up to a 
ct for transit 
nd other op
nd dispense 

The Funding Agency would receive and distri ute FAUS funds 
to cities and counties in the metropolitan area o be expended 
at local discretion. A certain portion of FAUS unds would 
have to be spent on projects agreed to by the ce tral city of 
the metropolitan area. The Funding Agency could, at its dis
cretion, provide the local match for federal hig way aid, if 
a city or county government is unable to do so. The Funding 
Agency would have no direct control over operati ns decisions 
on state freeways, although it could assist the state in match
ing federal funds and thereby gain a voice int decisionmak
ing process. 

Through its authority to contract for serv 
dependent source of revenue, the Funding Agency 
demonstration projects to test transit and para 
that operators might otherwise be reluctant to 

The Funding Agency would encourage efficie 
developing service criteria and performance sta 
by each subsidized operator. Subsidy payments 
for operators failing to meet these standards. 

ces and its in
could undertake 
ransit services 
ndertake. 

t operations by 
dards to be met 
ould be reduced 

The Funding Agency would ensure that fares are unified and 
that schedules and transfer arrangements are co rdinated among 
operators. It would prepare comprehensive syst m maps and 
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handle promotion of services and information distribution and 
marketing. The Funding Agency would also develop a mechanism 
for setting priorities among areas of the region competing for 
new or improved transit services, and for prioritizing surface 
street operations improvements. 

Under this institutional arrangement, the director of the 
Funding Agency could be the operations coordinator in both a 
policy and technical sense. However, in the event of disagree
ments among Funding Agency board members, policy coordination 
could be significantly influenced by a particular board member 
or by an influential local elected official who does not sit 
on the board. 

8. STATE/METRO GOVERNMENT BALANCED POWER STRUCTURE 

This model, which loosely incorporates a structure found 
in several foreign cities (including Toronto, Canada; London, 
England; and Paris, France), provides for a balanced division 
of operations decisionmaking responsibilities between the state 
and a metropolitan government. 

In the Toronto case, the Province of Ontario, which con
tains Toronto and is comparable to a very large American state, 
has overall responsibility for planning and providing an inte
grated transportation system within its boundaries. Through 
its Ministry of Transportation and Communications, the Province 
does long range planning, construction, maintenance, transpor
tation research, provides financial assistance to local govern
ments for both capital projects and operations, and directly 
finances commuter transportation services through its Toronto 
Area Transit Operating Authority (TATOA). 

The Ontario Ministry of Transportation and Communications 
has also done innovative work in developing a methodology to 
allocate transit operating subsidies in an equitable, constant 
and predictable manner, while at the same time allowing local 
municipalities sufficient flexibility to tailor operations to 
meet their needs. This strategy is based on a theoretical rev
enue/cost ratio for each of 56 municipally owned and operated 
transit systems in the Province. 

Metropolitan Toronto Government operates subway, trolley, 
streetcar and bus transit services through its Toronto Transit 
Commission. The Roads and Traffic Department has traffic op
erations responsibilities, while the Metro Licensing Commis
sion regulates taxicabs, and some public off-street parking. 
The chairman of the Metropolitan Toronto Government sits on 
both the TATOA Board and TTC Board, thus facilitating coopera
tion between the Provincial and Metropolitan governments. 
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A similar two-tiered division of transporta 
responsibility exists in England and France. In 
ture plans are prepared for broad geographic are 
thorities working together within guidelines pre 
Central Government. After an area'a structure p 
by the Secretary of State for the Environment, m 
local plans are prepared by each local jurisdict 
local plans contain both public and private deve 

The French national government and local of 
together prepare long-range land use plans (cove 
year time horizons), and after their approval, c 
15 to 20 year detailed plans. Once this second 
approved, local officials are responsible for im 

ion planning 
England, struc
s by local au
ared by the 
an is approved 
re detailed 
on. These 
opment. 

icials working 
ing 20 to 40 
llaborate on 
evel plan is 
lementing it. 

In this model,the state and the metropolita government 
would share transit operations decisions in a ma ner similar to 
Toronto. This division of responsibilities is s own in Figure 4. 

For freeway and surface street operations, 
develop operating standards and general service 
provide funding support and monitor the system t 
its standards are being met. The metropolitan g 
set priorities, implement operations changes, an 
tern performance measures within the overall guid 
gated by the state. 

All highway and transit financing decisions 
by the state and metropolitan government, since 
would be used and state standards and overall gu 
be met. 

This model entails a larger financial commi 
modal system operations in an urbanized area tha 
have thus far been willing to make. However, in 
investment, the state gets a major role in all c 
portation decisions that affect the operation of 
service in a region that will usually be crucial 
stability of the state's economy. 

The opportunity to coordinate operations po 
would be available to the Secretary of the State 
Transportation and the Director of Transportatio 
government. Technical operations coordination w 
occur between the chief technical staff of the s 
the Metro government, as well as in-house betwee 
ministrators of the Metro government (or within 
unit of a functional organization). 
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C. APPLICABILITY OF MODEL INSTITUTIONAL ARRANGEMENTS TO U.S. 
METROPOLITAN AREAS 

None of the models is universally applicable to all American 
metropolitan areas, since most metropolitan areas already have 
many of the institutional attributes of one or two particular 
models. For example, the State Dominant model was based on cir
cumstances found in several small Eastern states. Obviously 
then, the State Dominant model would be most applicable to the 
urbanized areas of those states and, perhaps, to some others in 
which one urban region makes up a significant portion of the state 
and state government is close to that region. 

The State Dominant model is not, however, appropriate for a 
metropolitan area such as Los Angeles. The home-rule tradition 
in the Los Angeles area, where local control of decisions is 
highly valued (witness the weak MPO, the Southern California 
Association of Governments, created by the six-county Los Angeles 
metropolitan area), would render implementation of the State Dom
inant model infeasible. Similar limitations hold true for the 
other model institutional arrangements. 

The interesting institutions found by the research team all 
came about because there was a strong incentive acting on the 
state legislature or on local general purpose governments to 
change. In Dade County rapid growth in the late 1950's and the 
attendant requirements for public services induced Miami and 
other local municipalities to seek and obtain legislation from 
the State of Florida enabling local jurisdictions and unincor
porated areas of the County to create a metropolitan government 
through local referendum. "Municipal distinctions became less 
important to the economically unified, and interdependent, re
gion." 1/ Hence, the primary incentive for institutional reor
ganization could be simplistically termed financial, although 
numerous other social and political factors contributed to pas
sage of the metropolitan charter. 

In the Minneapolis-St. Paul area, the presence in St. Paul 
of the Minnesota State Legislature had a lot to do with creation 
of the Metrpolitan Council. The Legislature's concern with the 
economic importance of the Twin Cities to the financial growth 
of the entire State and the need for orderly planning of re
gional development led to the creation of the Metro Council in 
1967. The Metro Council was created to establish a framework 
to coordinate regional development in the seven-county Minne
apolis-St. Paul metropolitan area. As in Dade County, the pri
mary incentive was financial. 

1/ Frank C. Colcord, Jr., and Steven M. Polan, "Urban Transpor-
t:ation Decisionmaking (Miami/Dade County: Case Study)," for the 
Office of the Secretary, U.S. Department of Transportation, 
July, 1973, page 4. 
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The Regional Transportation Authority in th Chicago area 
came into existence primarily because of concern at the State 
level over the increasing State contribution to he operating 
costs of the principal public transit operator i the Chicago 
region. Following approval of enabling legislat·on by the Illi
nois Legislature, the referendum in the Chicago region passed 
on the strength of the votes of City residents. Since the City 
owns the principal transit operator in the Regio, the incentive 
for the City's residents to vote for an institut·on that would 
obtain solid financial backing for the operator re obvious. 

The County Transportation Commission in Los Angeles was 
created by the State at least partially because f the dissatis
faction with the performance of two regional age cies, the 
Southern California Rapid Transit District (SCR D) and the 
Southern California Association of Governments ( CAG). The for
mer agency is the principal bus transit operator in the region 
and the latter is the MPO. The intent of the le islation cre
ating the County Trnasportation Commission wast bring the 
transportation decisionmaking responsibility clo er to the local 
governments -- a political incentive, but one wh"ch certainly 
also has important financial implications as wel • 

Similarly, local governments require sound 
fore adjusting their internal institutional arra 
County, for example, created a new Office of Tra 
ministration under the County Manager to ensure 
ment of the Miami area's rail transit system was 
with the County's bus transit services and local 
highway systems. 

Interest in controlling the operating costs 
bus system was an incentive for Knoxville, Tenne 
their Department of Public Transportation Servic 
sponsible for both the regular route bus transit 
City and the regional ridesharing program. 

incentives be
gements. Dade 
sportation Ad
hat develop
coordinated 
street and 

of the local 
see to create 
s, which is re
system in the 

Obviously, creation of new institutions or the restructuring 
of existing institutional arrangements does not occur by chance. 
The opportunities to negotiate a rearrangement of the institu
tional structure for transportation operations will depend on 
the occupants of key elecb~d offices at the state and local 
level, and on the interaction of numerous incentives used by 
these elected officials, and those with access to them, to 
alter existing institutional policies, performance, process or 
arrangements. These opportunities will vary significantly from 
one metropolitan area to another. Moreover, an area's existing 
institutional structure will pretty much dictate the feasible 
options for rearrangement of, or addition to, the existing in
stitutions. 

Of the 33 largest metropolitan areas (those with a popula
tion over one million in 1970), the research team has reasonable 
knowledge of the political and institutional considerations 
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likely to affect the choice of an institutional arrangement in 
New York, Los Angeles, Chicago, San Francisco-Oakland, Washing
ton, Boston, Baltimore, Houston, Newark, Minneapolis-St. Paul, 
Seattle-Everett, Patterson-Clifton-Passaic, Miami, and Portland. 
For these 14 metropolitan areas an estimate is made of which 
model, or several models, that area could most logically evolve 
towards. The research team is specifically not making an esti
mate that any area will ever implement such an institutional 
arrangement. Figure 5 indicates that the potential of existing 
institutional arrangements covers a broad spectrum of the models 
considered. Entries occur for City and County Dominant, State 
Dominant, Metro General Purpose Government, Metropolitan DOT, 
Regional Funding Agency, and joint Metro (or City or County)
State shared decisionmaking responsibility. 

Population can be used as a demographic measure of the po
tential for a city dominant institutional arrangement. On pop
ulation criteria for SMSA's in 1970, only 7 cities of the 33 
largest SMSA's -- New York, Houston, Dallas, Milwaukee, San 
Diego, Indianapolis, and New Orleans -- had more than 50% of the 
population of their defined SMSA's. Central cities between 40 
and 50 percent were Los Angeles, Chicago, Philadelphia, Balti-
more, Kansas City, Denver, and San Jose. Thus, less than half 
of the urban areas over one million population have a central 
city dominant in a population sense. 

Political influence does not, of course, depend entirely on 
a city's proportion of urban area population. In two of the 
case study cities, Chicago and Portland, the political skills of 
leaders within the central city were strong enough to make the 
city the most influential institution in transportation decision
ma.king. 

In several metropolitan areas, a county is the logical 
entity to focus upon as the dominant local institution. Dade 
County and Los Angeles County from among the case study areas 
fit this possibility. 

Among the large urban areas, Newark and Patterson-Clifton
Passaic in New Jersey, and Baltimore, Maryland fit the State 
Dominant model, not because of local urban factors, but because 
of the history of state involvement and the initiatives taken 
by the state in transportation. 

Possibilities for metro general purpose governments or 
Metro DOT's could evolve out of those places which already have 
limited purpose metropolitan agencies. Examples would be the 
Pittsburgh or Seattle areas and the smaller urban area of 
Nashville, Tennessee. These types of arrangements are less 
likely in other areas because they depend on someone taking ini
tiative to create a new agency rather than to accrue more power 
within an existing government. 
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Urban Areas 

New York 

Los Angeles
Long Beach 

Chicago 

San Francisco
Oakland 

Washington, D.C. 

Boston 

Baltimore 

Houston 

Newark 

Minneapolis
St. Paul 

Seattle 

Patterson
Clifton
Passaic 

Miami 

Portland 

FIGURE 5 

INSTITUTIONAL MODELS APPLICABLE 
TO U.S. METROPOLITAN AREAS 

Candidate Model or Models 
% Population 1 In Central City_/ 

City Dominant, Joint Metro
politan (City)-State 

County Dominant, Joint Metro
politan (City & County)-State 

City Dominant, Regional 
Funding Agency 

Regional Funding Agency, 
Limited Metro Government 

Joint City-State(s) 

State Dominant, Joint Metro
State 

State Dominant 

City Dominant, Joint Metro 
(City)-State 

State Dominant 

Metro DOT, Metro General Pur
pose Government, Joint Metro
State 

Metro Government, Metro DOT, 
Joint Metro-State 

State Dominant 

Metro(County) General Purpose 
Government, Joint Metro-State 

City Dominant, Joint Metro 
(City)-State 

68% 

45% 

48% 

35% 

27% 

23% 

44% 

62% 

21% 

41% 

37% 

21% 

26% 

38% 

1/ Source: Urban Transportation Fact Book, American Institute 
of Planners, Motor Vehicle Manufacturers Association of the U.S., 
Inc., March, 1974. 
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Regional multi-modal funding agencies could evolve in some 
urban areas out of current transit funding agencies. Examples 
of transit funding agencies today are found in Chicago and San 
Francisco. 

D. SUMMARY EVALUATION OF THE INSTITUTIONAL MODELS 

This section presents normative criteria and a summary eval
uation of the advantages and disadvantages of each of the eight 
institutional models in terms of their expected performance 
measured against the criteria. The criteria postulate what 
ought to happen in order to bring about better coordinated urban 
transportation services, and are grouped into three general catE!
gories that collectively represent the twelve key operations
related responsibilities presented in Figure 3. The three cate
gories of criteria are: 

• transit, freeway and surface street operations; 

• transit and highway financing, improvement 
scheduling and budgeting; and 

• regulation and licensing, ridesharing and 
special transportation services. 

1. EVALUATION CRITERIA 

The following normative criteria were used to assess the 
institutional models. 

Transit, Freeway and Surface Street Operations 

The institutional arrangement ought to: 

1. Integrate and/or coordinate transit operations 
and operations planning across jurisdictional 
boundaries within the urbanized area; 

2. Overcome the traditional uni-modal or uni-agency 
orientation of operations planning, and stimulate 
a multi-modal orientation in the initial concep
tion of candidate system improvements; 

3. Provide a stable, continuing mechanism for developing 
and implementing multi-modal or interagency projects 
and operations improvements; 

4. Provide for clear lines of authority and responsibility; 

5. Provide for coordinated transit marketing and promo
tional efforts to present information on the entire 
system; and 
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6. Coordinate public and private transportation services. 

Transit and Highway Financing, Improvement Scheduling 
and Budgeting 

The institutional arrangement ought to: 

1. Facilitate efficient use of federal, state and local 
funding sources for multi-modal programs and operations; 

2. Create incentives for efficient and effective manage
ment of operations; 

3. Effectively articulate metropolitan area needs to state 
and federal governments; 

4. Provide for clear lines of authority and responsibility; 
and 

5. Enable timely response to new opportunities of a techno
logical, financial or institutional nature. 

Regulation and Licensing, Ridesharing and Special Trans
portation Services 

The institutional arrangement ought to: 

1. Integrate the functions of regulation, operation, 
planning, programming and implementation; 

2. Provide a regulatory environment that enables private 
operators to enter the market, and provide flexibility 
for operators already in the market (e.g., taxi opera
tors) to extend the range of services they can offer 
(e.g., shared ride taxi operations); 

3. Eliminate duplication in the delivery of special trans
portation services, including services for the elderly, 
the handicapped and clients of social service agencies; 
and 

4. Provide an environment suited to the conduct of demon
strations and the provision of innovative service. 

2. SUMMARY EV'AL UATION 

This section summarizes the general advantages and disad
vantages of each of the model institutional arrangements. Each 
model emphasizes a different approach to assigning primary re
sponsibility for coordinating urban transportation operations. 
Each model provides different opportunities for particular agen
cies, policymakers, and individual staff to play the role of co
ordinator. 
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The need to use incentives varies across these models and 
depends on the concentration of legal authority and political 
power in each of the institutional arrangements. Loose institu
tional arrangements, such as the regional association of govern
ments and the multi-modal federation of operators, require the 
involved institutions to have strong, broad incentives for coor
dination. 

If a key decisionmaker possesses highly concentrated legal 
and political power, then he can direct his staff to implement 
coordinated operations improvements. In that case, what would 
otherwise be an institutional coordination issue becomes a man
agement issue. The incentives for staff coordination are then 
strongly related to protecting individual jobs and careers. 

For all of these models, the federal government can apply 
similar incentives aimed at affecting policy, performance and 
process. However, different incentives would be applied by the 
federal government to effectuate the overall institutional ar
rangements embodied in each of the eight models. 

The advantages and disadvantages of each model relative to 
all other models are listed below. This listing focuses on the 
differences among the models and does not repeat points that 
are constant from one model to the next. 

State Dominant Model 

Advantages 

1. Total control over all public transit, surface street 
and freeway operations decisions is given to a level of 
government which directly controls its own taxing 
authority, in comparison with local governments or 
regional transit authorities which are creatures of the 
state and need state approval of their funding sources. 

2. All operations, financing, programming and budgeting 
decisions are controlled by one unit of government 
which could centralize multi-modal operations planning 
within a single unit of a single agency, leading to a 
multi-modal approach to identification of alternative 
system improvements. 

3. Interagency and intergovernmental coordination problems 
are eliminated; operations coordination is an in-house 
problem and thus the steps to solution are simpler and 
more administrative in nature, since all staff answer 
to the same policymakers. 

4. Local jurisdicational boundaries are not an impediment 
to coordination, since the state is both the operator 
and the financier. 
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5. Transit marketing responsibilities are concentrated 
within a single agency. 

6. The federal government never has a reason to try to ad
judicate among competing jurisdictions. 

7. The federal government has a relatively simple task in 
applying a broad range of incentives, since they will 
be aimed just at the state with whom the federal DOT 
has well established linkages. 

8. The state, if it also provides financial aid for or 
regulates welfare, health, education and child care, is 
in a good position to foster integration of special 
transportation services and related social services. 

Disadvantages 

1. The "bigness" of the state responsibility may result in 
community level transit services being overlooked. 

2. For similar reasons, it may be difficult for private 
operators to participate in planning and operations 
decisions. 

3. The state may tend to inhibit the entry of private op
erators into the market and limit the kinds of services 
they can provide so as to avoid competition with state
operated services. The state may also be tempted to 
provide services that could be more economically pro
vided by the private sector. 

4. Most states currently have little or no urban transit 
operations experience, and little local traffic engi
neering experience. 

5. Except in a few states, the state itself is much more 
extensive than its metropolitan regions, and state 
government is therefore somewhat less representative 
of local concerns.. This renders this model of limited 
applicability in terms of representativeness. 

6. Many state capitals are located miles from the major 
urbanized areas of the state, with the result that key 
state personnel may be biased by their previous small 
town or intercity transportation experience. 
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City or County Dominant Model 

Advantages 

1. All operations decisionmaking responsibility is concen
trated in a representative general purpose local govern
ment that must be responsible to the articulated needs 
of the system's users, since they are also voters. Local 
elected officials are visible and accountable to the 
affected voters and to no one else in the rest of the 
state or nation. 

2. Cities and counties have been regulating and licensing 
many private operators (e.g., taxis and limousines} for 
years and are familiar with the individuals involved and 
the services they can provide. Hence, there may be a 
greater chance that the private operators will have a 
broad opportunity to provide services which supplement 
the regular public transit system • 

. 3. Many cities and counties have considerable transit and 
hig_hway operations experience, which this model builds 
on by adding freeway operations responsibilities. 

4. A city or county agency may be more sensitive to com
munity level service needs than would a state agency. 

5. Many city and county policymakers and staffs have made 
tradeoffs among transit and highway improvements for 
several years, and are used to conceptualizing multi
modal alternatives. 

6. This model offers the opportunity for good institutional 
integration of the regulatory function with operations 
planning. 

7. Responsibility for regulating on-street and off-street 
parking increases the operator's chances to affect land 
use decisions and thereby manage system demand in par
ticular parts of the metropolitan area. 

B. The city or county will continue to have principal re
sponsibility for land use decisions, and these can be 
integrated with transportation operations decisions. 

Disadvantages 

1. The dominant city or county must rely on the state for 
financial assistance and for programming of highways on 
the state system. Both factors could undermine the city 
or county's operations decisionmaking autonomy. 

-Bl-



2. The dominant city or county may have difficulty inte
grating or coordinating operations across jurisdictional 
boundaries. 

3. Fragmentation between the dominant local government and 
surrounding jurisdictions may lead to ineffective artic
ulation of the metropolitan area's needs to state and 
federal decisionmakers. The state must still act to 
protect the interests of minor jurisdictions. 

4. Because many city and county governments are "under
funded" today, this model may lead to inefficient use 
of state and federal funds if the local government is 
unable to provide the required match. 

5. For similar reasons, the dominant local government is 
unlikely to be a technological or service innovator. 
Demonstration projects would severely tax already 
strained budgets. 

Metropolitan DOT 

Advantages 

1. This model would place multi-modal urban transportation 
operations planning, implementation and regulation re
sponsibilities under the control of an agency whose 
geographic boundaries approximate the entire area re
quiring urban transportation services, thereby elimi
nating the jurisdictional disputes that frequently 
plague urban transportation operators. 

2. The DOT would have a stable, continuing source of federal, 
state, and regional funds to allocate to multi-modal op
erations improvements that reflect the priorities of the 
entire metropolitan area. 

3. The DOT could centralize marketing and promotion of 
transit usage, ridesharing, staggered hours and employer 
participation in such programs throughout the entire 
urbanized area. 

4. The DOT is an intE?grated forum from which to articulate 
metropolitan area transportation needs to the state and 
federal governments. 

5. The DOT, with its multi-modal responsibilities and broad 
geographic coverage could reduce the need for federal 
intervention in metropolitan transportation decision
making. 
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Disadvantages 

1. The institution will be single purpose and may tend to 
diminish the ability of general purpose governments to 
make coordinated decisions on urban policies. 

2. The regional coverage of the agency may cause community 
level transportation services to get lost in the shuffle. 

3. The DOT must depend on the state for a continuation of 
financial assistance, and its ability to implement op
erations changes may be limited by this financial de
pendency. 

4. DOT Board members will most likely represent specific 
jurisdictions in the metropolitan area, creating the 
potential for parochialism to affect regional decisions. 

Metro General Purpose Government 

Advantages 

1. This model encompasses all the multi-modal operations 
coordination and service integration attributes found 
in the other models, and has the advantage of placing 
decisionmaking responsibilities with an elected Metro 
council or commission that directly represents the 
entire urbanized area. Since this elected body must 
make investment decisions on numerous public services, 
it will be able to make more realistic evaluations of 
the amount of local revenue available for transporta
tion expenditures. Transportation can thus be related 
to other items in the budget-making process, and trans
portation and other policies can be fully integrated. 

2. The fact that the Metro commissioners are elected by a 
metropolitan-wide vote increases the chances that they 
will take a regional perspective in making decisions. 

3. Because decisionmakers are directly elected, there is 
apt to be better two-way communication with the public 
and responsiveness to operations changes suggested by 
the public. 

4. Federal incentives could be coordinated on a broad 
range of programs whose implementation was the respon
sibility of a single agency. From the federal per
spective, there should be no ambiguity as to who speaks 
for the region. 
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Disadvantages 

1. Interregional services still must be coordinated with 
agencies or jurisdictions outside the boundaries of the 
metropolitan government. 

2. The regional focus may tend to diminish attention to 
community level transportation. 

Regional Association of Governments 

Advantages 

1. Decisionmaking in this model tends to protect the 
status quo, and undesirable or inequitable change is 
made less likely. 

2. Many different jurisdictions have an opportunity to 
play a coordinating role if their policymakers and 
staff have the necessary skills. 

Disadvantages 

1. Responsibility for operating the various elements of 
the urban transportation system is scattered among 
numerous agencies and operators. Coordination occurs 
on a voluntary, ad hoc basis. 

2. Decisions affecting the financing of highways and tran
sit, and the scheduling and budgeting of improvements 
can become bogged down in controversy among state, re
gional and local governments. 

3. Operating agency staff may continue to maintain a gen
erally uni-modal orientation in their work. 

4. Agreement among numerous agencies and operators is re
quired in order to make efficient use of available 
federal, state and local funds, and no single agency 
is likely to have sufficient authority or political 
power to enforce coordination and efficiency in multi
modal operations. 

5. No single agency can effectively articulate regional 
needs to state and federal governments, and the appli
cation of incentives by such higher level governments 
will have to be more intense and comprehensive if 
coordination is to occur. 

6. Regulation and licensing are not likely to be integrated 
with operations, planning and programming decisions. 
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7. There is no guarantee that an agency which contracts 
with a private operator will make sure of integration 
with other agencies. 

Multi-Modal Federation of Operators 

Advantages 

1. A federation could provide a framework in which all 
urban transportation operators, both public and private, 
can participate in operations planning and decision
making. 

2. The revenue redistribution formulas (one for transit, 
one for highways) may encourage efficiency among the 
operators by increasing their "profits" if they cut 
operating costs or increase revenues. 

3. Avoidance of the involvement of others in their deci
sions provides an incentive for the operators to main
tain public satisfaction with their services. 

Disadvantages 

1. The federation is a voluntary grouping of operators. 
Consequently, individual operators can do as they please 
if they disagree with some kinds of decisions .made by 
the federation. Moreover, the only incentive strong 
enough to get everybody to join and give up meaningful 
autonomy is probably to guarantee each operator a heal thy 
profit at a high cost to the public and to future flex
ibility. In addition, the long-term stability of this 
kind of arrangement is questionable. 

2. Decisions on financing of capital improvements are 
shared among numerous agencies and levels of government. 
Programming responsibilities are similarly fragmented. 
Agreements made within the federation could be under
mined by this fragmentation. 

3. Timely response to new opportunities of a technological 
or financial nature must depend on decisions made out
side the federation of operators, since that is where 
financing and programming decisions are made. 

4. The federation is not representative of the people in 
a political sense, but is a business entity. 
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Regional Multi-Modal Funding Agency 

Advantages 

1. The Funding Agency can use its funding responsibilities 
and contracting authority to select what it believes 
to be an efficient distribution of services between 
public and private operators, and to bring about coor
dination between all operators, both public and private. 

2. The Funding Agency provides an opportunity to integrate 
the use of available state, federal and local funding 
sources for multi-modal operations. 

3. The Funding Agency is in a position to formalize oper
ations efficiency requirements such as coordination of 
fares, transfers, single-ticketing and elimination of 
duplicative services. 

4. The Funding Agency can build incentives into its ser
vice contracts to attempt to encourage efficient manage
ment by individual operators. 

5. The Funding Agency has the financial capability to make 
timely responses to technological innovations, and to 
undertake demonstration projects and service innovations. 

Disadvantages 

1. The Funding Agency does not control freeway operations. 

2. The Funding Agency is one step removed from representa
tive governments (i.e., state, city or county}. 

3. The information that is vital to making good operations 
decisions is in the hands of the operators so the Fund
ing Agency is in a weak or sometimes conflicting posi
tion vis-a-vis the operators. 

State/Metro Government Balanced Power Structure 

Advantages 

1. This model attempts to bring about a closer and more 
cooperative decisionrnaking relationship between the 
parent state and the metropolitan area than exists in 
most places at the present time. 

2. This model would enable the state to coordinate inter
regional transit services across regional boundaries. 
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3. This model would lead to a more active state involve
ment in financing urban transportation operations, 
particularly transit, than has previously been the 
case. This state/metropolitan government partnership 
may increase the metropolitan area's chances of garner
ing federal financial aid and project approval. 

Disadvantages 

1. The basic disadvantage of this model is the fact that 
decisionmaking is always shared between two levels of 
government, thereby requiring agreement between the two 
in order to get much done. Also, accountability for 
decisions is split between the two levels of government, 
creating a situation in which impasse could continue. 

2. Incentives for coordination have to be relatively 
stronger than in a decisionmaking structure with a more 
concentrated focus. 

E. RESOLUTION OF LEGAL AND REGULATORY PROBLEMS 

The solution of most legal and regulatory problems is either 
fairly independent of the institutional arrangements or is related 
to the broad characteristics of several arrangements. 

The following general conclusions are drawn about the legal 
and regulatory problems identified and discussed in Chapter Two: 

1. Concentration in one agency of the institutional respon
sibility for regulating the various modes, along with 
institutional responsibility for planning, finance, and 
operations, would enable integrated and consistent pub
lic policy decisions to be made on how to provide 
and how to pay for urban transportation. 

2. Improved institutional arrangements must be accompanied 
by consistent funding rules which allow the assignment 
of resources to those actions with the best opportuni
ties for effective and efficient operations improvements. 

3. Changing laws to allow subsidies to both users and sup
pliers of urban transportation would likely increase the 
travel choices available to the public and encourage 
service quality consistent with the cost to society. 

4. Concentrating authority in a single agency makes inno
vation easier to achieve, but does not guarantee it. 
Enlightened policy direction and quality management are 
also necessary ingredients. Since it is easier to say 
no to things that are not tried and true, complex 
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institutional arrangements, which increase the number of 
people in a position to say no, will tend to stifle inno
vation. 

5. A public agency which owned all transportation facili
ties would probably treat all modes similarly in terms 
of taxation of their rights-of-way. Decisions could be 
made on the basis of operating efficient service at 
1east societal cost. 

6. Some regulatory issues, such as excessive insurance 
costs for taxis, vanpools and other kinds of paratransit 
must be resolved by joint private and public action at 
the state or national level. 

7. The policy and attitudes of the dominant agency or 
agencies are much more important than the institutional 
arrangement itself in providing a regulatory environ
ment that enables private operators to enter the para
transit market and provides flexibility to extend the 
range of services private operators can provide. Shared 
ride taxi operations can be allowed in any state and 
city which chooses to do so. States and cities could 
also rewrite their laws and ordinances to allow freer 
entry to the paratransit market. There is no reason to 
believe that changing a metropolitan area's institu
tional arrangement would result in different policy de
cisions about taxis and paratransit than occur today. 
However, different institutional arrangements could lead 
to more efficient operations across an entire metropoli
tan area, thereby making paratransit improvments more 
economically attractive to potential operators. 

8. Special transportation services are often funded by non
transportation agencies (e.g., the Housing and Urban 
Development or Health, Education and Welfare Departments 
at the federal level). Since the general purpose state, 
city or county, or metro governments also control the 
social service agencies receiving these funds, then 
these institutional arrangements have the greatest pro
mise for reducing service duplication and increasing 
efficiency. Social service agencies would then be able 
to spend their funds to serve the unique needs of their 
clients and could get out of the transportation business. 

9. The technical aspects of shifting whole bodies of regu
latory law among jurisdications and of reframing that 
law will require substantial staff legal efforts for the 
states and cities seeking regulatory reorganization and 
reform. Careful drafting of legislation will also be 
necessary for arrangements which combine current civil 
service, union, and non-union labor into one agency. 
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F. EFFECTS OF THE MODELS ON UNION RULES 

The union rules governing transit operations in any metro
politan area are the product of numerous bargaining sessions be
tween management and labor over a period of many years. Many of 
these bargaining sessions occurred between several different 
unions and several different private transit operators. 

A recent report notes that the shift from private to public 
ownership had little impact on the collective bargaining process. 
"One possible reason ••. is that most or all of the labor agree
ment provisions, e.g., arbitration, the right to strike, etc., 
were negotiated when the agency was privately owned and included 
in the transition to public ownership to facilitiate application 
for federal funding." 1/ 

What can have an effect on union rules, however, are the 
powers and authority legislatively assigned to urban transporta
tion agencies. The authority to contract for services with any 
carrier can eliminate the need to use a public operator or no one 
at all to deliver certain paratransit services. Of course, any 
decision to Use union versus non-union or part time or volunteer 
labor, must consider the overall public interest, the interests 
of client groups receiving paratransit services, the quality of 
service that can be provided by competing operators, and the need 
for transit employees to receive equitable compensation for their 
work. 

The Knoxville Department of Public Transportation Services 
(OPTS) has the authority to contract with taxi and limousine op
erators as well as with private bus operators. Since it also has 
the responsibility for regulating taxis and limousine operators, 
the OPTS can allow these operators to perform a variety of ser
vices that come under the paratransit classification. The OPTS 
also acts as a broker to connect public service agencies needing 
paratransit services with van operators who can provide the ser
vice. 

The Dade County Office of Transportation Administration, a 
unit of the Metro Government, contracts with private taxi and 
van operators to provide services for the elderly and handicapped 
in the County. Licensing and regulation of taxis, jitneys, lim
ousines and rental cars are also the responsibility of the Metro 
Government. 

The RTA in Chicago has the power to contract for transit ser
vices throughout its service area and to determine fares, routes, 

l/ Kenneth M. Jennings, Jay A. Smith and Earle C. Traynham. 
"Collective Bargaining in Mass Transit: The Southeast," U.S. 
Department of Transportation, Office of University Reserach 
Washington, D.C., August, 1976, p. 20. 
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schedules and other operating characteristics. The RTA is cur
rently planning to conduct a paratransit demonstration program 
involving taxis and a variety of social service organizations, 
with RTA serving the brokerage function by purchasing services. 

Knoxville, Dade County and the Regional Transportation 
Authority all fit different models of institutional arrangements, 
yet all are attempting to serve the need for paratransit in their 
communities. The key to their success is not the institutional 
arrangement, necessarily, but their legal powers. 
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CHAPTER FIVE 

POTENTIAL FEDERAL INCENTIVES 

This Chapter considers actions that might be taken by the 
Congress and the U.S. Department of Transportation to improve 
the coordination of urban transportation. Potential federal 
initiatives are evaluated on their effect on the entire de
livery system (federal, state, regional and local) through 
which the transportation profession, broadly defined, provides 
services within urban areas. 

Because of its inconsistency with prevailing political phi
losophy, direct federal responsibility for operations is not 
considered as an alternative federal policy. The federal gov
ernment must influence the coordination of operations in a less 
direct way, through the use of incentives upon the more directly 
responsible institutions, operators, coordinators and users of 
urban transportation. 

An indirect role limits federal control over whether im
provements in coordination actually occur. Federal policy and 
federal actions will never be deterministic in the sense that 
every federally desired action can be directly implemented 
through federal initiative. However, federal initiatives can 
provide the incentives for other members of the urban transpor
tation delivery system to modify their behavior in the direction 
desired by the federal government. 

Before revising its current incentives, the federal govern
ment has to consider both the effects of any different overall 
strategy of incentives, and the practical limitations on the 
federal role within the pluralistic American public and private 
political system. Other institutions and individuals will re
spond to any federal initiative based on what those institutions 
or individuals want. If they want to do what the federal gov
ernment wants them to do, then they'll do it, unless there are 
other constraints on their behavior. If they don't want to do 
what the federal government wants them to do, but have to com
ply in order to get something else they desire, then they will 
attempt to demonstrate sufficient compliance with the federal 
requirements to get what they want. 

Those responsible at the state and local level for urban 
transportation operations already have greater incentives for 
improvement than an outsider telling them that improvements are 
desirable. To add effective incentives, the outsider has to 
have something to offer, something that will change if the de
sired action is taken. 

The target of any incentive is of dominant importance. If 
an incentive is aimed at one target, it should be no surprise 
that the indirect impact of that incentive on another desired 
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target may be minor. In the coordination of urban transporta
tion operations, the most obvious example of an area that has 
never been targeted is performance. No one keeps information on 
or rewards any urban area on the basis of changes in total ve
hicle occupancy, an obvious measure of the efficiency of use of 
an overall urban transportation system. 

In developing a new strategy of incentives, the federal 
government could take account of several practical considera
tions: 

• the federal government is not and will never be a major 
operator of urban transportation; 

• the federal government will not act as either formal 
or informal coordinator of state and local actions; 

• the federal government provides a minuscule percentage 
of the total funds for operating urban transportation; 

• federal personnel are unlikely to be more wise in judg
ing operations improvements than state and local per
sonnel, so there is no particular substantive reason 
for forcing their judgments on others; 

• the federal government has enormous potential power to 
structure private consumer demand, although this power 
is limited by the same practical political considerations 
which will affect state and local actions to structure 
consumer demand; 

• the federal government's basic interest in urban trans
portation systems is in the performance of the system, 
because of its effects on the national economy, en
vironment and energy usage; 

• the federal government's only legitimate interest in 
institutional arrangements is their impacts on perfor
mance and the assurance of basic democratic representa
tion in political decisions involving federal funds; 

• an outside agency such as the federal government can 
have substantial influence over a paper assignment of 
responsibility among institutions, but has much less 
control over the actual power relationships among state 
and local institutions; 

• an outside agency such as the federal government can ab
solutely define the structure and content of what in
stitutions report they are doing to coordinate opera
tions, but has much less influence over their actual 
process of decisions on coordination of operating im
provements; and 
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• federal requirements for good reports (e.g., TSM plans) 
from state and local agencies are direct incentives to 
write good reports, but much less direct incentives for 
actual performance. 

Also, several principles should govern the selection of a 
strategy of federal incentives: 

• federal incentives should be consistent, and punishment 
should not be meted out to states and urban areas for 
not responding "correctly" to one incentive when other 
federal incentives provide a push in another direction; 

• the incentive used should be targeted as directly as 
possible on the aspect of behavior which the federal 
government wishes to change; and 

• federal actions should not preclude an urban area from 
moving towards any of the more desirable institutional 
arrangements identified in this rsearch, since the po
tential for coordination afforded by these arrangements 
would represent a substantial improvement over the sta
tus quo. 

Modified or new federal incentives are discussed in terms 
of their potential targets -- performance, policy, process, or 
institutional arrangements -- which were defined in Chapter 
Three. Figure 6 at the end of this Chapter summarizes the recom
mended incentives by type (financial, political, psychological, 
or professional). Federal initiatives in areas other than in
centives are also suggested, including assignments of responsi
bility for coordination and informal mechanisms for coordination. 

A. FEDERAL INCENTIVES TARGETED ON PERFORMANCE 

Since the federal government's principal legitimate con
cern for effective and efficient urban transportation systems is 
how the performance of the systems serve national economic, 
environmental, and energy goals, the principal target of federal 
incentives could also be system performance. Incentives aimed 
at institutional arrangements, policy, or process are implement
ed partly in the hope that they will eventually influence per
formance. 

Performance incentives can work directly on the operating 
agencies, or can be implemented through changes in consumer de
mand. To utilize direct performance incentives for operating 
agencies, the federal government has to be able to measure per
formance. Comparisons among urban areas are both difficult and 
unfair, since geography and local history have great influence 
on current performance. Therefore, the rerf0rmance to be com
pared should be year-to-year trends within the same urban area. 
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Consideration should also be given to making financial per
formance incentives available to general purpose governments, 
with no cohstraints on the use of such funds for transportation 
or other purposes. The general purpose state and local govern
ments could use their influence on other agencies to bring about 
operating efficiency and coordination. Managers of operating 
agencies would have an incentive to perform well in order to 
maintain their agency's importance. Then, if the current in
stitutional arrangement was not performing, the state and local 
governments would have a financial incentive to develop a more 
effective institutional arrangement. 

The selection of performance measures is not straightfor
ward on either technical or political criteria. The federal 
government would have to be certain that the performance in
formation was accurate and objective, and may have to actually 
gather such information directly or rely on audited financial 
information. Certainly, air quality information could be gath
ered by the federal government. Energy usage information is 
already gathered for each state. Trends in total vehicle usage, 
peak period vehicle usage, and vehicle occupancy could be uti
lized if statistically reliable counting programs are of suffi
ciently low cost. 

With corrections for demographic changes, a portion of fed
eral funds could be distributed to general purpose governments 
based upon relative changes in their performance compared to 
changes in the performance of other areas of the country. Stan
dards could also be set and some funds given to each jurisdic
tion which met a particular performance level. In this instanc& 
urban areas would not be competing with each other for a share 
of a given amount of federal funds. 

The removal of financial incentives to increase the cost of 
capital projects would probably cause both transit and highway 
agencies to look for an::limplement alternative operations im
provements. 

The federal government could also act directly to change 
the choices facing consumers as a means of increasing operating 
efficiency. Any federal incentive which acts to increase the 
cost of a single occupant auto trip relative to other means of 
travel will result in somewhat higher vehicle occupancy. Gaso
line taxes have this effect, in addition to their impact upon 
total trips made per person. Treating the value of free parking 
at the workplace as taxable income, would also be an incentive 
for commuters to increase auto occupancy or to use vanpools or 
transit. Parking costs do not impact as directly on system per
formance, however, as do costs which are related more directly 
to vehicle miles of travel. 
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Direct federal subsidies could be targeted at specific 
groups with income or mobility deficiencies. If not simply in 
cash, such subsidies could be redeemable by legitimate transpor
ation companies at a price determined by the federal government. 
This would lower a subsidy recipient's payment for transporta
tion service, and could lead to higher utilization of non-auto 
modes (transit, taxi, and other paratransit). An increase in 
total travel would also occur. 

For any particular set of federal initiatives to alter 
overall consumer demands substantially, very large changes in 
cost variables would have to be made. The large changes in cost 
variables would involve federal intervention in transportation 
finance at dollar levels far greater than the level of funds now 
given out each year by the federal government. 

B. FEDERAL INCENTIVES TARGETED ON POLI CY 

A prerequisite to state and local governments changing 
their process, performance, or institutional arrangements is 
that their policies are not presently being served. Policy 
agreement on the need for coordination of multi-modal operations 
as a high priority is necessary before an urban area will really 
devote effort to it. 

Policies develop from institutions' and individuals' prac
tical responses to incentives and from their value systems about 
what is best for society. Those value systems evolve from the 
experiences and relationships each individual has, both inside 
and outside the job. Besides the other incentives and the pro
mulgating and publicizing of federal policy statements, the only 
tool available for federal personnel to further influence policy 
development is personal contact. 

Personal contact is already fairly extensive between state 
and federal personnel, and the value systems of the two bureau
cracies tend to be similar. However, federal and local govern
ment personnel might have more productive personal contact, 
leading to development of mutual value systems and attitudes 
towards policies. 

In many of the case study urban areas, central cities and 
counties were the effective coordinators of multi-modal opera
tions improvements. At the policy level, the federal DOT has 
endeavored to be very cordial to local political leadership. 
However, the federal DOT has usually had a less direct relation
ship with local jurisdictions than with states, regional asso
ciations of governments and transit agencies. The cities and 
counties themselves are not usually the actual grant recipients, 
and therefore coordination and interaction by federal field of
fice staff is not as extensive as with state transportation 
agencies. 
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In general, although certainly not in every instance, FHWA 
Division and state transportation agency staff already tend to 
share a common viewpoint on the substantive needs of the state 
and its urban areas. To some extent, the FHWA Division offices 
have acted as the representatives of their states within FHWA. 
Regional office personnel are more removed and Washington office 
personnel much more removed from establishing staff working re
lationships. This model of relative contact levels might be ap
plied to urban areas and throughout the federal DOT. 

Two potential coordinated changes in federal-city relation
ships could be: 

• some categories of funds might go directly to the city 
(or county if it is dominant) or pass through the city; 
or 

• the city could be assigned responsibility for coordi
nation of, or other aspects of, multi-modal transpor
tation, providing an incentive for closer federal-city 
staff relationships. 

All federal relationships must, of course, recognize that 
local jurisdictions are creatures of the states. State legis
latures define the powers and responsibilities of the various 
classes of cities or of the counties within the state. Federal
city contacts should never, therefore, be exclusionary of the 
states. 

Efforts to build better staff relationships between federal 
and city personnel must also realize that the major background 
of federal personnel is highway engineering and the backgrounds 
of city personnel are traffic engineering and city planning. 
The federal government and the cities have few personnel with 
experience in transit operations. A mutual learning period is 
necessary before common value systems or professional under
standings emerge. 

C. FEDERAL INCENTIVES TARGETED ON INSTITUTIONAL ARAANGEMENTS 

Simply establishing federal requirements for major changes 
in an urban area's real political and institutional structure 
is probably not feasible politically. If the models identified 
in Chapter Four come about fully in any urban area, it will be 
due to the effectiveness of local and state proponents of such 
an institutional arrangement. The federal government can 
strengthen the hand of such proponents by making it apparent 
that areas with good institutional arrangements are successful 
in securing discretionary or other funds. However, the histori
cal infrequency of succe~s in establishing effective metropoli
tan institutions indicates that future successes will be few and 
far between. 
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One potential federal strategy is to accept the existing 
institutional arrangements, work with them, and not try to add 
to the responsibilities of institutions (such as regional asso
ciations of governments) which have paper powers but no constit
uency. Among the largest U.S. metropolitan areas, there are some 
which would most naturally evolve towards each of the eight can
didate models, except the Multi-Modal Federation of Operators, 
if those metropolitan areas wished to implement an arrangement 
with a potential for better coordination of operating divisions. 
The conclusion that no single model best fits the political cul
ture and history of institutional responsibilities in every ur
ban area comes as no surprise. The implication for federal pol
icy towards urban area institutionsl arrangement is that several 
desirable candidate arrangements should be accommodated, and the 
structure of federal incentives should not strongly penalize any 
arrangements representing improvement over today's situation. 

The Multi-Modal Federation of Operators model is vastly in
ferior to the others. It would not perform well in coordinating 
operations or be consistent with basic democratic principles of 
representation. 

The Voluntary Association of Governments model is character
ized by fragmented responsibility for operations. The associa
tion of governments provides a forum in which the implementing 
agencies can meet, and its staff often help coordinate the prep
aration of documents submitted to the federal government. Our 
case studies found, however, that the actual coordinators of op
erations improvements more usually represent agencies with im
portant political constituencies. 

Federal requirements that further fragment institutional 
responsibilities for decisionmaking are not likely to cause 
better coordinated operations. For example, requiring a tran
sit agency to approve state highway projects and vice versa 
could lead the agencies to make a deal for support of each oth
er's favored capital projects. The actual incentive for each 
agency would be to reach agreement to build more, rather than 
to improve the operation of the existing multi-modal system. 
Local general purpose governments would then face an even more 
difficult political task of having their priorities implemented, 
particularly if the transportation agencies presented a united 
front. 

D. FEDERAL INCENTIVES TARGETED ON PROCESS 

Procedural requirements are viewed by potential recipients 
of federal-aid as the hurdles to overcome in order to get fed
eral money. If incentives are to be most effective, positive 
rewards and negative punishment should both be focused on, and 
consistent with, the desired behavior. Regulations telling 
agencies to consider low capital solutions are inconsistent with 
the financial rewards if an approved project costs more. 
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Existing financial incentives induce the solution search away 
from coordinated operations or system management options. How
ever, if performance measures were used to qualify an area for 
revenue sharing funds, the federal government would have an ef
fective incentive for shifting the urban are.a' s concern to short 
range multi-modal improvement programs. 

Federal policies can be directed towards achieving better 
coordination of services, even though urban area institutional 
arrangements remain fragmented. If, as at present, there are un
integrated federal programs available to each of several agen
cies, then the federal government misses an opportunity to apply 
incentives towards coordination. · 

Federal regulations or judgments on the type and degree of 
intermodal system coordination are not recommended, since they 
could not be highly specific. Such an incentive would not like
ly affect actual performance, but would induce an agency to send 
the federal government a good written report or present a con
vincing verbal report that its coordination efforts were exem-, 
plary and as effective as possible. Political efforts at coordi
nation are not easily described or prescribed, and their success 
is best measured by what gets implemented. 

No one interviewed for this project expressed a desire for 
more federal regulation or specification of procedures. This 
is understandable since these people perceive potential change 
as likely to add to their burdens of paperwork. Added procedural 
requirements are not needed as much as a restructuring of the en
tire system of federal incentives for more consistency and more 
impact upon the actual delivery of coordinated urban transporta
tion services. 

E. FEDERAL INCENTIVES ON ASSIGNMENTS OF RESPONSIBILITY 
FOR COORDINATION 

Federal incentives can either broaden or limit the op
portunities for persons in particular positions to coordinate 
decisions on operating improvements. The case studies showed 
that most effective coordination was done by representatives of 
gene:rr.al purpose governments, those agencies with the broadest 
and strongest political legitimacy. Any federal initiative 
should strengthen those aspects of the decision process that 
have worked effectively. 

F. FEDERAL INITIATIVES ON MECHANISMS FOR COORDINATION 

An outside party, such as the federal government, can 
suggest what might work and disseminate information on how mech
anisms were used effectively in other situations. A requirement 
to utilize specific mechanisms could be counterproductive, how
ever, and cause resentment or perfunctory compliance if the 
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mechanism is not considered useful by participants. 

The federal DOT has generally asked states and regional 
planning agencies to develop and describe their mechanisms for 
coordination, which are then reviewed and approved by federal 
personnel. Specific mechanisms were not mandated by federal law 
or regulations. Working committees are the most commonly re
ported coordinating mechanism in comprehensive transportation 
planning, highway planning, and transportation system manage
ment planning. 

The most effective mechanisms for coordination often never 
get reported. Personal relationships may be more important for 
achieving coordination than structured mechanisms such as com
mittees. Agreements are made between two individuals at a time, 
until, thorugh a complex pattern of negotiation, substantial 
agreement is reached among all those who have to approve an ac
tion before it can be implemented. Then a meeting may be held 
and the agreement formalized. Only the meeting is likely to be 
identified as the coordinating mechanism. 

The federal government, the Transportation Research Board, 
and the transportation associations and professions provide the 
principal forums and mechanisms for nationwide information ex
change on practice and experience in operating urban transpor
tation systems. At the metropolitan level, federal sponsorship 
of informal opportunities for information dissemination can 
serve to develop an understanding of coordination opportunities 
at both the policy and staff levels. 

G. RECOMMENDED FEDERAL INCENTIVES BY TYPE 

Figure 6 shows the recommended federal structure of incen
tives to improve urban transportation operations. 

Revised federal laws are obviously required to implement 
changes in funding programs or tax policies. More flexibility 
in the use of federal funds by agencies supplying urban trans
portation has been a long term trend in U.S. law, and there is 
no reason to suspect that the trend will not continue. Legal 
changes affecting tax policy may be more likely now than be
fore. However, the reluctance on the part of Congress to raise 
taxes, even those related to energy usage, indicates that 
changes in tax policies affecting transportation are only like
ly as part of an overall reform package which maintains or low
ers tax rates. 

None of the other suggested incentives, if separated from 
the changes in funding programs and tax policies, requires 
changes in federal laws. 

-99-



FIGURE 6 

POTENTIAL FEDERAL INCENTIVES FOR COORDINATED 
URBAN TRANSPORTATION OPERATIONS 

FINANCIAL INCENTIVES 

• Influence consumer demand through tax policy 
• No financial incentives for big capital projects 
• Most major funding fixed and predictable 
• Demonstration grants continued 
• Some funds tied to performance and to institutional po

tential for coordination 
• Support user subsidy programs 

POLITICAL INCENTIVES 

• No further granting of paper responsibilities to in-
stitutions without a constituency 

• Reward areas with efficient institutional arrangements 
• Process applications for operations improvements faster 
• No political incentives for big capital projects 
• Allow any institutional arrangement with more concen

trated authority than today's 

PSYCHOLOGICAL INCENTIVES 

• Develop internal DOT agreement on policy and procedures 
• More emphasis on accomplishments of cities and counties 
• Closer ties with city and county personnel 

PROFESSIONAL INCENTIVES 

• Support informal urban area professional gatherings 
• Publicize effective mechanisms for coordination 
• No further formal procedural requirements 
• Structure meetings and conferences so that everyone 

has the opportunity to speak 
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The federal bureaucracy must also develop and maintain 
effective agreement on its own policies. There should be suffi
cient internal control to minimize opportunities for internal 
dissenters to stall implementation of desired policy, although 
of course their substantive inputs as checks on reasonableness 
should never be stifled. 

The bureaucracy and the Congress, together with the state 
and local interest groups must organize a process of change in 
institutional arrangements and incentives if those changes are 
to be effective. The development of federal initiatives, and 
their implementation, has always and will always involve DOT's 
constituencies as well as federal personnel. 

The potential shift in financial funding incentives would 
be the most difficult to implement, requiring complex negotia
tions before Congress and with the state and local agencies po
tentially affected. Some of these suggested incentives are con
sistent with the thrust of new U.S. DOT proposals, particularly 
the proposal to eventually make available the same federal match
ing share for all nodes and programs, and the proposal for com
pletely multi-modal funding. 

Additional performance incentives would create opportuni
ties for some states and urban areas to gain more funding, but 
could also threaten others. Negative threats should be mini
mized. 

A political implementation strategy for a new financial in
centive structure would include at least these four principal 
considerations: 

1. New funding (i.e., above existing levels) should pro
vide incentives for desired operations improvements. 

2. Existing funding programs should be maintained, at 
least in the short run, so as to avoid the threat of 
losing something to recipients. 

3. A guaranteed fixed level of funding, roughly equal to 
expectations from existing programs, should be estab
lished for each state and urban area, in order to min
imize opposition to the change. 

4. Policy formulation discussions should begin at both 
the Congressional level and among the professional in
terest groups such as AASHTO and APTA. Discussion 
would center on the amount of funds to be distributed 
by fixed formula and the nature of the formula; the 
amount and means of distributing funds based on per
formance (including at least air quality, energy and 
mobility measures); the performance measures to be 
utilized; the amount of funds to be given out at DOT 
discretion each year; and the criteria through which 
the DOT would evaluate grant applications for discre
tionary funds. 
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All large federal transportation programs (e.g., the Inter
state highway program) have emerged from a relatively long pro
cess of debate and formulation involving a wide range of the 
principal client groups. An important result of the debate and 
formulation period is that tacit or explicit agreement is reached 
upon how the funds will be distributed. 

Any new system of funding incentives will also be arrived 
at through such a political process. Each state and urban area 
will have a general understanding of the level of funds they will 
accrue from a new program and of the things they must do to im
prove their funding opportunities. The process of deciding upon 
the funding programs' potential changes is no different than the 
usual process through which federal highway and urban mass trans
portation acts are formulated in each Congress. 

A politically realistic strategy to bring about change in 
federal funding would attempt to minimize anyone's perceived 
losses from the change, in the same way that a politically real
istic strategy for coordinating urban transportation would at
tempt to minimize any group's perceived losses from a new oper
ating strategy. Thus, the preservation of current funding ex
pectations, with all growth occurring in the new funding mech
anisms targeted as desired, will enable the Congress, DOT, and 
their clients to make an incremental transition towards a system 
of incentives for urban transportation which is better targeted 
on achieving national goals for energy, mobility and air quality. 
For political reasons, that transition period would include a 
fixed level of funding for each state and urban area. Another 
benefit of such a provision is the stability of programming which 
fixed formula funding will allow. 

-102-



APPENDIX 

CASE STUDIES OF INSTITUTIONAL 
COORDINATION IN SEVERAL METROPOLITAN AREAS 

This Appendix contains case studies of interagency coordi
nation to implement operations improvements in nine North Ameri
can metropolitan areas: 

• Chicago, 

• Knoxville, 

• Los Angeles, 

• Madison, 

• Miami, 

• Minneapolis/St. Paul, 

• Portland, 

• San Francisco, and 

• Toronto 

These case studies discuss the institutions that operate and reg
ulate transit, highways, streets, taxis, paratransit services 
and ridersharing programs, and how they cooperate to modify sys
tem operations. Innovative projects that required careful coor
dination among several agencies are discussed so as to explain 
how the agencies worked together to solve a problem. Important 
institutional, interpersonal, political or economic factors con
tributing to coordination are described. 

Following these nine case studies are write-ups of interest
ing operations innovations in several foreign cities. These 
cities were investigated to determine if there were any unique 
institutional arrangements that would be potentially useful to 
U.S. metropolitan are.as, and if field visits to any foreign 
cities were warranted. The research team concluded that the nine 
North American metropolitan areas were sufficiently comprehensive 
in their representation of the range of institutional structures 
for operating urban transportation, so no visits were made to 
foreign cities. 

The write-ups of foreign operations innovations were in
cluded here because they tend to support and elaborate upon the 
observations made in the detailed North American case studies. 
However, the information contained in these write-ups was all 
taken from secondary sources and does not contain much detail as 
the North American case studies. The European cities discussed 
include: 

• Gothenburg, 
• Hamburg, 
• London, 
• Paris, and 
• Singapore. 

The case study write-ups which follow were arranged alpha
betically in two groups, with the nine North American metropoli
tan areas discussed first. 
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CHICAGO 

Chicago is usually cited as the prime example of the 
city-dominant metropolitan area. This is apropos not just 
because of Mayor Daley's long history of political control 
reaching far beyond the city limits, but also because of the 
exceptional degree of focus of the regional transportation 
system and all related institutions toward Chicago and its 
core, the Loop. Nor does this focus seem likely to be quick
ly diminished with the passing of Daley or the tipping of 
the regional population balance in favor of the suburbs. 

Shifts of control are occurring, to be sure, but they 
are moderate and often increase the focus on the Loop. 
Chicago is losing sway in the Illinois Legislature and is, 
like most large central cities, increasingly burdened by 
costs of public services, while population, manufacturing 
and other industries, which have traditionally provided the 
tax base, continue to decentralize. Yet, the concentration 
of activity in the Loop has been strengthened. Chicago ap
pears to have forged and sustained an effective alliance of 
politicians, regional corporate leaders, other local down
town business interests and the transportation sector to 
promote the CBD. 

The Regional Transportation Authority 

The best example of the institutional transitions that 
are occurring is the Regional Transportation Authority (RTA), 
which encompasses all six Illinois counties of the metro
politan area and also provides funding and operating authority. 
RTA can: fund and implement transit capital and operating 
programs in the region; it is the designated recipient of 
UMTA Section 5 operating assistance; and it has veto power 
over any application for UMTA funding in the six-county region, 
including Section 3 (capital) and Section 9 (planning) assis
tance. 

The only other multi-county transportation agency in 
North America with comparably strong formal powers over all 
area-wide operators is the Toronto Area Transit Operating 
Authority (whose scale is quite small by comparison). RTA's 
responsibilities compare in scale and number of operators 
with the State level public transportation programs of New 
York and New Jersey. 
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RTA was established by the Illinois Legislature in 1973, 
subject to a referendum in the six-county area. Voters ap
proved it in March, 1974, by a slim margin overall, but by 
a very large margin in Chicago. One of the suburban counties 
voted 10-1 against it. The strength of the suburban opposi
tion resulted in attempts to weaken its charter in the Legis
lature and the appointment of suburban board members with 
reputations of being less than enthusiastic supporters of 
public transportation. 

RTA is empowered to contract for transit services through
out its service area; make grants; operate transit services; 
and to determine fares, routes, schedules and other operating 
characteristics. It commands an array of funding mechanisms, 
inlcuding: 

• the power to levy a tax on parking (a user tax); 

• 3/32 of the 4¢ State sales tax collected in the six
county area; 

• $14 from each license fee for each motor vehicle 
registered in the City of Chicago; and 

• $5 million from governments in Cook County. 

RTA also has authority to issue up to $500 million in general 
purpose bonds, and authorize expenditures from the State 
Transportation Bond Funds for suburban transportation facili
ties in the six-county area in the amount of $75 million. 

Before RTA began functioning, there was an intense 
struggle between Chicago and the suburbs over its chairman
ship. Although Chicago's nominee was appointed to chair the 
otherwise equally split RTA Board, the decision die not rep
resent a final Chicago victory for control of RTA. Votes of 
the nine-member RTA Board on any significant issue, such as 
budget, must have one more vote than a majority (i.e., six) 
in order to pass. 

The suburban board members held out for suburban-oriented 
programs, many of which were aimed largely at aiding Loop
bound suburban rail commuters. Although a large proportion 
of RTA's funds have gone to projects which support improved 
services for suburbanites, the overwhelming emphasis of RTA's 
program has been on preserving and improving the existing, 
predominantly Loop-oriented public transportation system. 
This program emphasis included capital and operating improve
ments in commuter rail operations, suburban feeder operations 
to the rail system, improved Loop stations and improved trans
fer facilities and ticketing. 
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Also notable, are accomplishments of the Authority in 
coordinating the existing system into a unified region-wide 
network. Major steps in this direction include implementation 
of a universal transfer among the bus and rapid transit systems, 
institution of uniform fares on suburban bus systems and rail 
carriers, a uniform marketing system, a regionwide reduced 
fare program for elderly and handicapped persons on RTA-funded 
systems, and plans for a special fare program for students and 
children. 

RTA is an institution which is likely to grow in strength, 
in spite of its recent difficulties in getting agreements on 
financing, programming and organization. Its broad authority 
and funding resources offer the potential for its being a 
semi-independent force of considerable power. RTA's program 
has resulted in increased funding for public transportation, 
and its capital program has resulted in a dramatic increase in 
the amount of federal funds coming into the region, particularly 
for the commuter railroads and suburban bus systems. 

RTA has assembled well qualified staff, although it has 
taken a long time to mold an effective organization. The 
process has been enhanced considerably by the appointment of a 
chief operating officer with a solid professional reputation. 
Programs with promise to encourage innovation and efficiency 
include: 

1/ 
Urban 
1977. 

• A paratransit demonstration program which will involve 
taxis and a variety of social service organizations, 
with RTA serving the brokerage function.1/ 

• The operating assistance program for commuter rail
roads, which uses a set of criteria and standards 
in purchase of service contracts. Incentive payments 
are made for increases in on-time performance and for 
increases in revenue passenger miles.2/ 

• A continuing refinement of RTA's operating assistance 
with emphasis on procedures and incentives for 
efficiency and performance. RTA began by merely 
funding 100% of all deficits up to 45% of operating 
costs. This was followed by adjustments related to 
ridership per mile of operation. Beginning in FY 1978, 
a formal funding policy is being established which 
includes:3/ 

A Paratransit Demonstration Program -- Application to 
Mass Transportation Administration by RTA, February, 

~/ Five Year Transit Proqram, Fiscal Years 1978-1982, by 
RTA, June, 1977, pages 14 and 15. 

3/ 2£· cit., page 53. 
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Use of the budget and the spending plan by quarter 
as the major expenditure control tools; 

Carrier responsibility for controlling expenses 
within budgeted levels; 

RTA responsibility for revenue performance and 
for correction of poor performance through route 
analysis, restructuring, and promotional programs; 
and 

From fiscal 1979 onward, incorporation into the 
budgetary process of cost control and revenue 
performance standards. 

Comprehensive regional route maps and timetables have 
been developed. New toll free region-wide travel information 
numbers have been established. Work has begun on a unified 
fare and transfer program than includes the CTA rapid transit 
and the bus system. Preliminary planning has identified 
several corridors in which high speed, limited-stop regional 
circumferential service might be initiated to complement the 
radial rail system. 

RTA has the potential for achieving significant autonomy 
by virtue of its authority to earmark certain taxes for its 
Public Transportation Fund. The RTA Board of Directors adopted 
a 5% gasoline sales tax on June 30, 1977. The revenue from 
this tax will significantly enhance RTA's ability to improve 
public transportation in the region. Prior to the Board's 
action, RTA faced a $60 to $75 million shortfall for FY 1977 
based on previous commitments. Subsidy levels would have to 
have been cut back without the gas sales tax. Now, RTA can 
expend the suburban bus fleet and fulfill commitments to 
existing services. 

No serious consideration has been given to using the 
authorized parking tax because of the difficulty of collection 
and its anticipated large impact on a small group of businesses. 

RTA has not yet utilized its $500 million bonding 
authority because it has not been in a position to pledge a 
major revenue source without jeopardizing the operating assist
ance commitment to the carriers of the region. 

One of the major issues which RTA has been facing is 
the choice between continued proliferation of transit operators 
under a subsidy program which inherently encourages new op
erators, or gradual public acquisition of existing operators 
to integrate them into an operating agency. 

A-5 



Until recently, RTA has not exercised its authority to 
become involved directly in transit operations. However, the 
RTA Board has recently voted to purchase several of the 
operators it has been assisting. This action significantly 
changes the nature of RTA and may foreshadow an evolution of 
RTA into a regional operating agency. 

Chicago Transit Authority (CTA) 

CTA was organized in 1945-47 by the State Legislature 
and by local referendum, and is the primary public transpor
tation carrier in the region and the only operator of rail 
rapid transit. The rapid transit network consists of 90 
miles of right-of-way on 10 routes, 8 of which serve the 
Loop. CTA operates approximately 1,100 rapid transit cars 
and is the largest bus operator in the region with about 
2,400 buses in operation on about 130 routes, which extend 
into 30 suburban municipalities in Cook County. 

The Chicago Transit Authority has long had a repu
tation for efficiency and competent management. No doubt 
this competence was a major reason that CTA was one of the 
nation's last major transit systems to require operating as
sistance from external sources in 1971. 

Although it was creased by the Illinois Legislature and 
the Governor has formal appointment and veto powers, the Mayor 
has the appointment power for a majority of the Board. In 
the CTA, a majority vote counts, so the Mayor has considerable 
power over CTA decisions. Hence, CTA has always been viewed 
as a City agency and could not expect to obtain aid from 
State or other regional sources. 

Operations planning has received a higher status within 
CTA than within many other transit properties. The Operations 
Planning Department has parallel status with Transportation, 
Maintenance and Engineering. Unlike some other major proper
ties, CTA continued to recognize the importance of operations 
planning throughout the period of declining ridership and the 
resulting financial squeeze. It has retained most of the 
sizeable Operations Planning staff, which is broken down into 
four sections: Schedules, Routes and Systems, Passenger Con
trols and Street Traffic. 

CTA may be the foremost major American transit property 
in terms of the care with which it fine-tunes its service to 
demand by time of day, in response to geographic/land use 
changes over time, and to seasonal and holiday/special events 
needs. It has a well trained staff for on-board surveys and 
peak load and boarding counts and uses them in a well program
med manner for both special studies (e.g., to prepare for 
system improvements) and continuing monitoring of changes in 
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system use. Complete seasonal adjustments in operations are 
made on a system-wide basis six times a year. 

City of Chicago 

CTA, however, does none of the long range planning for 
major capital improvements; this work has always been done 
by others. Three major city agencies are involved in urban 
transportation: 

• The Department of Development and Planning which is 
the conceptualizer and long range planner -- the 
City's conscience in physical planning matters. This 
department generally has prime responsibility until 
projects become well defined. Its responsibilities 
include functional planning at the system level and 
it plays the lead role in determining what gets built. 

• The Department of Public Works (DPW) is responsible 
for all major projects through design and construc
tion. 

• The Bureau of Street Traffic of the Department of 
Streets and Sanitation is the operating agency respon
sible for traffic management and transit operations 
as related to the street system. 

Chicago is fortunate in not having a major high level 
division be~-~veen transit and highways. The City's long history 
of success lL the joint development of expressways and rapid 
transit can ~e attributed in part to this fact, and in part 
to the fact that the City had long been able to maintain 
responsibility for all highway development inside its boundaries, 
unlike most other cities in the nation.!/ 

Another indication of Chicago's ability to bridge the 
usually wide gap between transit and highway responsibilities 
is the fact that it has taken the lead in several important 
bus priority projects now nearing implementation, including 
the State Street Transit Mall and four counter-flow bus lanes 
in the Loop area. 

Chicago's success in coordinating urban transportation 
development and operations also is the result of several 
principles that guided the management of City government: 

1/ 
An Assessment of Community Planning for Mass Transit, 

Volume 4: Chicago Case Study, U.S. Congress, Office of Tech
nology Assessment, March, 1976, especially see pages 14-17. 
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• In dealing with other levels of government, a single 
City spokesman is always designated and all impor
tant external relations are coordinated through that 
person. In most transportation matters involving 
the State and/or U.S. DOT, the Commissioner of DPW 
is the authorized City representative. 

• There is a high degree of professionalism in the City's 
civil service system, and a tradition of emphasis on 
responsiveness and workability -- particularly impor
tant qualities by comparison with other large cities. 

• City agencies that provide public services in each 
neighborhood frequently include representatives of 
various areas of the City who tend to serve as om
budsmen within the agency for the needs of those 
areas. 

• The Mayor protected the Commissioners and all top 
staff from direct pressures from Aldermen and other 
politicians. The eight top agency heads serve as a 
cabinet advising the Mayor on all major actions. 

• At the working staff level, interagency committees 
coordinate matters of mutual concern. Conflicts 
are resolved at the Commissioners' level. 

An important City interagency committee is the Technical 
Advisory Committee (TAC), which is basically a City planning 
advisory group for public works of all types, with a focus on 
transportation. Any large project in every development stage 
is reported on and discussed in TAC's regular monthly meeting. 
Participants are staff who report to the Deputy Commissioners. 
In addition, interagency task forces often are set up on an 
ad hoc basis to deal with major complex projects such as the 
State Street Transit Mall, which is soon to be implemented. 
In this instance, the downtown merchants also have been brought 
into the task force. 

Other City interagency groups include a Street Improvements 
Project Task Force (similar to TAC but oriented to the construct
ion phase of projects) and a Highway Design Committee (a more 
formalized group involving city, county, state and federal high
way agencies). 

Private Interests 

The Central Area Committee (CAC) is a downtown business 
group, with a permanent staff, that has been very influential 
in planning for the State Street Mall, the Loop subway and dis
tribution system, downtown parking policy and all other long 
range planning for the central area. City agencies regularly 
coordinate with the CAC on Loop area planning. 

A-8 



The Association of Commerce and Industry, which has a 
committee on transportation, is an area-wide business group 
which is also quite influential. It has been a prime sup
porter of the Crosstown Expressway Project. The Association 
also did a study of the potential benefits and problems in
volved in the staggering of working hours. 

Organized labor plays an important role in Chicago in 
supporting all projects which involve large construction bud
gets. Labor always is well represented in Chicago area de
cisionmaking. One of the City's RTA Board members is a labor 
representative, as is one of the City's CTA Board members. 

Private Operators 

The commuter railroads also have set up a Passenger Law 
Committee to coordinate their mutual interests in dealing with 
RTA. Unfortunately, the relationship between RTA and the 
railroads has not yet developed into one of full, open coop
eration. The carriers have considered their financial secur
ity to be threatened by the contractual terms which the RTA 
staff have pressed. However, the larger railroads do have 
the staff and organizational ability to deal with RTA on bal
anced terms. The small bus companies feel quite threatened 
by what they consider to be an uncooperative, tough-minded 
approach to purchase of service agreements, but they lack the 
bargaining resources of the railroads. Also, unlike the rail
roads, the bus operators do not have bonus incentives clauses 
for on-time performance and ridership increase in their con
tracts. 

RTA has assumed regulatory responsibility from the Illi
nois Commerce Commission for the subsidized suburban rail
roads, except that RTA may not take actions which infringe 
on other carriers. 

Yellow and Checker Cab and Continental Air Transport 
(the airport bus service) are jointly owned in Chicago and 

work very closely with the City's regulatory body, which is 
the Committee on Local Transportation, part of the City Coun
cil. It establishes fares and zones and oversees licensing 
by the Department of Consumer Sales, Weights and Measures. 
Coordination between these groups and the regular transporta
tion agencies has been minimal to date. Some illegal jitney 
operations have sprung up on King Drive through the South 
Side, where licensed cabs often will not operate. They can 
compete successfully with CTA because there is no CTA zone 
system and the base fare of 50¢ applies to all trips includ
ing very short ones. 
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Vanpooling is seen as having some potential in the re
gion, but there is a growing reluctance of some large firms 
to get involved in promoting them for fear that unions may 
demand the service for all employees as a condition of em
ployment. Carpooling has not been energetically promoted in 
Chicago, because it is seen as potentially counter to efforts 
to encourage transit riding. 

Illinois Department of Transportation 

The Illinois Department of Transportation has little 
direct control over public transportation matters in the region 
or over local highway matters in the City. Nor does it have 
authority relative to the RTA budget, use of the region's 
UMTA Section 5 funds, or of the regional taxes and bonding 
capability made available to RTA by its authorizing legislation. 
The significant role of DOT has been its control of the State 
contribution to public transportation capital improvements -
usually 13 1/3% of project costs. However, the $200 million 
bond fund that has been used in the past by IDOT to provide 
this matching money, has largely been spent. 

The Chicago Area Transportation Study {CATS} 

The State traditionally had a strong role in CATS, hav-. 
ing been the primary actor in creating and staffing the group 
in 1955. Every employee of CATS is hired and paid by the 
Illinois Department of Transportation. Until recently, CATS 
was the recognized agency for the highway program but not for 
the transit program. It now functions as the MPO and its or
ientation has broadened in response to this role and to the 
increased multi-modal policies and attitudes at all levels 
of government. 

Like most MPO's, CATS has not been substantively in
volved in short range planning, resolution of conflicts, and 
operations planning. The operating and implementing agencies 
which controlled CATS in the late 1960's did not want that 
orientation. However, CATS has been shifting its emphasis 
in response to renewed multi-modal influences from IDOT and 
to similar changes in policy and attitudes at other levels 
of government. 

The re-orientation of CATS will result in a roughly 
equal balance of staff effort among long-range, mid-range 
and operations planning, with somewhat more emphasis perhaps, 
on mid-range -- i.e., the TIP process. The recently appointed 
Deputy Director for Operations brings to CATS substantial 
experience and contacts in both highway and transit aspects 
of operations planning. Comparable additions are being made 
at the staff level. Notwithstanding these shifts and staff 
additions, RTA will receive most of the UMTA planning funds 
and will retain expertise in transit operations planning. 
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A more ambitious institutional framework for communica
tions and coordination is being attempted at CATS' initia
tive. A Transportation Operations Committee has been estab
lished, with representation from 15 public and private agen
cies. The Committee would be organized under 4 sub-groupings 
as follows: 

Highway Representation 

1. Cook County Highway Department 
2. A suburban County Highway Department 
3. IDOT - District 1 
4. Chicago Department of Streets and Sanitation 

Transit Representation 

1. Regional Transportation Authority 
2. Chicago Transit Authority 
3. A suburban bus representative 
4. A commuter rail representative 

Private Sector Representation 

1. A trucking industry representative 
2. A commerce and industry representative 
3. A taxi company representative 

Governmental Agency Representation 

1. Chicago Department of Public Works 
2. Illinois Transportation Study Commission 
3. A suburban mayor or manager 
4. A suburban public works director 

Other groups may be added. CATS will provide staff as
sistance to the Committee, whose primary emphasis will be on 
implementation of a strong transportation system management 
(TSM) process. 

CATS is also embarking on an ambitious work program 
which will include methodological development for TSM planning, 
identification of priority regional TSM-related problems, a 
regional educational effort in this field, and the initiation 
of a staff consulting service primarily aimed at smaller 
municipalities in need of very short term assistance or advice 
on implementation of modern traffic management concepts. 

The Transit Carriers' Coordinating Committee 

A regional Transit Carriers' Coordinating Committee (TCCC) 
was set up in the mid-1960's to foster communications among 
all major public transportation operators. CATS provides staff 

A-11 



services to the TCCC. Four or five of the largest commuter 
railroads participate, but not the small ones. CTA and 
several suburban bus operators also participate in this purely 
voluntary committee, which was set up to coordinate inputs to 
the CTA extension studies. The TCCC claims to have made no 
effort to deal directly with policy issues. It -is of interest, 
however, to note that the TCCC also participated in the stag
gered hours study done by the Chicago Association of Commerce 
and Industry, a study which concluded that staggering work 
hours in Chicago was not feasible because any shifting of 
commuter rail operations away from the peak would bring them 
into conflict with rail freight operations. 

Observations from Chicago Experience 

First, by comparison with the other large metropolitan 
areas such as Los Angeles and San Francisco, Chicago's re
gional structure is not overly complex, there is somewhat 
less fragmentation, and the interrelationships among agencies 
seem better defined. There is more of an established agency 
hierarchical structure to sort out priorities and assure that 
required justification is provided for actions. This is 
reinforced by long-established working relationships among 
professional staffs. The result is that the region tends to 
speak to federal agencies with a better coordinated voice and 
with more authority. 

Second, the City of Chicago itself has been the most 
successful coordinator of actions. This is particularly true 
for internal affairs. City agencies, city political leader
ship, and public input are extraordinarily well integrated. 
Some observers refer to this integration as one of the benefits 
of "machine" politics, which have survived in Chicago but 
in few other cities. However, the high level of professional 
and managerial capability within the City is certainly not 
a characteristic of the prototypical, old style political 
machine. 

The City itself performs a wider range of functions than 
other cities, including integrated highway and transit planning. 
The City's capability to coordinate with other agencies is 
enhanced by its broad technical experience as well as by its 
political clout as a jurisdiction which still makes up about 
half of the urban area's population. 

Third, the RTA has promise as a future coordinator of 
transit operations, although political squabbles at its 
creation have made the agency cautious in exercising its full 
degree of authority. So far, the RTA has chosen to work through 
its funding power, attempting to gain coordination through this 
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function, rather than operating services itself. 

Fourth, the Chicago Area Transportation Study, long re
nowned for its technical skill and contributions in long range 
capital planning, is seeking to build a staff capability in 
short range and operational planning. CATS is just now be
ginning to form a committee of operators, and it is too early 
to tell how effective this mechanism will be. 
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KNOXVILLE 

On November 22, 1976, the City of Knoxville, Tennessee, 
created the Department of Public Transportation Services (DPTS) 
to coordinate the implementation and operation of publicly and 
privately owned transportation services, including taxis, lim
ousines, publicly owned fixed route and express commuter buses, 
private buses, carpools and vanpools. This multi-modal agency 
is not quite a comprehensive department of transportation, since 
the Knoxville Department of Traffic Engineering remains a separate 
agency. The City originally intended to create a department of 
transportation but did not out of concern that the traffic en
gineering function might dominate the new organization. 

The DPTS has three units: 

• the Ridesharing Brokerage Bureau, 
• the Fixed Route Bus Operation Unit, and 
• the Contract Services Bureau. 

The Ridesharing Brokerage Bureau took over operation of 
the Knoxville Commuter Pool (KCP), which had been operating as 
a demonstration project at the University of Tennessee Transpor
tation Center. The primary function of the transportation bro
ker is to act as an intermediary to help match persons seeking 
rides with persons ready to provide service. 

The Ridesharing Brokerage Bureau now operates the commuter 
matching service used bo connect interested citizens with 
available vanpools, carpools, public regular route buses, 
publicly and privately operated express commuter buses, taxicabs 
and limousines, whichever best meets a person's transportation 
needs. The new Administrator of this Bureau is expected to con
tinue the positive qggressive approach to marketing ridesharing 
with area employers that was used at the Knoxville Commuter 
Pool. 

The Ridesharing Brokerage Bureau has also assumed manage
ment of KCP's seed vans (i.e., those vans purchased with part 
of the UMTA demonstration grant and leased to private operators), 
but will attempt to sell the entire fleet to individual commut
er/operators. If the terms and conditions of sale are approved 
by UMTA and the local transit union, three stipulations will be 
placed on purchasers of vans: the vehicles must be used for 
vanpooling; owners must register in a coonmuter pool; and owners 
must furnish the DPTS with a monthly progress report. The De
partment has been meeting with employee credit unions to work 
out financing arrangements for prospective van purchasers. The 
Department has also negotiated a vanpool abort clause with the 
State (similar to one in California) to protect the van 

A-14 



75 

LEGEND 

Interstate Hwy -

Other Roads 





purchaser against loss of capital (through vehicle depreciation) 
if his or her vanpool terminates during the first year of op
eration. 

The fixed route bus operation unit will monitor the bus op
erations of the Knoxville Transit Corporation and provide tech
nical guidance to the Knoxville Transit Authority. The Knox
ville Transit Corporation, a division of American Transit Cor
poration, is one man who manages the daily operation of the 
City-owned buses under contract to the City. The Knoxville 
•rransi t Authority (KTA), a five member lay board appointed by 
the Mayor and approved by the City Council, oversees KTC op
erations and votes on service discontinuation, route changes, 
fare structure and schedules. The Mayor will now be able to 
make technically-informed policy decisions on City-owned bus 
service, a capability not previously extant within City Hall. 

The Contract Service Bureau will manage the Department's 
contracts with taxi and limousine operators, private bus com
panies and social service agencies that provide contract trans
portation services. For example, Knoxville has debated replac
ing some lightly used regular route KTC bus services with taxi 
feeder service or with service provided by private bus companies 
under contract to the City. The City is also negotiating a 
contract with Easter Seals to provide all elderly and handicapped 
transportation service in Knoxville, as an alternative to retro
fitting KTC buses. Similarly, the Department envisions con
tracting with taxi operators to provide services for social ser
vice agencies. 

Knoxville's ridesharing program has evolved over the past 
4 years and is now a major component of the region's transporta
tion program. KTC express buses, private express buses and van
pools now carry nearly 75,000 riders per month, approximately 
1,780 individuals (3,560 riders) daily. This ridership is equal 
to 27% of the traditional transit ridership and approximately 
15% of the total CBD work force.!/ TVA, the largest CBD employer, 
has shifted its modal split from 68% single occupancy autos in 
1972 to 18% in the summer of 1976.I/ 

The program's success has resulted primarly from the coop
erative efforts of three key regional power centers: the 

1/ Frank W. Davis, Jr., and John D. Beeson. "Knoxville Public 
Transportation Brokerage Service: Early Findings," Transporta
tion Center, University of Tennessee, January, 1977, p. 2. 

y 
Frank W. Davis, Jr. "Regulatory Barriers to Innovation and 

the Knoxville Experience," Transportation Center, University of 
Tennessee, January, 1977, p. 16. 
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Tennessee Valley Authority (TVA) and several other major em
ployers, the past two Mayors of Knoxville and the Knoxville 
Transit Authority (KTA), and the University of Tennessee. Major 
Knoxville area employers, including the Tennessee Valley Authority, 
Levi Strauss and Camel Manufacturing Company, pioneered private 
sector involvement with employer-supported ridersharing programs. 
The initial work was funded by a $100,000 allocation of Federal
Aid Urban System funds. The grant contract was between Tennessee 
DOT and the City of Knoxville. Later on the Transportation Cen
ter at the University of Tennessee was instrumental in helping 
the City obtain an UMTA Service and Methods demonstration grant 
to promote and test a large-scale regional ridesharing program. 
Both the present and former Mayors were concerned about the 
decreasing ridership and growing deficit of the Knoxville Transit 
Corporation and were receptive to proposals to reverse that trend. 

One of the first tasks undertaken by the Director of Public 
Transportation Services was the preparation of a new taxicab 
ordinance. This ordinance which was passed by the City Council 
gives the Department of Public Transportation Services sole jur
isdiction to issue, deny or revoke taxi licenses; creates a 
three member Taxicab License Review Board; and, authorizes a 
Knoxville police officer to serve as taxi inspector. The new 
ordinance specifically recommends new taxi markets for taxis 
(such as elderly and handicapped, and feeder service to regular 
bus routes), and recognizes the importance of ridesharing and 
pre-arranged group riding. 

A key factor in the preparation and passage of this taxi 
ordinance was the coordination between the DPTS and the Knox
ville Chamber of Commerce. The Director of the DPTS approached 
the Chamber seeking their support for the ordinance he had 
drafted. The Chamber suggested some changes, which were made, 
and then helped the Director convince the taxi operators to al
so support it. 

Good coordination in Knoxville has also occurred between 
the DPTS and the Department of Traffic Engineering. These two 
City agencies are presently cooperating with the Downtown Knox
ville Association and the Chamber of Corrrrnerce on a program aimed 
at revitalizing the downtown area as a commercial and shopping 
center. To promote downtown shopping, steps are being taken to 
facilitate short-term parking in the downtown. Employers are 
being encouraged to subsidize all employees who rideshare to 
work, including those on regular route buses. To achieve the 
subsidy, poolers must park their vehicles in designated parking 
lots on the fringe of the CBD. A series of one-way streets and 
a fare free transit zone are planned to facilitate circulation 
in the downtown. 
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The other transportation institutions with responsibilities 
in the Knoxville area, the Tennessee DOT, Knox County, and the 
Knoxville/Knox County Metropolitan Planning Commission (MPC), 
have not been major participants in the institutional changes 
that have occurred thus far. Tennessee DOT assisted the City in 
dealing with the State Public Service Commission and the legis
lature. However, the DOT's Bureau of Mass Transit which op
erates under a policy if non-interference in local affairs, and 
does not get involved unless its help is requested by the local
ity. The interstate highways through the Knoxville area do not 
have sufficient congestion for HOV lanes or ramp metering, so 
there is little incentive for Tennessee DOT to get more actively 
involved in operating and managing Knoxville's transportation 
system. 

The Metropolitan Planning Commission (MPC) is a City-County 
planning agency which recently became the MPO for Knoxville. 
Before, the Tennessee DOT was the designated MPO for Knoxville 
and contracted with the MPC to perform the MPO functions. 

The new MPO Executive Board is comprised of the Governor, 
the Mayor of Knoxville, the Knox County Judge, and an elected 
official of the East Tennessee Development District. The 
Executive Staff contains representatives of County, City, State 
and federal agencies, and is chaired by the Executive Director 
of the Metropolitan Planning Commission. 

The Prinicpal Planner for the MPC functions as a coordina
tor in the Knoxville area, in that he schedules transportation 
meetings, provides for data dissemination and adherence to 
schedules, and coordinates transportation and comprehensive 
planning. He is in charge of preparing the TIP and other fed
erally-required documents, a function he performed last year 
under contract to Tennessee DOT. 

The MPC has recently added a staff person with a background 
in transit operations to analyze proposed Knoxville Transit 
Corporation service cutbacks. The MPO staff want to ensure that 
any cutback in regular route bus services is carefully analyzed 
and all the consequences of such actions identified. The MPC 
will probably have a major role in future transit service 
planning. 

Knox County, which contains the City of Knoxville, has nev
er taken an active role in the MPO process. The Knoxville Tran
sit Corporation does not operate regular route service outside 
the City, and Knox County operates no transit service of its 
own. Moreover, Knox County has made no technical or financial 
contribution to the regional ridesharing program, even though 
many Knox County residents are beneficiaries of the program. 
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Observations from the Knoxville Experience 

Several conclusions about institutional coordination and 
service integration can be drawn from the Knoxville experience. 
First, when one level of government, in this case, the City, 
has multi-modal operating responsibilities and regulatory con
trol over private taxis and limousines within its jurisdiction, 
problems of coordination become relatively easy to solve. More
over, when the Mayor, administrators of key City agencies, and 
the regional MPO are all located in the same building, many 
barriers to coordination and good communication that faced 
larger urban areas do not exist. Knoxville also is a relative
ly small urban area and has the open, unhurried, friendly at
mosphere typical of many small towns. 

Second, active private sector participation is a necesary 
ingredient of a successful regional ridesharing program. 

Third, in smaller urban areas a comprehensive regionwide 
ridesharing program may be a more effective way to increase 
vehicle occupancy and conserve energy than expansion of regu
lar route bus service. In areas without regular route service, 
a ridesharing program with publicly funded seed vans may be more 
cost effective than the initiation of conventional transit ser
vice. 
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LOS ANGELES 

Institutional coordination in the Los Angeles metropolitan 
area is complicated by the physical size of the Region and the 
large number of agencies with decisionmaking responsibilities 
for some aspect of transportation. The Southern California 
Association of Governments {SCAG), which is the MPO for Los 
Angeles, has planning responsibilities for an area covering 
38,000 square miles and containing more than 10 million people. 
SCAG is a voluntary association of governments (as distinct from 
a statutorily created one) whose membership included 11 muni
cipalities and six counties (Los Angeles, San Bernardino, River
side, Orange, Ventura, Imperial). Seventy-nine of these munici
palities are in Los Angeles County (which will be the geographic 
focus of this report). 

The number of transportation agencies in Los Angeles County 
is staggering. Each of the 79 municipalities is responsible for 
non-State highways within its boundaries; the County Road De
partment has the same responsibility in unincorporated areas. 
The District 7 office of the California Department of Transpor
tation (CalTrans) operates the State highway system. In the 
City of Los Angeles, the Traffic Engineering Department, the 
Planning Department, the Department of Public Utilities and Trans
portation, the Bureau of Engineering in the Department of Pub-
lic Works, and the Community Redevelopment Agency (CRA) all have 
transportation responsibilities. The Southern California Rapid 
Transit District (SCRTD) operates regional bus transit service 
throughout Los Angeles County and into several adjoining coun
ties. The County also has 7 municipal bus operators -- Commerce, 
Culver City, Gardena, Long Beach, Montebello, Santa Monica and 
Torrance. Some small municipalities have localized services, 
such as the La Mirada or the City of Norwolk dial-a-ride service. 
Obviously, this many agencies with some operations responsibility 
makes coordination difficult. 

The Los Angeles County Transportation Commission 

The California legislature expressed its concern for better 
institutional coordination when it passed Assembly Bill 1246, 
which was approved by the Governor on September 29, 1976. AB 
1246 created county transportation commissions in Los Angeles, 
Orange, Riverside and San Bernardino Counties "to coordinate 
transit service, to approve public mass transit system and 
federal aid and state highway planning, and to designate the op
erators of transit guideways." The General Provisions of AB 
1246 state that regional transportation policy should avoid dup
lication of services, lead to coordination and integration with
in the transportation system, reduce auto usage and dependency, 
and reduce energy consumption and air pollution. To do so, the 
commissions were directed to give priority to low cost transit 
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and highway improvements, and to maximize the effectiveness of 
the existing system. 

According to one local analyst, the county transportation 
commissions were created to put control of transportation 
planning back at the local county level. Some legislators were 
apparently disenchanted with the Southern California Rapid Tran
sit District (SCRTD) and the decision southern Californians 
have made in deciding against a rapid transit system for the 
Region, and wanted the Los Angeles County Transportation Com
mission (LACTC) to assume responsibility for rapid transit 
planning, relegating SCRTD to the role of bus operator. The 
county commissions were also seen as alternatives to SCAG for 
short range capital and service planning. 

The Los Angeles County Transportation Commission has 11 
members -- 5 county supervisors, the Mayor of Los Angeles, 2 
appointees of the Mayor of Los Angeles, 1 Long Beach City Coun
cil appointee, and 2 at large members appointed by a special 
selection committee representing the municipalities in Los 
Angeles County. The Commission is funded with up to 1 percent of 
Local Transportation Fund (SB 325) revenues annually received by 
SCAG. The LACTC is supposed to have only a small core staff, 
is supposed to utilize existing data and the expertise of local, 
regional and State agencies, and is not to duplicate the 
efforts of other agencies. 

The LACTC now has short range capital and service planning 
functions that used to be the responsibility of SCAG. The 
Commission will develop the short range (3 to 5 years) transpor
tation improvement program (TIP) and annual element, in coordi
nation with SCAG and CalTrans. The Commission will approve all 
transit and highway construction plans for projects using feder
al funds, except for highways of statewide significance. 

The LACTC has approval power over all transit operator pro
posals to be funded with Local Transportation Fund (SB 325) 
monies; formerly SCAG allocated these funds. This fund allo
cation power should help the Commission coordinate transit op
erations within Los Angeles County. The Commission has the 
political constituency that SCAG lacked; and that is vital if 
reluctant operators are to be brought in line. 

The LACTC may place on the ballot a 1/2% sales tax for 
transit purposes. In addition, the Commission can define and 
adopt standards for establishment and governance of "local 
transportation zones" having a large percentage of short and 
medium length transit trips, and enforce coordination between 
regional transit operations (i.e., SCRTD) and local operators 
serving these zones. 
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A key determinant of the actual power of LACTC might be the 
manner in which the Commission carries out its mandate to design 
and provide "local transit services to improve the responsiveness 
of public transit to public needs." The subject of community 
level transit services, versus regional transit, is very much an 
issue in Los Angeles County, with increasing pressure being ex
erted by the smaller municipalities who are demanding better lo
cal services. SCRTD has always taken the position that local 
transit and paratransit services should be funded entirely by 
local governments. SCRTD does not want any federal or state 
transit funds diverted from itself and the 7 designated municipal 
operators, who until recently were the only transit operators in 
Los Angeles County who could legally receive Local Transportation 
Fund (SB 325) monies. 

Last year the legislature amended the law to allow the 
counties to set aside up to 5% of their SB 325 funds for 
community level transit. The legislature has also been consider
ing a bill that would enable operators of small community level 
services (such aa the La Mirada dial-a-ride) to receive UMTA 
Section 5 funds, provided the local government (e.g., La Mirada) 
contributes the entire non-federal matching share. UMTA has 
pressured SCAG. in the past, to limit the number of operators in 
the region to prevent duplication of costs, and has used the 
refusal of small municipalities to sign Section 13(C) agreements 
as a reason for not giving them any Section 3 or Section 5 grants. 

Prior to the creation of the Los Angeles County Transpor
tation Commission, SCAG was under pressure from UMTA to show 
progress in institutional a~rangements, and SCAG requested all 
public transit operators in the Region to sign a Memorandum of 
Understanding with SCAG in which each operator agreed to: 

• regularly participate in SCAG's Transit Advisory Committee 
and use the Committee as a forum for revolving inter
jurisdictional transit service problems; 

• cooperate, as necessary, to coordinate its transit sys
tem with the other existing or planned transit systems 
in the Region; 

• help SCAG develop and adopt minimum basic service cri
teria to be used by SCAG to evaluate all applications 
for state and federal funding assistance; 

• help develop logical groupings of municipal operators 
in order to document inter-system coordination; and 

• document coordination with other transit operators. 
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In return, SCAG would endorse the operator's applications for 
state and federal funding assistance. Many operators were 
reluctant to sign these agreements, since they were aware that 
the new County Transportation Commission and not SCAG will be 
allocating transit funds in the future. 

Previous Institutional Coordination in Los Angeles County 

Several notable examples of operations coordination and 
service integration in Los Angeles resulted from financial in
centives, pressure from the state or federal governments, or 
some combination of external pressure and financial incentive. 
For example, Los Angeles County takes credit for getting SCRTD to 
make cooperative transfer arrangements with the 7 other desig
nated municipal bus operators in the County in return for County 
operating assistance (9% of the SCRTD's operating budget for FY 
76). The subsidy agreement between the County and SCRTD also 
involves an experimental reduced fare program. SCRTD says that 
the passage of SB 325 by the State legislature induced coordi
nation with the other operators eligible to receive SB 325 
funds. Regardless of which account is correct, both agree that 
money was the incentive for service integration in Los Angeles 
County. 

The Los Angeles County Road Departmant and SCRTD have a 
Joint Committee that reviews individual bus routes to evaluate 
ridership and costs, and recommends service changes. The 
County takes credit for getting SCRTD to create additional 
park-and-ride lots, rationalize services within the County, in
stitute grid service on major arterial streets, and eliminate 
the 280 fare zones once existing in the County. SCRTD has re
cently established a "red flag" process by which any line 
covering less than 20 percent of its operating costs from the 
farebox is cut from the system. As part of the subsidy agree
ment with SCRTD, Los Angeles County has the right to review 
any such proposed major route modification, and can choose to 
not subsidize routes it does not approve. SCRTD must give 
written reasons for rejecting any service modifications suggested 
by the County. 

In addition to its subsidy agreement with the County, 
SCRTD has subsidy agreements with San Bernardino County and the 
West Valley Transit Service Authority (WVTSA), Riverside 
County and the City of Riverside, and the Orange County Transit 
District (OCTD). One minibus line operated by SCRTD in down
town Los Angeles is subsidized through an agreement between the 
District, the City of Los Angeles, and the Community Redevelop
ment Agency (CRA). A Minibus Advisory Committee, with each of 
the above agencies represented, reviews and approves any service 
modifications. SC~TD and the City of Los Angeles also have a 
subsidy agreement for a minibus operation in the Westwood shop
pinq area. Revenues from City-operated parking lots in Westwood 
are used for the minibus subsidy. 
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SCRTD cooperates with other transit operators in the region 
in several ways, including joint operation of common terminals, 
joint use of bus stops, transfer agreements, and coordination of 
routes and schedules to facilitate transfers. SCRTD has con
cluded joint transfer arrangements with 13 carriers in the re
gion, including 6 of the 7 designated municipal operators in Los 
Angeles County. SCRTD and the Orange County Transit District 
(OCTD} have agreed in principle to let OCTD primarily serve 
intra-county lines in Orange County, while SCRTD will be the 
primary provider of inter-county service. The two transit dis
tricts also jointly operate two park-and-ride interchange ter
minals. 

Much of the Los Angeles institutional coordination occurs 
through the single purpose committee, many of which are ad hoc 
and disband after solving the problem for which they were con
vened. For example, when its municipalities and Los Angeles 
County were faced with the problem of coordinating traffic sig
nals, speed limits, signs, etc., they created an ad hoc commit
tee. Committee membership included the California Highway Pa
trol, the League of California Cities, CalTrans, the County, and 
city law enforcement agencies. The output of this Committee was 
the Uniform Traffic Control Program for Los Angeles County. 

Excellent institutional coordination in metropolitan Los 
Angeles occurred during the Region's preparation of the EPA-re
quired Transportation Control Plan (TCP} in an effort to reduce 
air pollution. TCP preparation involved an intense, cooperative 
effort between City, County, State and municipal transportation 
agencies that lasted approximately four months. Virtually, all 
the projects in Los Angeles' initial TSM element were products 
of the Transportation Control Plan preparation effort, including 
the Santa Monica Freeway diamond lane. Despite the fact that 
EPA eventually backed down on the TCP requirement, the projects 
developed in a short period of time in response to that re
quirement have endured (though not all have proven politically 
acceptable) . 

Other single purpose cooperative efforts include the Joint 
Cooperative FAU Committee, comprised of local and County elected 
officials, which sets the priorities for FAU projects in Los 
Angeles County. Twenty percent of the FAU funds allocated to 
Los Angeles are set aside for transit-related projects. The re
cently approved extension of the El Monte Busway will use around 
$7 million of FAU funds. 

Perhaps the most important cooperative effort in Los 
Angeles County over the past several years has been the coordi
nation effort leading to consensus on a regionwide public trans
portation improvement program. This consensus was achieved 
largely through the Rapid Transit Advisory Committee (RTAC) 
which was formed under SCRTD's leadership in 1975 after several 
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rejections of a regional sales tax for rapid transit by Los 
Angeles voters and UMTA's refusal to commit federal funds with
out regional consensus. 

RTAC began as a policy level committee with membership from 
Los Angeles County, the City of Los Angeles, the Cities of Long 
Beach and Burbank, and the League of Calfornia Cities. Later, 
technical subcommittees and policy planning subcommittees were 
established, and SCAG and CalTrans were brought into the commit
tee. 

CalTrans had originally told SCRTD to decide on the course 
of action they wanted to pursue and CalTrans would help if they 
agreed with SCRTD's decision. However, Governor Brown after his 
election pushed the State into a more active role than it had 
taken under his predecessor's leadership. CalTrans, at a 
"summit meeting" with 6 or 8 of the key politicians in the Los 
Angeles area, was asked to assemble believable travel data for 
the region. CalTrans' entry to the regional transit decision 
forum was also facilitated by UMTA's request that regional high 
quality bus transit options be considered as alternatives to a 
rail rapid system. RTAC developed and analyzed the bus-on-free
way alternatives that were studied. CalTrans has subsequently 
expanded the study and submitted it as an element of the 4 
element program. 

The cooperative forum engendered by RTAC has evolved some
what since agreement was reached on the regional transit improve
ment program. Currently, CalTrans' District 7 Director and the 
General Manager of SCRTD, together with their chief technical 
staff, meet once a month to discuss transit planning and op
erating issues. Similar interagency cooperative, trouble-shoot
ing meetings between Cal Trans director and -Ehe City Engineer also 
take place. Since TSM is a key element of the regional transit 
program approved by UMTA, it is reasonable to assume some policy 
level discussion is being devoted to system operations issues. 

CalTrans, SCRTD and the City of Los Angeles (whose Community 
Redevelopment Agency originated the City's Downtown People Mover 
project) have created an Interagency Coordinating Committee 
(IACC) to handle the policy level coordination of the components 
of the recommended regional transit improvement program. The 
IACC membership includes the District 7 Director and the head of 
the Sacramento headquarters Mass Transit Division of CalTrans, 
the Mayor and 1 Councilman from the City, and two members of the 
SCRTD Biard. Other groups, including Los Angeles County, SCAG, 
UMTA, FHWA and the Los Angeles County Transportation Commission 
have also been invited to participate in the IACC. It is inter
esting to note that the Los Angeles City Councilman on the IACC 
is the Chairman of the New Los Angeles County Transportation 
Commission and, as mentioned earlier, the Mayor of Los Angeles 
is also on the LACTC. 
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One other noteworthy example of successful coordination 
is the Los Angeles area's regional ridesharing program, commonly 
known as Commuter Computer, which is operated in 5 counties in and 
around Los Angeles by a private non-profit corporation, Commuter 
Transportation Services, Inc. A separate vanpool program is op
erated through a cooperative effort between Commuter Transpor
tation Services, Inc., Crocker National Bank and the Atlantic 
Richfield Company. 

The carpool matching program got underway in early 1974, 
in the midst of the national gasoline shortage. The general 
manager of a local radio station, KFWB, is credited with being 
the prime mover behind the program. 

Commuter Computer has stressed a private sector/governmental 
partnership with funding and technical support provided by both 
segments of the community. However, most of the financial 
support has come from City and County FAU funds, State highway 
funds, SCAG planning funds, general and highway funds of other 
cities and counties, and from private sector contributions of 
cash, professional services and supplies. The City of Los 
Angeles has provided all computer services for the program. 

Commuter Computer has emphasized the employer's role in car
pool matching, handling much of its marketing, promotion and 
information distribution through employers, and by encouraging 
employers to provide incentives for their employees to ride
share. 

A separate corporation, with no assets, was established to 
handle the vanpooling program because of the concern over a 
costly lawsuit in the event of an accident involving a van. 
There are now three different approaches to vanpooling in the 
Los Angeles region: 

• in-house vanpooling (such as 3M) 

• the Commuter Computer Vanpool, Inc., program, in which 
the vans are owned and insured by the Crocker-McAllis
ter Leasing Company, but operated by a driver who has 
full responsibility for the day-to-day operation of the 
vehicle. In return the driver gets free transportation, 
use of the vehicle during off times, evenings and week
ends at a nominal mileage cost, and retention of part 
of the revenue brought in by the ninth fare 

• a new program started by CalTrans in which they find a 
person interested in buying a van and ustng it for 
vanpooling. It is up to the individual to find riders; 
however, if after one year the person is unsuccessful 
and wants to sell his van, CalTrans will reimburse the 
person for 90% of the year's depreciation in the value 
of the van. There is no reimbursement for operating 
losses. 
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Other Factors Influencing Coordination in Los Angeles 

Several persons interviewed in Los Angeles emphasized the 
need for careful coordination on both the policy and technical 
levels in order to successfully achieve interagency cooperation 
and political acceptance. They noted that a strong formal re
lationship among key technical staff, which presently exists, is 
essential. The Metropolitan Transportation Engineering Board 
(MTEB) is such an example. As an ad hoc advisory board to SCAG 
it brings every county, road and public works/city engineer 
official in the six county region together once a month to dis
cuss mutual transportation interests. 

Once this relationship is achieved, thorough technical 
analysis must be done and technical staff must be able to pre
sent elected officials with project objectives, scope and im
pact forecasts. Even then, however, there is no guarantee of 
political acceptance. Such preparation is particularly crucial 
for projects, such as the Santa Monica and San Diego Freeway 
diamond lanes, in which the public is asked to make a sacrifice 
and where the support of elected officials is very important. 

The CalTrans headquarters administration apparently lost the 
respect of both the City and County as a result of the Santa 
Monica diamond lane "failure," and will have to work hard to 
keep future coordination from suffering as a result. Since the 
same technical representatives from the State, City, County, 
etc., work with each other on countless interagency committees, 
mutual respect is an important ingredient for a committee's 
success. Future projects requiring interjurisdictional cooper
ation can be jeopardized by such interpersonal problems. 

A second point made by some Los Angeles transportation 
decisionmakers is the need to keep separate the policy and tech
nical committees. Los Angeles had some bad experiences on 
earlier rapid transit planning efforts that had technical staff 
and elected officials sitting on the same committee. The 
tendency, in that case, was for politics to enter the technical 
analysis and technically unsound alternatives got assembled. 
Sizable sums of money, time and technical effort were consumed 
on analyzing alternatives that had very little chance of im
plementation. 

Observations from the Los Angeles Experience 

The following observations are based on our study of Los 
Angeles transportation operations decisions and interagency 
coordination. 

First, in an urban area whose institutional arrangements 
for transportation operations allocate some responsibility to 
so many agencies, coordinated operations improvements often 
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require a very complex process of negotiation. Many different 
mechanisms have been used to coordinate operations improvements 
in Los Angeles, ranging from the ad hoc problem-solving commit
tee (~.g., uniform traffic controls) to the requirement to pre
pare a document for the federal government (e.g., transportation 
control plan). Coordination in Los Angeles has at different 
times been induced by the County Board of Supervisors, the State 
legislature, the U.S. Environmental Protection Agency and the 
Urban Mass Transportation Administration. 

Second, the creation of county transportation commissions 
rerroves several barriers to coordination by reducing the geo
graphic scale at which coordination is to be achieved from six 
counties to one county, and by giving to the technical staff 
charged with making short range resource allocation decisions a 
political constituency. SCAG's 19 member Executive Committee 
has been an ineffective decisionmaking body. Los Angeles and 
Orange Counties with 90 percent of the Region's population 
have only 10 of the 19 votes on the Executive Committee. Thus, 
the smaller counties have had considerably rrore voting power 
than their population would warrant, frequently to the detriment 
of Los Angeles and Orange Counties. 

Third, it is important to build-up to innovative technical 
projects, such as the Santa Monica diamond lane, by first doing 
simpler projects and gradually developing technical and political 
credibility. By involving all appropriate technical staff from 
the project's earliest conception, the likelihood of a technically 
sound project is increased. Technical staff then have a better 
chance of gaining the acceptance of the elected officials to 
whom they report. The public is more apt to accept a project 
that limits their prerogatives if it is vocally supported by 
their elected officials. Time and money need to be invested 
for education of the public and the media. 

Fourth, operations coordination between the major opera
tors in the region, SCRTD and CalTrans, seems assured now that 
UMTA funds are on the line. Future skirmishes will likely fo
cus on increased competition for state and federal financial 
assistance between SCRTD, the 7 municipal operators and the 
small municiaplities who want local service. Given the amount 
of effort being put into the regional transit improvement pro
gram, purely local services will likely continue to receive 
low priority. 
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MADISON 

The City of Madison, Wisconsin, has a well defined set of 
major institutions which play a role in the coordination and 
implementation of transportation system management and op
erations improvements. Madison, with a 1970 population of 
204,000 is the State Capital, County Seat and home of the Uni
versity of Wisconsin. Agency staffs are small and their respon
sibilities broad. A handful of key individuals with duties far 
in excess of their job titles interact on most transportation 
issues and are accessible and accountable to local officials, the 
public and agency staff. 

Interagency and intergovernmental coordination is facili
tated by close physical proximity. The Dane County Regional 
Planning Commission, City Transportation Commission and County 
Government Offices are all located in the same building adjacent 
to City Hall, the State Office Building and the State Capital. 
The practical consequences of this proximity can be measured in 
time savings, access to information, a highly personalized level 
of communication, and shared staff capabilities. 

The most important factor in Madison's ability to coordinate 
and implement system operations improvements is the existence of 
a multi-modal City Department of Transportation (MDOT) which is 
supported by a strong, transit-minded Mayor and public. Be
cause MDOT has in-house responsibility for traffic operations 
and engineering, public transit, parking, taxi regulation and 
pedestrian and bicycle facilities, it can coordinate diverse 
activities to meet priorities. 

The best examples of this coordination involve the Madison 
Metro Transit System, which the City purchased in 1970 after 
passage of a ref:erendum calling for public ownership, operation 
and subsidies. In seven years, the Madison Metro System has 
grown to provide quality, areawide service. Three factors have 
contributed to this success: 

• a history of coordinated, transit-related traffic en
gineering improvements; 

• institutional and operational coordination between the 
City and Madison Metro; and 

• intergovernmental cooperation in financial support for 
transit. 

Madison has made extensive use of traffic engineering 
techniques to improve transit. As early as 1955, the City 
traffic engineer began supplying bus stops, prohibiting left 
turns, removing parking at bus stops, and constructing 30 foot 
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corner radii. In 1964, stop signing began to emphasize people, 
not vehicle flow. In 1970, the City eliminated through traffic 
from a residential renewal area near the CBD. In 1975, traffic 
signals were progressed around the Capital building to reduce 
auto flow in the inner loop used by transit and to speed auto 
flow around the outer loop. Madison also has instituted parking 
policies designed to increase the attractiveness of transit 
relative to the auto, and a staggered work hours program to im
prove peak-hour traffic flow and increase transit efficiency. 

Madison contracts for the management of its transit sys-
tem with a private firm (American Transit Corporation of St. 
Louis), and operations are conducted through a subsidiary cor
poration (Madison Service Corporation). Since transit workers 
are not City employees, civil service and residency requirements 
are not applicable, and ATC is responsible for labor negotiations. 
Politics is kept out of the daily operations of the system and 
a high priority is placed on efficiency and innovation. 

Operating policy for Madison Metro is established by the 
City's Transportation Commission and Transit Utility Committee 
(the Commission's transit advisory group), under general guidance 
from the Mayor.and Common Council, and implemented by the Di
rector of Madison DOT. The Madison DOT provides staff support to 
the Transportation Commission and Transit Utility Committee on 
operating policy matters .. Requests for service changes are con
sidered by a route Subcommittee of the Transit Utility Committee 
and must be approved by the Commission, the Common Council, the 
Wisconsin DOT and the State Public Service Commission. This 
approval process appears rather lengthy, but all responsible 
agencies are involved, most changes are not major, and approval 
is usually proforma. 

The key to the implementation of operating policy is the 
MDOT Transit Coordinator, who works closely with the manager of 
Madison Metro. The Transit Coordinator, who is a planner with 
a transit operations background, reconciles City policy ob
jectives with the practical considerations faced by the op
erator. He deals with the community, the Common Council and lo
cal legislators or aldermen on transit issues, especially ser
vice changes, and is the chief coordinator for transit-related 
improvements and innovations suggested by the operator. 

Following the City's lead, numerous other governmental 
units and private parties have contributed to the financial 
support of the Madison Metro System. From 1967 to 1970 the City 
subsidized the Madison Bus Company's operations with local 
property tax dollars. Since public acquisition, Madison has ex
panded its operating support for the system and added funds for 
capital improvements; Dane County and the University of Wiscon
sin have also contributed local share capital grant funds. 
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In 1974, the State of Wisconsin initiated an "Operating 
Assistance Program for Urban Mass Transit." Under this program, 
the State provided 2/3 of Madison Metro's 1974 operating deficit. 
Starting in 1976, the system was funded on a general formula 
under which UMTA pays 50 percent of the total deficit, the State 
pays one-third and the City pays one-sixth. Additional op
erating support has come from various parites who have contracted 
with Metro for service, including the Madison Board of Education, 
University of Wisconsin, Cities of Monona and Middleton, Village 
of Shorewood Hills and several apartment complexes. 

DCRPC, the Regional Experience 

The Dane County Regional Planning Commission (DCRPC) is an 
advisory planning body to all local governments in the Madison 
area. As the designated MPO, it has planning, programming and 
coordination responsibilities for the regional transportation 
system encompassing a range of specific improvements supported 
by diverse interests. Overall coordination efforts are achieved 
through the organizational structure of Dane County Transpor
tation Study (DCTS). The DCTS includes a Technical Coordinating 
Committee represented by the comprehensive planning agency, 
transit operators, local governmental units, the University of 
Wisconsin, State DOT and other agencies and the FHWA. Other 
coordination mechanisms include a Citizens Advisory Committee 
and the frequent use of interagency technical staff groups. The 
management of the existing transportation system and the imple
mentation of specific improvements is vested with the governing 
bodies of each of the sixty-one local units of gov~rnment within 
the region, and the Wisconsin Highway Commission.l/ 

In its role as a forum for all agencies and institutions, 
the DCRPC has demonstrated the ability to coordinate conflict
ing groups at odds over the implementation of specific trans
portation projects. By establishing special interagency staff 
and citizen participation committees to resolve specific con
troversial issues, such as the South Beltline Project, DCRPC 
has successfully integrated long range, project level planning 
activities with system management improvements. For example, 
while the South Beltline Citizens Committee made some capital 

1/ In 1976 the DCRPC entered into a Memorandum of Understand
ing with the Madison DOT, pursuant to federal rules for joint 
planning certification, regarding transit planning and imple
mentation on the Madison Urbanized Area. Overall coordination 
of short and long range transit planning and programming is the 
responsibility of the Regional Planning Commission as the lead 
agency, with cooperation and assistance from Madison. Transit 
implementation planning is the responsibility of Madison, with 
cooperation from the Regional Planning Commission~ 
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improvement recommendations for the corridor, it also recommended 
improved transit service through the use of express bus routes 
and perigheral parking lots, and the designation of bicycle 
trails.ll Committees have helped resolve a number of other trans
portation issues, including the transportation consequences of 
the University of Wisconsin's new Health Sciences Facility. 

Clear policy directions for future transit capital and 
service improvements have not yet been established at the re
gional level, thus impeding effective coordination. For example, 
no unified approach has been developed for the identification, 
coordination and implementation of paratransit services, re
sulting in isolated initiatives by each level of government. As 
a first step, Madison DOT would like to extend its taxi regu
lating authority to cover all types of paratransit vehicles. It 
has drafted a new paratransit ordinance which would subject all 
non-regular route services to the same licensing, reporting and 
insurance requirements as taxis. DCRPC in cooperation with the 
State DOT is identifying elderly and handicapped mobility needs 
and all existing transportation opportunities provided by so
cial service agencies. Both the State Department of Administra
tion and the County Highway and Transportation Committee are 
potential participants in paratransit. The County appropriated 
$10,000 to hire a carpool coordinator, and the State is interest
ed in starting a vanpool demonstration project. 

The DCRPC recently initiated the Dane County Transportation 
Re-Evaluation Project to conduct a complete and indepth review 
of existing plans, including their underlying goals, policies 
and assumptions, and to promote a broad public discussion of 
alternative long range transportation plan and short range im
provement program elements.~/ It is anticipated that this inter
agency effort will provide the overall context for continued 
syste:rrwide, multi-modal transportation planning and policy de
velopment, as well as a public mandate for specific facilities. 

One possibility discussed by a Madison official, and to some 
extent promoted by legislation proposed by the Governor, is an 
expanded role for Dane County in the provision of transit ser
vices outside the franchise area of Madison Metro. The County 
Highway and Transportation Committee historically has exercised 
important financial and allocation prerogatives for the County 
road network. The County Board of Supervisors is well represent
ed on agencies, commissions, committees and advisory boards 
which develop transportation policy and plans. A precedent for 

1/ South Be 1 tline Corridor Study, Summary Report, reprinted 
January, 1976. 

21 Toward a New Transportation Plan, DCTS Transportation Re
Evaluation Project, Dane County Regional Planning Commission, 
October, 19 76. 
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countywide transit operations was established when Milwaukee 
County, rather than the City, purchased the local bus system. 

Conclusions from the Madison Experience 

In conclusion, several key points about Madison are worth 
repeating. First, Madison has achieved much of its operations 
improvements through an incremental approach that relies on 
interagency technical staff work and broadly representative 
special purpose committees. Such cooperative efforts are 
facilitated by the close physical proximity of most agencies and 
levels of government involved, and the personalized level of 
communication inherent in relatively small staffs. 

Second, Madison's multi-modal City Department of Trans
portation is an effective mechanism for implementation, coordi
nation and operation of transportation improvements within its 
jurisdiction. The creation of a new mechanism with similar re
sponsibilities in the remainder of the region will likely be 
necessary to achieve fully integrated systemwide management and 
operation. 

Third, the institutional relationship between Madison DOT 
and Madison Metro, including the unique role and responsibilities 
of the Transit Coordinator, are significant factors in the 
successful operation of the City's public transit system. 
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MIAMI/DADE COUNTY 

In early 1974 the Metropolitan Dade County Board of 
Commissioners approved an administrative order creating an Office 
of Transportation Administration (OTA) within the County Manager's 
Office. This office was created "to provide central, top-level 
coordination for the various ground transportation programs and 
activities sponsored by Metropolitan Dade County." The official 
title of the "professional administrator-expediter" hired to 
head this office is Transportation Coordinator. 

Recognition of the need for formal intermodal coordination 
is particularly noteworthy in Dade County, since the County has 
had a metropolitan form of government since 1958. Since 1962, 
the Metro government has owned and operated most bus transit in 
Dade County. Furthermore, the Metro government has control of 
virtually all transportation planning, implementation, regulation 
and operating responsibilities in Dade County (except for Inter
state, Turnpike and State primary and secondary road programs). 

The responsibilities assigned to the Transportation Coordi
nator include:1/ 

• Coordination, monitoring and evaluation of the ground 
transportation activities of the Traffic and Transpor
tation Department, the Public Works Department, the 
Metro Transit Agency, and the Planning Department. 

• Organization, staffing and management of Dade County's 
rapid transit system. 

• Filing grant applications and receiving federal and 
State funds for ground transportation activities. 

• Review, analysis and evaluation of State allocation pro
cedures and the distribution of highway and expressway 
funds as well as funds received directly from federal 
sources through the Federal-Aid Highway Act of 19 73 and 
other legislation. 

• Developm·ent of plans and participation in the development 
program for regulation of taxicab operations as approri
ate and as established by the Legislature. 

The Transportation Coordinator also assists the County 
Manager in the "review and approval of all program budgets, re
quests for change, and amendments which are based on transpor
tation strategies and priorities developed through the coordi
nation process." 

Y Administrative Order No. 9-32, Metropolitan Dade County, 
Office of the County Manager, February 5, 19 7 4. 
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As one of the metropolitan-wide services provided by Dade 
County, the County has operated a mass transit system since the 
Home Rule Charter was adopted. Prior to 1974, this service was 
provided by Metro under the supervision of an appointed Board 
of the Metropolitan Transit Authority. With the passage of the 
Decade of Progress Bond Issue in 1972, and the increasing pri
ority assigned to the mass transit function, and specifically to 
the development of the rapid transit system, the Authority was 
abolished in 1974, and the Office of Transportation Administra
tion established to bring the coordination of all surface trans
portation services with Dade County directly under the County 
Manager. In 1975, the transit management contract was cancelled 
and a staff of County employees hired to operate the bus system 
directly as the Metro Transit Agency. The bus operations now 
function as the Transit System Operations Division of the Dade 
County Transportation Administration. 

The Transportation Administration is comprised of the 
Office of the General Manager of Transportation, two staff di
visions for Equal Opportunity and Finance and Administration, 
and four line divisions including Transit System Development, 
Community Services, Transit System Operations, and Planning and 
Programming. In accordance with Administrative Order 9-32, the 
Office of the General Manager of Transportation is headed by 
the Transportation Coordinator, who functions as the Chief 
Executive Officer of the Transportation Improvement Program. 
Within the policy guidelines of the County Commission, the County 
Manager delegates to this office the authority and responsibility 
for directing the day-to-day application of the Dade County re
sources to carry out the development of the Rapid Transit System 
and assisting the County Manager and the Board of County Commis
sioners in the exercise of the overall management and policy 
making responsibilities associated with the Transportation Im
provement Program. 

The Transit System Development Division has direct line 
responsibility for the Rapid Transit System design and en
gineering. 

The Community Services Division is responsible for, among 
other things, the citizen participation aspects of the rapid 
transit project, including the development and implementation 
of the system of corridor and station group review councils; 
the relationship with the municipalities within Dade County re
garding the Transportation Improvement Program; and citizen 
involvement and community participation in all transit-related 
decisions within Dade County. This Division is also responsible 
for implement:d.ng special transportation projects including the 
maintenance of special carpool parking lots in the downtown 
area, supervision of the provision of elderly and handicapped 
portal-to-portal transportation services by taxi industry con
tractors, and the regulation and rate setting activities 
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associated with the regulation of the taxicab industry in the 
County. In addition, the County regulates and licenses jit
neys, limousines and rental cars. 

The Transit System Operations Division is a division which 
reports to the Transportation Coordinator as the General Manager 
of Transportation, and operates a fleet of over 500 buses on 
line haul and express routes. This division is the Metro Tran
sit Agency, and is the successor t0 the previously existing Metro 
Transit Authority. 

The Division of Planning and Programming is responsible for 
the planning aspects of the Transportation Improvement Program 
in Dade County, including the development of the annual element 
of the Transportation Improvement Program, preparation and sub
mission of the Unified Planning Work Program Grant Application, 
development of models for the forecasting of ridership demands 
through the years 1985-2000, and the evaluation of the effect of 
various aspects of the Transportation Improvement Program. The 
Planning and Programming Division is the primary responsible 
agency for assessment of impacts of the rapid transit develop
ment program and other short and intermediate range improvement 
aspects of the Transportation Improvement Program. 

Street control and traffic engineering in Dade County are 
the responsibility of the Department of Traffic and Transporta
tion (DOTT). A uniform traffic control ordinance is in effect 
throughout the County. The twenty-seven incorporated munici
palities in Dade County have virtually no transportation tech
nical or planning capabilities, and have no traffic engineering 
or traffic control responsibilities. The municipalities (in
cluding Miami) function as "housekeepers" in the transporta
tion arena, doing minor repairs to local streets. 

In early 1977, the Governor of Florida designated a new 
MPO structure for Dade County. The MPO's Governing Board now 
consists of the 9 member Dade County Commission (including the 
Metro Mayor) as voting members, plus 2 non-voting members of 
the Florida Department of Transportation. Four working 
committees and a Secretariat were established to work under the 
direction and supervision of the County Manager. Each of the 
committees is responsible for developing one of the 4 work 
products: Unified Planning Work Program, Prospectus, Transpor
tation Plan, and Transportation Improvement Program. The 
Secretariat will handle the MPO's administrative affairs and 
coordinate the activities of the 4 committees. The MPO in Miami 
is much more management oriented than plan oriented -- a function 
of the area's desire to build its rapid transit system. 

Although Dade County has created an institutional structure 
to ensure program coordination and service integration among 
transportation modes, coordination between the County and the 
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Florida Department of Transportation has been a problem. Several 
factors appear to contribute to this situation. 

1. In 1972, Dade County deleted 72 miles of expressways 
from its approved plan. At the same time citizens 
passed bond issues for a transit system ($132.5 million) 
and arterial street improvements ($113 million). 

2. There is persistent dissatisfaction in Dade County 
with the amount of State gas tax dollars returned to 
the County, and the small amount of State funds de
voted to public transportation (approximately $5 
million out of $400 million in the current FDOT budget). 

3. Florida DOT does not have a major role in the decision
making process for Miami's rapid transit system. 

4. Florida DOT is now a non-voting member of the MPO. 

The formal channels for technical level coordination be
tween Dade County and Florida DOT are the various technical 
committees of the MPO, on which both units of government are 
well represented. However, the former MPO, the Miami Urban 
Area Transportation Study (MUATS) Technical Committee afforded 
the same opportunities for coordination, with no remarkable re
sults. 

There have been two publicized projects on which Florida 
DOT and Dade County have cooperated -- the U.S. 1/South Dixie 
Highway bus and carpool demonstration project and the I-95/N.W. 
7th Avenue Bus/Carpool Systems Demonstration Project. The 
State has also contributed one half the non-federal share for 
recent MTA bus purchases. 

There may be good reasons to hope for better future coop
eration between Dade County and Florida DOT, with the new Mi
ami rapid transit system as a focal point. The new District 
Engineer for Florida DOT in the Miami area has a background in 
mass transit and believes that a State/County partners.hip will 
be necessary "to get things done." Also, Dade County will need 
funds from the State in order to complete the rapid transit 
system. State financial participation could help remove many 
long standing antagonisms. 

FOOT expressed an interest in coordinating State high-
way improvements with the location and design decisions on rail 
rapid transit stations. If Dade County provides the appropriate 
timing and schedule information, then the DOT can schedule high
way improvements to provide good access to the rapid transit 
system. 
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To improve State/County coordination on rail system imple
mentation, Florida DOT has created a new position for a District 
Rapid Transit Engineer, who will coordinate with the Dade County 
Office of Transportation Administration on transit system de
velopment. 

Dade County, which does not include the entire urbanized 
area of South Florida, has also had some problems coordinating 
with its northern neighbor Broward County. Broward, which in
cludes the rapidly growing Fort Lauderdale area, apparently 
lacks the transportation planning and administration capabilities 
of Dade County and is focusing inward on its own internal prob
lems. There are opportunities being explored to coordinate 
Broward bus service with MTA service at a park-and-ride lot in 
northern Dade County, but thus far the Counties have not gotten 
together. Interestingly, a Florida DOT spokesman expressed the 
opinion that a key future role for the DOT may be to bring about 
improved cooperation between Dade and Broward Counties. 

Observations from the Dade County Experience 

In summary, Dade County has an institutional structure for 
multi-modal transportation planning, implementation, management 
and operations that should make transportation administrators 
throughout the rest of the U.S. extremely envious. One person, 
the Transportation Coordinator, has programming responsibilities 
for traffic operations and engineering, bus transit operations, 
rapid transit system development, street and highway construc
tion, taxi regulation, and elderly and handicapped transpor-
tation services. • 

By virture of these powers, the Transportation Coordinator 
can, as a routine function of his job, order the kinds of in
termodal coordination that can require hours of careful nego
tiation and compromise among various agencies and government 
jurisdictions in other metropolitan areas. For example, 
traffic signal preemption to improve bus flow, construction 
of bus turn-outs on local streets, removal of on-street parking, 
reservation of bus only lanes and other similar actions can be 
ordered by the Transportation Coordinator. As construction 
of the new rapid transit system proceeds, local street improve
ments or traffic engineering measures, as well as rerouting of 
buses, can easily be accomplished to facilitate overall trans
portation system efficiency. 

At the present time a lot of human energy in Dade County 
is focused on building a rail rapid transit system. This 
undertaking is the top priority transportation concern in Dade 
County. The public, elected officials and County transportation 
professionals are united to achieve this goal. There is not a 
lot of fanfare and journal articles bragging about coordinated 
management and operations. Perhaps, this is due not only to a 
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consuming interest in building a rapid transit system, but 
also to the fact that after nearly twenty years of Countywide 
traffic engineering/operations responsibility and fifteen years 
of Countywide bus operations experience, multi-modal coordination 
in Dade County is routine and is, therefore, not singled out 
for the blandishments it receives in other metropolitan areas . 

• 
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MINNEAPOLIS-ST. PAUL: THE TWIN CITIES 

The Minneapolis-St. Paul area is often held out to possess 
a desirable model for institutional structure and has implemented 
several innovative approaches to operating urban transportation 
systems. Additional interesting characteristics of the Twin 
Cities are the general ethos of progressive good government and 
the high level of citizen awareness of and competence in urban 
transportation and other issues. The possibility of implement
ing the Twin Cities area regional institutional structure in 
other urban areas is remote, since most regional institutions 
are likely to remain dominated by local elected officials rather 
than governed by regional or state appointed or elected councils. 
However, while it may not be politically feasible to transfer 
the institutional structure or the political progressiveness of 
the Twin Cities to other urban areas, several transferable les
sons come out of the Twin Cities institutional approaches to 
TSM and other operational improvements. 

The Metro Council (MC) is the state created regional body 
with strong regional land use planning and development author
ity. Unlike most regional agencies, the MC's policy is not un
der the control of local elected officials. The Metro Council 
now appoints MTC (transit agency) commissioners, and develops 
the transportation policy plan which the MTC and others are 
supposed to implement. With the strong authority of the MC 
over autonomous local governments, policy level interaction 
with local officials on transportation matters cannot be com
pletely separated from potential controversies between the MC 
and local governments on non-transportation matters. The tech
nical advisory committee in transportation enables the staff of 
all the operating agencies and important jurisdictions to get 
to know each other. 

One analyst has observed that in the Twin Cities region 
the generalized rivalries between local jurisdictions had been 
somewhat supplanted by issues between the respective institu
tions for metropolitan planning and metropolitan implementa
tion. 1/ Certainly, in transit and TSM planning, our inter
views confirmed a high degree of institutional-based rivalry 
between the staffs of the Metropolitan Council who do policy 
planning and the Metropolitan Transit Commission, who do tran
sit planning. 

!/ David W. Jones, Jr., "The Politics of Metropolitan Trans
portation Planning and Programming - Implications for Trans
portation System Management," Institute of Transportation 
Studies, University of California at Berkeley, November, 1976. 

A-39 



• 

Brooklyn Park 

.,, 
w 
z 

l 
f 
·1: 
:, 

~, '' I l-ti94~..-

, 

Minnetonka 

494 

~ 

OJsor, Memorial Hy. 

Lake 
Harriet 

•• , Bloomington .. 

., 

"' ii u 

M'inneaoolis 
I 

35W • 

"' ·= 'ii 
C 

(/) 

' St. Paul 

.; \ Marshall Ave. 

~1 \_. •' 
"' -= 'ii 
C 

(/) 

,-·· 
I 

' 

Mendota Rd. 

Minneapolis 
St. Paul 

International 
Airport 

(Wold Chamberlain Field) 

,,. ' 
,. 

(t 

35E 

" /"I 

694 
St. Paul 

Downtown 
Airport 

(Holman 
Field) 

,, 

LEGEND 

Interstate Hwy 

Other Roads 

/ 

., 



The Metropolitan Council has been given appointive powers 
over the membership of the Metropolitan Transportation Com
mission. However, the Council recently reappointed two MTC 
Commissioners due to outside political pressures, and therefore 
showed they were not necessarily willing to take political 
risks to bring the two policy bodies into agreement. Also, the 
MTC, which currently had its planning staff in offices across 
the hall from the MC staff, moved to a new building. Therefore, 
the interaction level among their respective staffs is likely 
to diminish in the future. 

The reasons for disagreement among MC and MTC seem to re
volve around tltre issue that MC "policy" which is oriented gen
erally towards ridesharing differs from current MTC operations 
which emphasize fixed route bus service, and MC felt its policy 
is not being implemented by the MTC. In the past, MTC and MC 
had fought over transit capital systems. 

In their current dispute, there is not particular blame to 
assign. The Council's policy goals and philosophy hit to the 
heart of TSM policy and call for making better utilization of 
existing facilities by increasing ridesharing, without regard 
to the type of vehicle used or who owns it. The Metro Council's 
policy plan document is a TSM plan, and their most recent TSM 
plan document is a policy plan for TSM. 

The MTC has been assigned the rather difficult task of 
making such policies work, but without the authority to impose 
any drastic disincentives to the use of the single person auto. 
Thus, while it is frustrating to the policy planners that the 
implementors have not done more, it must also be pointed out 
that no other implementing agencies have found the magic for
mula for a comprehensive program of ridesharing which is cost
effective in serving a dispersed travel pattern and is per
ceived as superior to the single person auto by a large per
centage of those who now drive alone. The reasons MTC hasn't 
moved as quickly as some might desire can be explained as well 
by such substantive factors as the difficulty of the task as 
by the institutional factors that MTC is a traditional transit 
agency oriented to regular route bus service improvements. 

In some sense then, the policy goals are currently a bit 
ahead of the practical opportunities for coordinated operating 
improvements, and the lack of performance by the implementors 
is due to more than shortcomings in the institutional framework 
of MTC as the implementor. There seems to be no particular 
reason for considering that a schism between goals and per
formance is undesirable, as long as the schism between the 
policy planners and the implementors doesn't become so great 
that each ignores the other. If such friction leads to 
creative solutions, the region can move forward in innovation 
and implementation. 
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While the MTC and MC have sometimes disagreed, useful 
coordination on several innovative actions has been fostered 
by them and by the City of Minneapolis, the State of Minnesota, 
and private groups and businesses. In several of these actions, 
the MC has been the nominal lead agency or the MTC has been the 
funding agency, but the actual coordinators have been the 
other actors . 

Minneapolis Downtown Actions 

Downtown Minneapolis has implemented numerous improve
ments that enhance pedestrian and transit movement. Among the 
projects already completed are the famous Nicollet pedestrian 
and transit mall, pedestrian "skyways" at the second level 
providing indoor links between blocks, reverse flow bus lanes 
on 2nd and Marquette, and three fringe parking garages. 
Actions about to be implemented include a computer controlled 
signal system in the downtown area which will allow bus pre
emption on three streets and will tie into 650 of the 720 sig
nalized intersections in the City, and a change in bus layover 
locations so that buses will wait at fringe parking lots. The 
lots will charge only 10¢ per day for parking, in addition to 
the 10¢ bus fare. 

Cooperation among the downtown business community and City 
agencies has contributed to the success of many of these proj
ects. The mall had strong support in the business community 
12 years ago, and the concept evolved from just a pedestrian 
facility to include transit. The skyway system was all pri
vately developed by the downtown business community in Minne
apolis (St. Paul's skyways are publicly financed). The skyway 
idea was generated by the Minneapolis Planning and Development 
Department, and implemented by the business interests, who re
alized there were profits to be reaped from the high rentals 
for commercial space along the major pedestrian paths. The 
downtown business community was originally opposed to the bus 
lanes, but the majority of politicans wished to do something 
additional for transit, so the bus lanes were implemented on 
an experimental 90 day basis. The City now plans to make the 
lanes permanent. 

There is a Downtown Council comprised of business inter
ests who are organized into various committees, with City staff 
sitting as members of the committees. On the purely governmental 
side, a key factor has been the good coordination among the 
City agencies themselves, which is facilitated by a City 
Coordinator's office and includes close ties between the Plan
ning Department and Traffic Engineering. 

There is no legal limit on parking spaces in the core, al
though there is some general agreement that there should be. 
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No new major core area parking facilities have been constructed 
in the past 5 years. The downtown ordinance has been changed 
so that parking is not required as a part of new buildings. 
Approval for parking lot uses is relatively easy to obtain, but 
there is an ordinance requiring beautification, paving, and 
fencing for the lots. 

Public Service Options 

Public Service Options (PSO) is a private non-profit con
sulting group which grew out of two other private organizations, 
the Citizen's League and the Upper Midwest Council. PSO has 
attracted competent staff to address issues of increasing ride
sharing programs restricted to a portion of the metropolitan area 
(South Hennepin County). The contract with MTC provides PSO 
with complete management control of the project, and is oriented 
entirely to developing ridesharing for non-CBD work trips, pre
sumably so as never to conflict with current MTC bus services. 

There is a signed Section 13(c) labor agreement for this 
project covering custom subscription buses (MTC drivers), van
pools without paid drivers, and carpools. There will be no 
contracts with taxi companies. The project has no regulatory 
problems, because multi-employer vanpools were exempted from 
regulation by 1976 State legislation. PSO and other public 
and private groups participated actively in the development and 
passage of this legislation. 

PSO developed four potential multiple-employer, ridesharing 
models, which were evaluated for possible implementation. Model 
One envisions a service provided by independent third party 
management under contract to MTC. Public funding would be pro
vided until program revenues exceeded fixed expenses. This 
model has the advantage that it can be set up as a self-sus
taining, replicable package which involves no commitment on the 
part of the employer. It is the best situation from an in
surance standpoint, and the private, third party operator has 
a vested interest in keeping the vans filled and operating 
efficiently. 

Under Model Two, the individual employers would contract 
with third party vanpool management to ~perate the same type 
of services as in Model One. MTC would pick up front end costs. 
Model Three assumes that some existing employer sponsored van
pool programs (e.g., 3M) could be expanded to other employers 
on a shared cost basis. Model Four follows the Knoxville ex
perience, relying on independent van opera tors. Essentially, 
the MTC would provide a van to some willing operator and let 
him set up his own service. 

All four models have advantages and disadvantages. For 
example, the nature and organization of a third party operator 
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is unresolved, as well as the applicability of overtime and 
minimum wage provisions of the Fair Labor Standards Act. 

Experience has shown that vanpool and carpool programs take 
from 2 to 3 months of start-up time at each site. .Unless this 
initial effort is complemented by an ongoing program, the ser
vice will eventually disintegrate. PSO recommended a Phase II 
strategy for South Hennepin County which will consist of a start
up team (PSO) responsible for building service to a critical 
mass, followed by an area office (MTC) which will monitor and 
expand existing service. 

These private actions by PSO tend to fill a portion of the 
gap between the Metro Council's policy planners who have no 
direct implementation responsibilities, and the MTC, which is 
a competent regular route bus operator and knows fixed guide
ways, but has little experience with paratransit or marketing 
analysis. While the MTC is legislatively mandated to provide 
ridesharing programs, they turned over this responsibility to 
the State Highway Department (by contract), because the State 
had a computer. Although Minnesota DOT had been in the car
pool business since the energy crisis, they had no marketing 
data to process in their computer and had been faltering along 
with a public relations program. Thus, a private group with 
strong connections to other influential groups has taken the 
initiative to fill a gap in public institutions' capabilities 
to coordinate operating actions. 

The I-35W Corridor 

The I-35W corridor is 16 miles long, extending south from 
the Minneapolis Central Business District. Since 1969, this 
corridor has been the focus of a denonstration project to test 
the concept of bus priority access to a metered freeway. From 
the outset, the project has been closely monitored and widely 
reported. 

Like other transportation projects in the Twin Cities1/ 
area, I-35W had a project management board (PMB) consisting of 
representatives from the local participating agencies. Initial
ly, the PMB had five members, the State Highway Department, 

l/ Service and Methods Demonstration Program, Annual Report, 
No. UMTA-MA-06-0049-75-2, U.S. Department of Transportation, 
November, 1975. 

I-35W Urban corridor Demonstration Project, Final Report, 
prepared for Metropolitan Council, August, 1975. 

Transit Performance in the I-35W Urban Corridor Demonstra
tion Project. Paper presented a-E TRB lfunual Meeting, January, 
19 77. 
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MTC, City of Minneapolis, Hennepin County, and FHWA (ex
officio), and met on the average of every other month. The 
Metropolitan Council became an official member and the nominal 
lead agency soon afterwards, but didn't change the project's 
basic orientation. Some breakdowns in communication occurred 
between the project and the MTC operations division, resulting 
in occasional route, service and implementation disagreements. 
In general, however, the PMB seems t9 have functioned well as a 
coordinating mechanism. 

Project planning, design and implementation were done by 
a working team which reported to the PMB. The team consisted of 
the Highway Department's traffic manager, consultants to the 
project, and staff from MTC. During the implementation phase, 
a marketing group was added to the team. Between the PMB and 
the project team was a joint project directorship, consisting 
of a State appointee and a representative of the consultants. 
The main line of public communication was by the project 
director working through the City Traffic Department and existing 
City structure. 

Although the metered freeway got some bad press on opening 
day due to equipment failures, complaints ceased after two 
weeks and the project cortinues to have a good public image. 
Evidence of this is the high level of compliance on the 9 metered 
bus ramps with less than one violation per 100 cars. The project 
had been less successful with its one outbound carpool ramp, 
which handles between 70 and 80 carpools in the evening peak 
with an average of 15 violators. In some areas of the corridor 
where capacity constraints exist due to restricted numbers of 
lanes at the southern end, compliance is declining. 

Interestingly, now that close to maximum us.e has been 
made of the metering and surveillance systems to solve capacity 
problems, future priorities for the corridor itself are fo
cused on capital construction. Additional lanes are planned for 
the bottleneck areas. A secondary priority is to establish a 
hardware and phone system link with Minneapolis' planned CBD 
traffic signalization, eventually leading to a direct software 
connection as computerization is introduced to the City's sys
tem. 

There seems to be a general acceptance by responsible 
agencies that the I-35W project is successful and worth dupli
cating in the future. District 5 Minnesota DOT engineers are 
sufficiently impressed to have included meters and special bus 
ramps in the planned construction of I-94. No project manage
ment board is contemplated for this future project other than a 
working relationship with MTC. This illustrates that this type 
of action is now well enough accepted that less coordination 
is needed to apply it elsewhere. 
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Observations from the Twin Cities Experience 

First, coordination of agencies within the same city 
(Minneapolis) can be a most important aspect of a TSM approach. 

Second, once an innovative project is proven, such as the 
I-35W ramp metering and priority bus/carpool project, further 
such projects become routine, and do not require as much coordi
nation to implement. 

Third, strong institutional ties between agencies do not 
necessarily bring about staff or policy level cooperation. The 
MC and MTC are tied together by a policy level appointee pro
cess and had adjacent offices, yet a spirit of cooperation did 
not always exist at the policy level or among their transporta
tion planning staffs. 

Fourth, the Twin Cities policy planning and aggressiveness 
in transit had received a lot of attention, yet auto use and 
auto dependency is among the highest in the nation. This auto 
use is correlated with the high level of affluence of the Twin 
Cities population. Good laws, good policies, good personnel, 
and a strong regional institution have not reduced that auto 
dependency. 

Fifth, the principal coordination activities for specific 
innovative TSM and operating actions have been undertaken by 
citizen's groups, private industry (3M, Cenex, etc.), city 
government, and the Minneapolis DOT, all of which have little 
to do with the uniqueness of the regional institutional 
structure, except that the same citizen forces which created 
those institutions are pushing for TSM and operating improve
ments. 

Sixth, the responsibility for translation between policies 
and practical actions is a very grey area in the institutional 
structure. There has to be some doubt as to what the legisla
ture meant when it mandated that 50% should ride rather than 
drive, and whether or not this policy goal has already been 
met. Similarly, the Metro Council staff and policy bodies have 
pushed a concept of transit oriented to community subareas, 
have roughly broken up the metropolitan region to subareas, and 
have identified what kinds of transit should provide what 
linkages. However, nobody has looked at whether those subareas 
and transit concepts are operationally reasonable. 

Seventh, with their high degree of competance, most Twin 
Cities agencies understand what they must do to coordinate 
innovative approaches with other agencies and jurisdictions. 
It is standard practice for MC, MTC, and the Minnesota DOT, to 
set up a project management board (PMB) and a citizens advisory 
committee (CAC) to deal with actions requiring multi-agency 
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cooperation. PMB's set policy and agree on the work programs 
for each project, and technical staff is assigned to perform 
the necessary work. The key influential person outside MC, MTC, 
or Minnesota DOT is generally the city or county representa
tive(s} for the affected jurisdiction(s}. The chairman of the 
project's community advisory committee (CAC} also sits on the 
project management board. CAC members are appointed by the 
local jurisdictions. 

Thus, most important things are associated with a group 
brought together which represents all the interested parties 
in the decision or the project. This can be accomplished either 
formally by always establishing PMB's and CAC's, or informally. 
The major goal is to involve those with an interest, but not 
to involve those whose interests are non-existent or peripheral. 
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PORTLAND 

In the Portland, Oregon, area there is a contrast between 
the institutional responsibility for coordinating the opera
tion of the urban transportation system and each institution's 
actual influence in coordinating actions. The states and lo
cal jurisdictions are the operators of the highway system and 
Tri-Met, the regional transit agency for three Oregon counties, 
operates the transit system. The coordination of operations 
improvements occurs either between any two operating agencies 
or is regionally based at CRAG, the Columbia Region Associa
tion of Governments. However, the City of Portland is much 
more important in deciding upon actions and coordinating ac
tions than would be apparent from any chart of institutional 
responsibilities. 

All the important institutional actors acknowledge the 
policy and staff level leadership of the City as the initia
tor of changes in major transportation policies, including 
new approaches such as TSM. The City's influence is due in 
part to the dominating personality of its Mayor as a regional 
political actor and to the personality of his chief aide for 
transportation, generally acknowledged to be the most influ
ential staff person from any agency. While policy decisions 
and staff work on TSM and other operations improvements cover 
projects proposedbymany jurisdictions, the general regional 
policy toward operations improvements, as opposed to capital 
projects, has changed recently, and this change was led by 
the City. 

There was excellent institutional coordination in the 
area prior to 1970, since every important institution be
lieved that extensive freeway and expressway construction 
was desirable. The State had built four radial freeways and 
a tight inner belt around downtown, and the City had imple
mented progressive signalization in the downtown and along 
most major arterials. Institutional disagreements tended to 
be oriented to the local jurisdictions all wanting more from 
the State. The region's transportation plan prior to 1973 
called for a nearly ubiquitous system of freeways and ex
pressways through the center city, as well as the suburbs. 
There was no transit element prior to 1973. 

This period of virtually complete agreement between the 
State and local jurisdictions was shattered by a change in 
the City's and other agencies' policies away from favoring 
new freeway construction and towards more reliance on tran
sit and coordinated operational improvements. The important 
City-State institutional relationships were briefly threat
ened by this policy change, but those agencies are once more 
in agreement. Agreement on the desirability of coordinated 
multi-modal operations improvements is the key aspect of the 
new value system shared by the City and State. 
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Portland's transportation planning and implementation 
process is now characterized by City and State policies 
favoring TSM actions and other operations improvements, 
rather than capital investments. The City spearheaded a 
political decision to withdraw a proposed Interstate free-
way, and has successfully worked within the Columbia Region 
Association of Governments (CRAG) to set aside a small por
tion of the federal funds thus made available for TSM im
provements. Most of the proposed TSM actions in the area 
of the formerly proposed freeway will be improvements along 
the arterials designated by the City as major transit streets. 
These will include curb treatments, narrowing of intersections, 
possible signal preemption by buses, and shelter areas. The 
major portion of the funds is earmarked for regional transit 
capital improvements. 

The emphasis on operational actions by the City Bureau 
of Planning and by the City Traffic Engineer applies to all 
of the City's residential neighborhoods and to its downtown. 
The usage of arterial streets is the major focus of the 
City's arterial streets plan, and in the downtown, the City's 
policies and several implemented projects have focused on 
the usage of downtown's circulation resources for transit and 
pedestrians rather than for private vehicles. These include 
a transit mall on two downtown streets, removal of a major 
road which formerly cut the CBD off from its adjacent river, 
explicit policies for the use of each street by transit or 
autos, and a statutory lid on the number of parking spaces 
in the CBD. 

It should be mentioned that in a comparative technical 
sense, there had been a substantial excess of road and 
parking capacity in the Portland downtown. However, it is 
really the excellent coordination between the City Bureau 
of Planning and the City Traffic Engineer which has made 
possible the continued innovation of operations improvements 
in the downtown. 

The formal institutional setting of the transporta
tion committee at CRAG, the Transportation Technical Advi
sory Committee (TTAC), does overlap with the more important 
informal working and decision-making relationships which 
grew out of the process of withdrawal of the Mt. Hood 
Freeway. The personal relationship among the key staff of 
the City and the State are now the most important linkage 
for interaction about all regional transportation issues. 
The same personnel who coordinate the decision process at 
the staff levels attend the CRAG staff meetings as the 
spokesmen for their jurisdictions. 

While the regional agency has provided a forum for 
decision-makers and their staffs, the staff of the CRAG 
has never yet been important to decisions, and key com
promises are worked out prior to the formal committee 
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meetings through the parallel informal web of personal 
contacts. That web of contacts predates the current commit
ment structure, determines who speaks with what weight, 
and sometimes recruits the committee chairman. 

The four important counties in the region -- Mulnomah, 
Washington, and Clackamas Counties in Oregon and Clarke 
County in Washington, are interested in regional activities 
only to the extent that their favored projects are affected. 
Multnomah County had a transit advocate as the representa
tive commissioner, whereas Washington, Clackamas, and Clark 
Counties pushed strongly for regional acceptance of road 
projects in their jurisdictions, at least until this year. 

The regional transit agency, Tri-Met, has not con
sistently pursued a practice of cooperating openly with the 
State and City staffs on major regional transit projects in 
the planning stage. The City and State consider that Tri-Met 
has not managed well on projects of regional significance, 
although they have had success with several aspects of tran
sit service improvements. In the area of major capital 
projects, Tri-Met was outside the general pattern of trust 
and personal credibility which characterizes those relation
ships critical to success in transportation decisionmaking. 

Except for projects and operations in the downtown 
Portland area, there are currently no mechanisms or proce
dures for integrating transit operations planning with insti
tutions outside the transit agency. The lack of mechanisms 
for general coordination, however, has not prevented 
particu£ar transit agency staff from adequately performing 
the tasks which the overall institutional structure has 
explicitly or implicitly assigned to them. 

The transit mall was fostered and carried through by 
the City and the former President of the Tri-Met Board, a 
downtown businessman who ran the agency in its formative 
years and was dismissed from the Board in 1974 by the Gov
ernor because of the Board's conservative policy on spending 
money and expanding service. A special coordinator, chosen 
by the City and Tri-Met, has handled the transit mall, and 
this project has continued towards successful implementation. 
The City Traffic Engineer has maintained excellent downtown 
traffic operations throughout the mall's construction period. 

Tri-Met's various divisions have a well functioning 
internal mechanism for coordinating service improvement 
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planning, operations, and marketing. The agency has worked 
directly with several major employers to institute special 
express buses for their workers. A single Tri-Met staff 
coordinator works with the employers on express buses, car
pools and vanpools. Since the responsible individual handles 
this job well, there are no current pressures from other 
institutions for involvement in these actions. Tri-Met also 
has another competent staff person assigned to elderly and 
handicapped services. 

While most actors and institutions in the area favor 
TSM actions, they do not have similar interests in every opera
tional or TSM improvement. Doug Wright of the City of Port
land has observed that the Portland region's initial TSM ele
ment was a compilation of projects that were already completed, 
underway, or proposed and, thus, a response to the federal 
regulations comparable to that of most other regions. Now, 
however, the City and others are questioning the previously 
implied "goodness" of each proposed TSM project simply be
cause it is a TSM project. Specifically, Doug Wright notes 
that the TSM projects which improve traffic flow in outlying 
areas may tend to induce somewhat more traffic onto the City's 
streets, contrary to the City's interests. Wright suggests 
that the Portland area will carefully evaluate all projects 
including TSM projects, to assess their consistency with 
regional goals. He prefers to identify possible TSM alter
natives to all capital projects, although he recognizes that 
not all projects will have viable TSM alternatives. 

Another very important institutional actor in Portland 
is the public. Wright makes the interesting observation 
that many of the transportation professionals in Poriland 
have for a long time placed high priority on TSM actions and 
understand their usefulness and applicability, but that the 
general public lags far behind in the understanding of 
changes in multi-modal system operations. He suggests that 
extensive marketing efforts and public participation are 
necessary for many TSM actions, and their implementation 
must be flexible or maybe even deemed "experimental" in 
some cases. The City's Traffic Engineer emphasizes the 
importance of demonstrating a real improvement in service 
each time a TSM-type project is implemented, in order to 
avoid a backlash of public recrimination towards the overall 
policy. 

CRAG The Regional Institution 

The Columbia Region Association of Governments (CRAG) 
was created by the Oregon legislature, which mandated the 
membership of Counties and local jurisdiction in the three 
county Oregon area of Washington, Clackamas, and Multnomah 
counties. Other jurisdictions of contiguous counties in 
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Oregon and Washington States may have a voluntary membership 
in CRAG. In addition, the Oregon DOT, the Port of Portland 
(Oregon), Tri-Met (a three county Oregon transit district) 
and the Washington Highway Commission are on the CRAG Board 
of Directors. Voting by the Board of Directors is appor
tioned according to population for the representatives of 
cities and counties. Each Oregon agency has one vote. 
CRAG is the designated metropolitan planning organization. 

Since a regional agency or MPO such as CRAG is governed 
by a Board of Directors of policy makers from member juris
dictions, each of which have their own staff, it is unlikely 
that an MPO staff person can become the day-to-day advisor of 
key policy makers. Rather, MPO staff must develop relation
ships at the staff level, and hope to establish substantive 
technical credibility with the technical managers. 

So far, no CRAG staff merci)ers have entered fully into 
the "in-group" of City and State personnel who have catalyzed 
or negotiated most important decisions, with the exception 
that the technical traffic forecasting person and the TSM 
staff have credibility within their specialities. However, 
some CRAG staff have begun to establish enough personal credi
bility to lead to a larger role in supporting a decision process. 

In TSM, this can be done by slowly changing the region's 
list making response into a planning and decision process in 
which technical and political considerations can interact. 
This will involve the development of new actions and trade
offs, since Portland's initial TSM list does have a political 
history, constituency, and consequent legitimacy. 

While members of the CRAG technical committee responsi
ble for the TIP (and TSM element) professed a professional 
desire to prioritize actions, their job was als© to make sure 
their jurisdictions' projects were included. Technical com
mittee representatives were not empowered by their jurisdic
tions to do any "horse-trading," and they could certainly 
not conclude publicly that another jurisdiction's projects 
were more deserving than their own. 

CRAG has been funded by UMTA Project No. TI-09-0068 
to prepare a prototype Transportation Systems Management 
(TSM) program for the Portland -Vancouver metropolitan area. 
The project is being undertaken by CRAG staff in association 
with a TSM working group composed principally of traffic 
engineers from Oregon and Washington, local jurisdictions 
and Tri-Met. •rhe TSM working group is responsible for this 
work in coordination with the revision of the TSM element, 
and reports to the Transportation Technical Advisory Committee 
(TTAC) composed of principal staff from all jurisdictions. 
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The TTAC reports to the CRAG Board of Directors, whose 
member jurisdictions and agencies have responsibility for 
implementing projects. 

A new TSM staff member at CRAG was charged with the 
responsibility to develop and implement innovative TSM 
planning procedures. Periodic reports of the work activities 
are prepared for UMTA. The new person in the CRAG TSM job 
is, however, politically sophisticated enough to recognize 
where the impetus for regional decisions comes from at the 
staff and policy levels, who trusts whom, and who does and 
does not cooperate with other agencies. 

The approach taken so far in the CRAG staff efforts 
might be characterized as integrative, in that the effort 
is seeking ways to integrate TSM planning with the agency's 
1990 systems planning analyses, and·the TSM project list is 
being analyzed in comparison to present and projected 
transportation system deficiencies. 

The CRAG staff approach has included analyses of the 
relationships between the technical work being done at the 
regional level and the politically oriented list making 
which has characterized preparation of TIP's and TSM elements. 
In the second year of preparing a TSM element, the CRAG 
staff has compiled and mapped the locations of proposed TSM 
projects which can be mapped. The maps also indicate, 
according to current and predicted 1990 road network assign
ments, where there are current and predicted capacity defici
encies, so that these can be related to TSM on a program 
basis. In this way, CRAG has identified major corridors or 
subareas in which TSM actions are being taken, and have begun 
to assess whether there is consistency of needs with actions 
and integration of actions in those corridors and subareas. 
The act of mapping has been very illustrative in assessing 
whether a TSM program or just isolated projects are being put 
together. 

This approach of relating TSM to regional technical work 
on capacity deficiencies may provide the regional institution 
a means to gain credibility as a technical resource for 
operations planning. It may also serve to provide evidence 
to the federal review agencies of the relationship of TSM to 
other planning activities and analyses. It is, of course, 
unlikely that present or projected capacity deficiencies will 
or should become a sole criteria for TSM and other operating 
changes. 
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Paratransit 

Social service agencies in the region have for many 
years provided special transportation services for their 
client groups. In the last several years, the City of Port
land and Tri-Met began discussing a more centralized 
financing and operating commitment from Tri-Met for ser-
vices to the elderly and handicapped. Tri-Met's responsibili
ties have now evolved to include operation of a special ser
vice, "The LIFT" for those handicapped or elderly persons 
within the City of Portland who are unable to use existing 
transportation. For this service Tri-Met uses 12 specially 
equipped vehicles and provides drivers from among its 
operating personnel. A special pass is necessary and is 
given only to those who cannot use the regular route service. 

The "LIFT" initially served only clients of the social 
service agencies, but was expanded to include the gen-
eral public who are unable to utilize regular bus services. 
There has thus been a progressive broadening of cooperation 
on special transportation programs over time. The coopera
tive relationships have evolved from many separate programs 
run by particular social agencies for their client groups, 
to one program for most of the city's social agency client 
groups, to one program for all those unable to utilize 
regular transit. 

Tri-Met contracts with local taxi companies and with 
Buck chair-lift, a special transportation firm, for services 
when the "LIFT" buses would be unavailable or unproductive. 
The "LIFT" emphasizes subscription (repeat) trips, and all 
rides are currently pre-scheduled. There is computerized 
billing to the social service agencies. 

For passengers sponsored by public agencies, the full 
$3.00 cost is billed to the agency. General passengers pay 
50¢, and the rest is made up by Tri-Met funds. Non-profit 
private agency affiliated passengers have their agency billed 
for $2.00, and the organization is responsible for collecting 
a portion, if any, of the costs. 

There are only two taxi companies in the City of Port
land, Broadway Cab and Radio Cab, which used to be one com
pany which was split apart by City anti-monopoly actions. 
Tri-Met set aside $25,000 for the first year of "The LIFT" 
for contracting with taxi companies for additional services, 
and hoped that competitive bidding would hold the costs of 
taxis to Tri-Met below strict meter costs. However, when the 
two firms discovered that joint ventures were allowed by 
UMTA, they submitted a joint bid. No discounts from meter 
rates are provided to Tri-Met. Thus, the monopoly history of 
the taxi business in Portland has helped serve to ensure that 
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paratransit services would not be provided to the public at 
lower rates than regular taxi service. Tri-Met has calcu
lated place-to-place fares in order to monitor what they 
are billed by the companies. The taxi drivers are members of 
the Teamsters' Union. 

Tri-Met also provides financial and planning support, 
if requested, to non-profit suburban agencies in each of the 
counties. Such financial assistance is only provided to 
one such agency per county. There are about thirty social 
service agencies in the CRAG region which provide some trans
portation services for their clients. There are also rural 
transit demonstration projects in the area under 16(b) (2), 
which is managed by the State of Oregon, but for which 
Tri-Met provides the local share and staff assistance. 
A big reason that three out of 45 such projects in the nation 
came to this area was the Tri-Met promise of $20,000 per 
successful local grantee. 

Conclusions from the Portland Area's Experience 

Several conclusions from the Portland area's experience 
with institutional coordination seem to have applicability to 
other situations: 

First, the City of Portland's agencies themselves have 
cooperated extensively and productively on TSM activities. 
This has already led to several innovative actions in the 
downtown, and other operating improvements are planned for 
neighborhood streets. These actions were not brought about 
by any regulations, but by continuing staff efforts to find 
common ground among the City agencies which had not had 
strong ties for several years. The agencies include the 
Planning Burea~Traffic Engineering, and Engineering. In 
both the downtown and the neighborhoods, the Planning Bureau 
has helped initiate policy shifts which have been carried 
forth to implementation by the City Traffic Engineer. Sub
stantial further progress is likely to he made by the City 
itself in operating its street system to favor the movement 
of people rather than private vehicles, whether or not the 
City gets any cooperation from other agencies. 

Second, the lack of cooperative relationships among 
particular agencies has been more of a problem in capital 
investments planning than in TSM and other operating improve
ments. While the situation is at loggerheads on transit 
mode choice in major corridors, the City ann State have 
been more than willing to foster TSM type transit improve
ments. Transit operations planning at Tri-Met has been 
handled competently in several areas, but has not involved 
much inter-agency coordination. 
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Third, with the orientations of the key decision-makers 
being what they are in the Portland area, a TSM approach had 
already been adopted independent of federal regulations. 
It is not certain whether the need to submit documents to 
the federal government has fostered any TSM or other oper
ational strategies or actions. The UMTA prototype study 
has provided an opportunity for regional agency staff to 
contribute positively to TSM decisions. 

Fourth, those urban areas such as Portland's, with 
little congestion relative to many other places, and with 
large amounts of roadway capacity, may tend to have greater 
leeway in managing their transportation system than areas 
with more intensively utilized facilities. Three of the 
most heavily utilized North-South Streets out of the thirteen 
in the downtown have recently been closed to auto traffic, 
yet there is no lack of capacity for downtown movement. 

Many transit or pedestrian-oriented uses of streets 
can therefore be implemented without causing substantial 
negative impacts on those who continue to be auto users. 
Perhaps in ten or fifteen years, that would no longer be the 
case in the Portland area, if the region's forecast for a 
modest growth of traffic occurs by 1990. Therefore, it 
might be most desirable to implement as many TSM actions as 
possible now in cities like Portland, and have the public 
grow used to their existence as a given, and thus forego 
later fights over use of facilities when space may be less 
available. Those who would forecast a shortage of petroleum 
in 15 years will not find it a compelling argument that poli
tical implementation of operations improvements may be easier 
now than later, but changes in vehicle fuels and energy usage 
per car may allow growth in vehicle travel compared to 
today. 

Fifth¥ operating and TSM approaches have an important 
committed policy level spokesman in the Director of the 
Oregon Department of Transportation, a long time advocate 
within the transportation profession of approaches similar to 
TSM, and in the City's Mayor and his staff, whose commitments 
to TSM are political as well as technical. Within this policy 
framework, the technical staff work of the regional agency 
might be adapted to TSM and other operational strategies and 
actions and made relevant to the need for regional and local 
decisions on investment programs. The regional TSM staff 
can become a useful resource in the decision-making process 
if the necessary pattern of allegiances with the City and 
State is solidified over time without alienating the other 
regional actors who are sensitive to City and State domina
tion. 
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SAN FRANCISCO 

The San Francisco Bay Area possesses several special 
features which make regional integration difficult. These 
special features have created unique coordination problems for 
the Bay Area and have led to the develo~ment of innovative 
regional institutional mechanisms in a highly complex insti
tutional environment. 

Intense development in the "City" began early for the 
West, in the pre-auto era. This development, together with 
an unusual extent of water and mountain constraints, led to 
relatively dense, transit-oriented development within the 
City. High density, in turn, was reinforced by the focus of 
rail and port facilities in San Francisco and Oakland. The 
geographic constraints and the rail and port-oriented develop
ment patterns led to a pattern of multi-centered development 
around the shores of San Francisco Bay, inter-connected by a 
small number of intensely utilized, costly transportation 
linkages -- bridges, ferries, railroads, tunnels and high
ways. The existence of these constrained corridors has had 
a strong impact on the development of the institutional struc
ture for operating the urban transportation system. 

This multi-centered development pattern led to a highly 
fragmented metropolitan political structure, with hundreds 
of independent special purpose districts, about a hundred 
cities and nine counties -- with no single politically domi
nant local government. The population of the City and County 
of San Francisco is only about one-seventh of the regional 
population -- a smaller proportion of metropolitan population 
than that of probably any other major U.S. central city or 
county. As a result, transit systems and other local ser
vices evolved separately in each community, or in each corri
dor to the core areas. 

In the last few decades the Bay Area lost political 
power at the State level because of more rapid population 
growth of Southern California. Moreover, the Bay Area be
came increasingly fragmented as San Francisco, Oakland and 
San Jose vied with each other commercially and politically, 
and as the patterns of development and life style became more 
differentiated among different sectors of the Bay Area. 

One consequence of this fragmentation at the regional 
level in the Bay Area is that very often no mechanism existed 
to get things done, unless an impending crisis was foreseen -
a crisis significant enough to convince local governments to 
accept the imposition of a new regional authority. The State 
traditionally has taken little direct initiative in metro
politan affairs, except in matters of concern throughout the 
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State such as highways. When peculiar Bay Area problems 
required regional solutions, the Bay Area had to reach a 
political consensus and appeal to the State legislature to 
establish special purpose regional agencies. 

These special purpose regional agencies have usually 
been given their own multi-jurisdictional tax base and a 
relatively high degree of autonomy. Examples of this pattern 
can be found in several fields -- sewerage, Bay fill and water 
pollution, air pollution, bridges, ferries and transit. 

Although the State has generally not taken direct initi
ative in these areas, the State legislature has had a high 
degree of involvement in overseeing the management and tech
nical performance of these institutions. This involvement is 
partly a reflection of the long tradition of high quality 
work in the California legislative process, but is also due to 
the fact that regional agencies such as BARTO, MTC and others 
have been charged with important, very visible responsibilities 
and have no State executive branch agency to whom they must 
report. 

Examples of the regional special purpose districts that 
came about in this manner in the transportation field include: 

• the Bay Area RaE_id Transit District (BARTO), 

• the nine county Metropolitan Transportation Commission 
(MTC), 

• the Alameda-Contra Costa County Transit District 
(AC Transit) , 

• the Golden Gate Bride, Highway and Trans ortation 
District .G. Transit. 

Another agency, the State Division of Bay Toll Cross
ings, fits this pattern in that it was set up to build 
bridges serving many Bay Area communities using local funds 
(tolls). However, it is a State agency rather than a multi
county regional agency. 

Four other Bay Area organizations with important roles 
in the coordination and operation of multimodal transporta
tion systems are: 

• the Bay Area Council, 

• the Municipal Railway of San Francisco (Muni), 

• the San Francisco Jitneys, 

• the California Department of Transportation (Cal Trans) . 
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Each of these organizations is thoroughly described in 
the following pages. 

BARTD, the Bay Area Rapid Transit District 

BART has been in operation over the entire 72 mile net
work now for more than two years, has recently initiated 
weekend service, and is improving its performance record in 
terms of reliability and coordination. It links most of the 
older core cities and towns, provides added capacity in the 
most congested corridors and generally offers the potential 
for being the principal transportation skeletal structure for 
the Bay Area. Not all of the potential has been realized, 
however. 

A critical flaw in BARTD's creation was the failure to 
provide any mechanism or process for integrating the new re
gional rail system with existing local services. Some 
thought was given to the problem back in the mid-1950's when 
the BARTD organizational structure was being formulated, but 
the problem was deferred to facilitate adoption of the plan 
rather than stir up additional problems by proposing changes 
in local governmental powers or independence of existing 
transit operators. 

A second factor in the regional go-it-alone approach to 
BARTD as an organization was that the rail system was con
ceived and designed almost completely independent of other 
ongoing transportation planning activities. 

During the initial planning and design, the BARTD Com
mission was set up as an independent regional agency with 
protected funding. Its principal relationship with other 
units of government was the selling of the system to gain 
support for the bond issue. 

Until relatively late in BART's construction period, all 
funds came from Bay Area tax bases. Notuntil cost overruns 
became severe and help had to be sought from the State and 
UMTA, did any serious outside review occur. Even then, the 
emphasis was primarily on technology and management rather 
than coordination. Meanwhile, local governments and other 
transit operators had to relate to BARTO almost as com
petitors. 

Current critics recognize that the original plan relied 
far too much on direct walking access in the core areas and on 
park-and-ride in most other areas, including many older de
veloped residential parts of core cities. Across-the-plat
form transfers with the Muni-Metro subway were not provided 
on Market Street. A passenger who wants to transfer from the 
regional to the local service must not only change levels in 
the subway, but must go up two levels, go through turnstiles 
and descend one level. 
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None of the excellent bus-to-rail design concepts used 
in Toronto were incorporated in the BARTO system. No plans 
were made for feeder bus service in some outlying areas which 
had no previous bus service until the system was complete. A 
decade long struggle has continued between BARTO and other 
operators, particularly AC Transit, over reorientation of 
parallel competing routes, provision of improved feeder ser
vice, and transfer arrangements. There is no regional author
ity with sufficient power to force resolution of such issues. 

The Legislature recently reorganized BARTO to provide 
for direct election of board members, largely because of the 
widely held view that BARTO was unresponsive to community 
interests during construction, and that its appointed board 
had been too close to the consultant management team, which 
was blamed for the technical failures and delays in getting 
the full BARTO system operating reliably. After only 2 years 
of elected BARTO board experience, it may be too early to 
draw conclusions regarding its effect on management, operations, 
or coordination. Some observers suggest that there is more 
openness in the board's deliberations, but little indication 
of an increased inclination to coordinate with other operators 
or other public or private groups. Some critics point out 
that there even appears to be a reinforcement of BARTD's 
go-it-alone tradition. 

MTC, the Metropolitan Transportation Commission 

Recognition of the transit coordination problem was in 
large part the reason that MTC was created and gradually 
given strong powers. Initially, MTC was given veto power 
over the use of State and federal grant funds for projects 
which did not conform with its plan and program. Soon after
ward, MTC was given control over the allocation of 1/4 per
cent sales tax funds to transit or highway projects or op
erations within each county. Other powers have been added 
more recently. 

David Jones has made the case that MTC's management has 
been weak in exercising the authority it has.1/ He validly 
points out that MTC is II a constituency-less agency. 11 How
ever, some of his criticism is attributable to being too 
close to the situation (internal staff conflicts exist in 
any agency, particularly one that is involved in issues), and 
some of his criticism is based on the questionable assump
tion that true exercise of authority must result in dramatic 
vetos of plans or public clashes. However, he does receive 

l/ David W. Jones, Jr., Institute of Transportation Studies, 
University of California at Berkeley, The Politics of Metro
politan Transportation Planning and Programrru.ng -- Implica
tions for Transportation System Management. Case Study #1, 
The San Francisco Bay Area, prepared for the U.S. DOT, Novem
ber, 1976, pages 32-36. • 
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support from other observers in the area that MTC could have 
moved more forcefully into transit coordination. 

MTC hasindeed been cautious in exercising its full 
authority. However, it is obvious from interviews with 
various people in the region that MTC has generally been in
volved in important issues, has used its purse string powers 
to improve coordination,1/and has developed a strong support 
from important private groups like the Bay Area Council, from 
various local elected officials and from the Legislature for 
further strengthening of its powers and for adoption of its 
strong financing program. This latter view is supported 
by the fact that MTC was recently given the power to set tolls 
and to allocate excess revenues for the further development 
of public transit and to alleviate automobile-related con
gestion. MTC has apparently obtained enough consensus on a 
specific program to implement this authority. 

Progress on the creation of a stronger transit coordi
nation mechanism, however, has been slow. A Hamburg-type 
federation has been discussed for several years, but other 
than establishment of a voluntary coordinating committee, no 
action was taken until recently. The voluntary committee was 
ineffective, and BARTO even refused to join. Recently, MTC 
prepared draft legislation that would require membership of 
the major transit operators in a Transit Operators Coordi
nating Council with limited powers to assure coordination. 
MTC's legislative initiative has sparked the major operators 
to form a voluntary association on their own without formal 
MTC participation, in an apparent effect to forestall legis
lation of a stronger, mandatory membership association which 
would give MTC more control over coordination. As of this 
writing, MTC is confident that the legislative requirement 
for an association will still be recognized as needed by 
most area leaders. 

Another interesting institutional experiment is MTC's 
"rent-a-planner" program. These planners are hired from 
the labor market through a joint interview selection program 
conducted by MTC and the operator and made available on a 
loan basis to transit operators to accomplish an agreed upon 
work program. The emphasis is on planning for service 
improvements, coordination and integration of operations and 
implementation of service innovations or demonstrations. 

Y For example, MTC used Section 5 funds matched with local 
funds, to bring about transfer systems between Muni and BARTO 
and between AC Transit and BARTO which cuts the cost of the 
surface transit ride in half when transfers are involved. 
See story in Passenger Transport, March 7, 1975, p. 8. 
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Indications are that the "rent-a-planner" program will 
be successful in achieving its objectives and filling the 
gap in operations planning capabilities that most operators 
have. The danger exists, however, that the rent-a-planners 
will be viewed as MTC spies or as an attempt to become in
volved in purely internal affairs of no legitimate concern 
to MTC. The success of such a program clearly depends on 
the talents of the rent-a-planners and the ground rules 
under which they operate. If successful, they could serve 
to help coordinate operations improvements. In fact, if 
very successful, these planners will likely end up on the 
staffs of the operators who originally rented them. 

Golden Gate Bridge, Highway and Transportation District 

The Golden Gate Bridge, Highway and Transportation Dis
trict has been a successful multi-modal operator and inno
vator. Over the last several years it has demonstrated 
quality management and proven performance in terms of rider
ship gains and other measures. 

It is of interest to note that Golden Gate evolved out 
of what had been a single purpose highway bridge authority a 
half dozen years ago, viewed as concerned only with protecting 
the Bridge and the interests of its users and open only to 
big construction solutions to the corridor capacity problem. 

However, expensive new highway or transit bridge and 
tube options came to be recognized as politically and finan
cially infeasible, at least in the near future. The problem 
the authority was confronted with was openly put before the 
Legislature and the answer came back fairly clearly that the 
agency should expand its responsibilities to include bus and 
ferry operations, to use its surplus bridge tolls and other 
revenues in an integrated manner and to plan its long term 
transportation development for the multi-county corridor in 
a comprehensive manner. 

Golden Gate's bridge tolls are now used to subsidize 
ferry and commuter bus operations. Local and federal funds 
are used by the urban counties, Sonoma and Marin, to support 
local services on the basis of a highly refined cost formula. 

Much of Golden Gate's success can probably be attributed 
to the special circumstances and geography, as well as the 
personal competence of its management. It benefits from 
having a politically-responsive board of which at least a 
majority are elected officials representing a well informed, 
well educated constituency, characterized by a high degree 
of environmental sensitivity and an awareness of the impor
tance of transportation decisions to the area. 
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Golden Gate might serve as a model wherever the oppor
tunity exists to create multi-modal agencies in a major sec
tor of a large metropolitan area. Its subregional scale makes 
it much easier to manage as a truly multi-modal organization. 
A good revenue-producing source, the flexibility to adjust 
all fares and tolls, and direct involvement of local elected 
officials are also essential ingredients to Golden Gate's 
success. 

AC Transit, the Alameda-Contra Costa County Transit District 

AC Transit was created (about the same time as BARTD) 
to take over the failing private Key System, which provided 
local service in the two counties and commuter service to 
the City of San Francisco. The Legislature provided that 
the local property tax, up to a specified limit, could be 
used by AC after initial approval of a local referendum 
authorizing the take-over. 

Direct election of transit board members is an experi
ence that is unique to the Bay Area. AC Transit, which has 
long been nationally recognized for quality management and 
performance, has had direct elections since its beginning 
in the late 1950's. It is not entirely clear that AC's suc
cess can be traced to this factor, however. AC's direct 
taxing authority is perhaps a more important factor, but a 
power that they would probably not have been granted by the 
Legislature if board members were appointed. Many ob
servers also attribute a large part of AC's success to its 
quality of management, and in particular to General Manager, 
Alan L. Bingham. 

AC Transit's more successful accomplishments include: 

• Holding ridership losses to a minimum during the 
1960's while almost all other major systems in the 
country were experiencing major losses. AC actu
ally achieved an overall gain in ridership for the 
decade. 

• Developing a very high quality maintenance system 
that is well respected in the industry. A result 
has been an excellent record of equipment reliabil
ity. 

• Being one of the first systems to extensively use 
bus-on-freeway express commuter service. The ser
vice is of such high quality and efficiency that it 
continues to serve almost as much Trans-Bay rider
ship as BARTD, which provides the fastest line-haul 
rail transit service in the nation in the three 
principal corridors of the AC Transit service area. 
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• Operating the highly successful service through the 
special lanes and metering system on the Bay Bridge, 
a major factor in its attracting trans-Bay rider
ship. 

• Continuing to enjoy solid popular support, a fact 
that is well documented by Zwerling in his compara
tive study of the BARTD and AC systems. 1/ 

The Bay Area Council 

An important consequence of the political fragmentation 
in the Bay Area has been the emergence of strong regional 
leadership outside of the formal governmental structure -
most notably in various committees of the major regional 
corporations, the Bay Area Council, the League of Women 
Voters of the Bay Area, and environmental and other commu
nity groups. The Bay Area Council (BAC} is a particularly 
important group. 

The BAC was created in 1945 by Bay Area corporate lead
ers. Its stated purpose has been to promote regional aware
ness, leading primarily to a unified approach to the economic 
development of the region. Early in its history the Council 
devoted much of its program to regional transportation sys
tems, and was a strong advocate for the creation of BART -
as a means to integrate the Bay Area as a single economic 
unit. After BART was created, the Council devoted much of 
its program to the establishment of single purpose regional 
agencies, dealing primarily in the environmental field. How
ever, most recently, the Council is concerned with the pro
liferation of these agencies and the lack of reconciliation 
of policy. The Council's most recent focus has been toward 
coordination among, and ultimately, consolidation of the 
numerous special purpose regional agencies. The Council no 
longer views itself as an economic development organiz.ation, 
but as one involved in better regional decisionmaking and 
the reconciliation of public policy, including but not lim
ited to economic vitality. 

BAC was originally a purely business-oriented organiza
t16n. It was seen by some observers as a means to facili
tate the development of downtown San Francisco as the busi
ness headquarters for an integrated Bay Area economy -- the 
Manhattan of the Pacific. However, in recent years BAC has 
broadened its base of committee participants to include aca
demics, environmentalists and other region-minded persons. 

1/ 
Stephen Zwerling, Mass Transit and the Politics of Tech

nology, a Study of BART and the San Francisco Bay Area, 
Praeger Publishers, New York, 1974. 
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BAC has developed a reputation for thorough, objective 
and creative work toward such goals, serving larger business 
interests in an open, constructive manner, in collaboration 
with other interests having similar concerns. Because of 
its open, deliberate style and the involvement of other re
gion-minded interests it has maintained its effectiveness 
and has generally avoided being identified as a self-serving 
mechanism of business. 

The ".Muni"and the City of San Francisco 

The "Muni" (San Francisco Municipal Railway) operates 
the Bay Area's largest transit system (seventh largest na
tionally), almost entirely within the small confines (42 
square miles) of the city limits. It is one of the nation's 
densest networks of service, involving buses, trolley coaches, 
cable cars and streetcars, which are being replaced by a new 
light rail system which will operate in the existing tunnels 
and the new Muni-Metro subway on Market Street. 

Muni is viewed as an archaic institution by many ob
servers. Its management has been criticized for inability 
to motivate staff, hire quality personnel, perform quality 
maintenance or deal firmly with labor. Yet, the system has 
maintained high ridership levels by comparison with other 
cities, and has kept sufficient voter support to maintain 
very low fares (25¢ with free transfers) and a high level of 
subsidy from local tax base.1/ 

The City and County of San Francisco lack an integrated 
transportation agency structure. The potential for accom
plishment of operations improvements through traffic manage
ment in the City appears substantial, but is handicapped by 
the dispersal of transportation responsibilities within City
County government. The City has a constituency that should 
be arnong the most receptive to management of auto use and the 
provision of priorities for surface transit (particularly 
over suburban auto users). However, each of the agencies re
sponsible for aspects of transportation, traffic control, reg
ulation and enforcement and associated public works has a 
high degree of autonomy from each other and from elected 
leadership. The fact that a fair arnount has been accomplished 
tends to obscure what the real potential in the City might 
be under an improved institutional structure. 

1/ As of 1975, San Franciscans were paying about $110 per 
capita for total transit subsidies, believed to be the high
est in the country. 
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San Francisco Jitneys 

A unique San Francisco institution is the Jitney Owners 
Association, a membership corporation comprising about 90% of 
the one hundred or so jitney drivers in the City.1/ The Asso
ciation represents the jitney drivers in all regulatory deal
ings with the Taxicab and Jitney Detail of the City Police 
and on all policy matters with the City and County Board of 
Supervisors and other City agencies. The Association also 
provides a dispatching service and acts as a forum for drivers 
to develop policy positions and accomplish some self regula
tion. 

Jitney operations grew at a rapid rate throughout the 
country in the years before the first World War, but were ap
parently regulated or otherwise forced out of business in most 
cities through the power and competition from the much larger 
and more influential street railways and their associated in
terests in banking and utilities. In San Francisco, public 
take-over of street railways began in 1911, earlier than in 
any other U.S. city. Public involvement in electric power 
supply and distribution also began early in the region. Thus, 
even though business interests in these sectors were powerful, 
their ability to eliminate competition from jitneys was prob
ably offset by the available public sector technical expertise 
and knowledge in the field, together with a San Francisco tra
dition of well organized and informed neighborhood groups which 
participated actively in elective politics and in public forums 
of all types. 

Strong competition continued, however, as what is now 
Muni took over private streetcar operators. Increasing sub
sidies and tight regulatory ordinances have diminished the 
jitney fleet from a peak of about 1400 to the present 100 or 
so. Their future is threatened by the policy of heavily sub
sidizing transit, by increased competition from BARTO along 
the same route the jitneys operate, and by the continuing 
negative posture of Muni's management. It was the opinion of 
some staff analysts in the Bay Area that jitneys are efficient 
because of wage scales, part time operations, etc., and that 
they could probably operate profitably in several additional 
parts of the City of San Francisco, thereby reducing the def
icit of regular transit operators by providing supplementary 
peak period capacity. 

1/ The San Francisco Jitneys, a student paper by R. A. 
Balknap at tfie University of California at Berkeley; March, 
1973; original is in MTC library in Berkeley. 
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The California Department of Transportation (CalTrans) 

CalTrans' District 4 has a mixture of laudatory success, 
primarily in bus priorities on freeways and bridges, and un
realized potential due to institutional limitations. A good 
argument can be made that District 4 has progressed with a 
rrore deliberate style, than has the Los Angeles District of 
CalTrans, which has received rrore attention in publications 
because of the level of controversy and the larger scale of 
its major projects. 

Unfortunately, there apparently has been some needless 
competition at the staff level between MTC and CalTrans over 
region-level transit responsibilities -- needless because it 
seems apparent that a very workable and complementary split 
of staff talents exists: MTC in finance and coordination of 
operators and planning, and CalTrans in engineering, street 
and highway operations and coordination between transit and 
highways. 

If top management in Sacramento had exerted their au
thority in District 4, it is conceivable that significantly 
more could have been done because of the political vacuum, 
the staff capabilities and the opportunities that exist. 
CalTrans, however, has not had the leadership it needed nor 
the encouragement from other regional groups to make use of 
the staff capabilities it has to offer. CalTrans District 
staff have not had a great track record in dealing with local 
elected officials on freeway issues and have tended to shy 
away from playing a leadership role. 

A weakness of CalTrans organization is that the Districts 
lack a single, high level person responsible for public trans
portation. Although only a small proportion of District 4 
responsibilities at present are related to public transporta
tion, it is a growing proportion and could probably be greater 
if the proper organizational structure existed. This has 
occurred in many similar circumstances, including CalTrans 
Sacramento headquarters. At present, many CalTrans staff who 
must deal with public transportation are forced to view those 
responsibilities as secondary to other duties. 

Recently, CalTrans has been designated by MTC and the 
affected three counties to negotiate for improvement of the 
Peninsula commuter service. Southern Pacific wants to aban
don the service, but CalTrans and local jurisdictions oppose 
the abandonment. 

A-66 



Observations from the San Francisco Experience 

The following observations on institutional coordination 
summarize our study of San Francisco. 

First, the history of development and geographic con
straints in the Bay Area have produced a situation in which no 
local jurisdiction has been able to establish itself as domi
nant in the Region. This absence of a dominant jurisdiction 
has made political coordination difficult to achieve; hence, 
there has been no political institution on which to base trans
portation coordination and it will be difficult to provide MTC 
with a true political base. The reluctance of the Bay Area's 
numerous transit operators to accept overall policy and program 
direction from MTC is understandable -- there is a perceived 
threat of reduced power over their actions as individual op
erators and possibly reduced service quality in particular 
areas if the operators band together under the direction of an 
umbrella agency. The several operators have resisted external 
efforts to establish a formal coordinating mechanism and can 
be expected to continue to do so. 

Second, by planning the BARTD system without coordinating 
with other operators and ongoing planning activities, the Bay 
Area created many barriers to system integration that may nev
er be overcome. Direct election of the BARTD Board has not 
yet produced any apparent better coordination with other in
stitutions. 

Third, by providing a public transit agency with a guar
anteed source of annual revenue and an elected board to pro
vide policy guidance, as with AC Transit, a jurisdiction may 
increase its chances of obtaining high level transit service 
with quality management. 

Fourth, MTC (which is similar to RTA in Chicago) is a 
possible mechanism to encourage coordination among transit op
erators, and is probably the safest in the sense of being 
relatively more acceptable to Bay Area political jurisdictions. 

Fifth, the Bay Area's institutional structure for plan
ning and decisionrnaking must go through significant evolution 
before a satisfactory model process is achieved. The re
gional decisionrnaking framework is still highly fragmented 
and not conducive to decisive action. Although the current 
environment is probably not one in which a BART system deci
sion could be made, it may be a good environment for incre
mentally approaching finely tuned solutions which are well 
tailored to the diversity of community interests. 

Sixth, incremental operations improvements in the Bay 
Area might be easier to achieve and have a larger impact if 
CalTrans and MTC would operate more effectively at the 
staff level. 
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TORONTO 

Some successes in coordination of transportation system op
erations in Toronto have resulted from the regionwide context 
for transportation planning, financing and operations that has 
evolved under the umbrella organizations of Provincial and Metro
politan government. This governmental structure is supplemented 
by special purpose operating institutions, which have sufficient 
independent authority to manage, maintain and expand the trans
portation system. Coordination between institutions and levels 
of government is aided by the existence of special purpose com
mittees of broad composition and varying longevity. 

Unlike in the United States, the Canadian Federal government 
provides alrrost no direct financial aid for transportation ei
ther to the Province of Ontario, a governmental unit similar to 
an American state, or to local municipalities. Some federal 
funding is available through the Transportation Development 
Agency of the Ministry of Transport for urban transportation 
demonstration projects or projects of a research nature which 
would advance the state-of-the-art. 

The Provincial government is responsible for planning and 
providing an integrated and balanced transportation system. It 
discharges this responsibility through its Ministry of Transpor
tation and Communications, as well as through. the delegation of 
powers and responsibilities to metropolitan, regional and munici
pal governments by specific Provincial enabling legislation . .!/ 
Through its Transport Ministry, the Province plays a strong role 
in financing projects and operations, in construction, mainte
nance and transportation research, in long-range planning, and 
in the financing of commuter transportation services through 
the Toronto Area Transit Operating Authority (TATOA). 

The Metropolitan Toronto Government was created in 1954 and 
is based on a two tier concept: local municipalities cooper
ating to provide common services through a second level council 
of local representatives. The Metro Council is comprised of 38 
members -- the chairman, 12 representatives of the City of 
Toronto, and 25 representatives of the five suburban Boroughs in 
a ratio roughly proportional to their populations. The chair
man is not directly elected, but is appointed by the Council 
members. Within this jurisdiction and subject to specific 

l/ See Transportation Organization in Metropolitan Toronto, 
The Royal Commission on Metropolitan Toronto, April, 1975, 
Chapter 3, page 33, for a description of key provincial legis
lation related to municipalities, transportation and metropoli
tan government. 
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powers delegated from the Province, the Metro Government is 
autonomous and its Council is the focus of transportation de
cisionmaking. However, a body of 38 members certainly cannot 
be the coordinating mechanism for operations improvements. The 
Metro Council's committees, commissions and departments are the 
working mechanisms through which transportation policies are 
formulated and carried out. 

The Metropolitan Toronto Role in Operations 

The principal transit institution in Toronto is the T0ronto 
Transit Commission (TTC). Founded in 1921 as the Toronto Trans
portation Commission to operate all public transportation in the 
City of Toronto, except steam railways and taxis, its mandate 
and management have changed dramatically in recent years. The 
TTC was originally an independent, self-sustaining, business
minded body. 

When Metropolitan Toronto was created, it acquired TTC 
along with the right to appoint the Commissioners, whose number 
was increased from 3 to 5. TTC's service area was expanded to 
cover the entire Metropolitan area (from 35 square miles to 244 
square miles), and it was directed to "consolidate and coordinate 
all forms of local passenger transportation -- and to plan for 
the future development of such transportation so as to serve 
best the inhabitants of the Metropolitan area."Y 

From being a legally and politically autonomous transit 
body, the TTC has in recent years come more directly under the 
control and influence of the Metro Council. The membership of 
the Commission presently consists of the Metro chairman, two 
elected officials, and two citizen members who are often former 
municipal politicians. Some policy and planning responsibilities 
are now shared with other Metro Committees, in particular the 
Transportation Committee which is also responsible for the Roads 
and Traffic Department, and the Planning Committee, through 
which the Metro Planning Department reports. 

TTC, which owns and operates the subway, trolley coach, 
streetcar and bus routes, has the power to set fares and make 
operational decisions by itself. However, fare levels are 
effectively controlled by what the Metro Council and the Pro
vince are willing to pay toward operating deficits. Likewise, 
Council approval is required for all capital projects receiving 
Metro funding. TTC also must report to the Metro Transporta
tion Committee before implementing certain types of surface 
transit improvements, such as express bus lanes. 

1/ The Municipality of Metropolitan Toronto Act, 
19 70 1 C • 29 5) • 
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TTC works closely with the Roads and Traffic Department and 
the Police Department to implement service changes. Since 1972, 
these agencies have cooperated on the implementation and mon
itoring of four experimental express bus lanes. They have pro
duced joint reports on the results of these experiments, and 
have worked to formulate recommendations for expansion of the 
reserved bus lane system in conjunction with street widenings 
and other improvements. 

Because planning and operations frequently intertwine, both 
TTC and Roads and Traffic participate in transportation planning 
activities with the Metro Planning Department. Such joint 
efforts usually involve innovative or short-term transit op
erations improvements or the development of new policy direc
tions.1/ Metro Planning also coordinates with TTC in all trans
portation activities affecting land use. For example, the incre
mental extension of the Yonge Street subway since 1964 was 
planned to encourage high density, clustered development in 
close proximity to subway stations. Land declared surplus af
ter subway construction has been made available for development 
through long-term leases. Toronto hopes to pay off the capital 
cost of the right-of-way (about 10% of the entire subway cost} 
within 20 to 30 years using this long-term lease policy. 

Since TTC is a multimodal institution, a great deal of 
internal coordination takes place in terms of management, route 
planning, schedule changes and efficiency measures. The best 
examples of this coordination involve the physical integration 
of bus and subway modes at transit stations. Toronto has pio
neered in the design and operation of transit transfer facili
ties. Out of 113 surface routes, 99 make one or more connections 
with the two subway lines. When the new Spadina subway line 
opens, it will also be fully integrated with the surface system. 

The Metro Licensing Commission regulates taxicabs, and to 
a minor degree, public off-street parking. Within the City of 
Toronto, off-street parking is primarily the responsibility of 
the Toronto Parking Authority and the private operators. Taxi 
operations and parking regulations are not well integrated 
with the operations responsibilities of the TTC, Metro Transpor
tation and Metro Planning Committees. 

There is a limit of one taxi for every 975 persons; licenses 
are difficult to obtain; and ridesharing is prohibited by local 
ordinance. Although some initiatives have been made to restrict 
CBD commuter parking, no explicit metropolitan parking policy 
exists, and there is no institution which would effectively 
carry out such a policy. 

1/ Surface Transit Improvements, Toronto Transit Commission, 
Report No. 27, Marcli 25, 1977. 
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The initial conception of many multimodal projects in 
Toronto occurred in a temporary institution called the Metro
politan Toronto Transportation Plan Review {MTTPR). Established 
in early 1972, the MTTPR was funded and staffed by both the 
Provincial and Metropolitan Governments. Its mandate was to 
study short-term improvements, long-range planning options and 
specific transportation facilities, and the issues and policies 
in each of these three areas. 

After more than two years of staff and consultant work, 
supplemented by a public participation program and many public 
meetings, the MTTPR was completed and its responsibilities 
transferred to the Metro Toronto Planning Department.1/ Many 
of the short-term operations improvements studied, such as 
staggered work hours, express bus lanes, and paratransit inno
vations, were subsequently implemented in Toronto on an experi
mental basis and are key elements in the operating agencies' 
plans for future surface transit improvements.2/ Other innova
tions, such as the TTC Surface Vehicle Monitoring and Control 
System, have been conceived by individual agencies and supported 
by interagency study teams.3/ 

Numerous interagency committees exist to coordinate the 
transportation planning and operations activities of different 
agencies and levels of government. The longevity of these 
coordinating committees varies: some last only a few years while 
others have existed since 1954.!/ 

One particularly effective committee has been the Metropoli
tan Toronto Traffic Conference. Comprised of technical officials, 
elected representatives, and members of private organizations, 
the Conference advises the Metro Council on proposed traffic by
laws, amendments and matters of policy affecting pedestrian and 
vehicular traffic. Its objectives are to coordinate public 
and private actions, reconcile views on matters of policy, and 
more clearly determine the community and public interest. 

l/ Choices for the Future, Summary Report No. 64, Metropoli
tan Toronto Transportation Plan Review, January, 1975. 

2/ Op. cit., Surface Transit Improvements. 

Technical Report: Surface Vehicle Monitoring and Control 
Study, Peat, Ma:rwick and Partners and Toronto Transit 
Commission, March 4, 1974. 

Op. cit., Transportation Organization in Metropolitan 
Toronto, p. 29. 
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The Provincial Role in Operations 

Because the Province of Ontario, through its Ministry of 
Transportation and Communications, administers a comprehensive 
urban transportation subsidy program, its influence over broad 
policy issues and systeillW'ide integration is pervasive. Ontario 
initially became involved in transit financial assistance to 
municipal governments in 1964 with contributions to the con
struction of the Toronto subway. Since then, the scope and 
amount of funding programs has increased dramatically and in
cludes operating assistance, surface capital assistance, rapid 
transit capital assistance, support for demonstration projects, 
study assistance, and implementation of GO Transit services in 
the Toronto area. 

The Ministry is attempting to develop new methods for al
locating subsidies in an equitable, consistent and predictable 
manner, without intruding on each municipality's ability to 
tailor the operations of its system. Effective January 1, 1977, 
the Ministry initiated a new strategy for transit financing 
based on a theoretical revenue/cost ratio for each of the 56 
municipally owned and operated transit systems in the Province.1/ 
The strategy provides that the Province will pay 50% of the the
oretical net operating cost (operating deficit) computed from 
the theoretical revenue/cost ratio or target assigned. For ex
ample, the Province would pay 20% of operating costs for a mu
nicipality whose revenue/cost target was 60%. If the munici
pality achieved a higher revenue/cost ratio than the target 
(e.g., 62%), then the Province's share would remain at 20% 
while that of the municipality would drop to 18%. Failure to 
achieve the target would require a greater contribution from 
the municipality than from the Province. 

The existing strategy with respect to Metro Toronto pro
vides that the Province will pay 13.75% of operating expenses 
which when matched by the municipality should be sufficient to 
meet the operating deficit. The other 72.5% should come from 
the farebox. The same ratios apply to increases or decreases 
in operating costs, so the operator's attention is directed to 
making the maximum use of existing resources, including plan
ning and system management, marketing, monitoring, pricing, op
erational strategies and overall coordination. All revenues 
accrue to the municipal account. The Province intends to use 
this allocation formula and related overall performance cri
teria as a means to encourage transit productivity. 

l/ NOTE: In the absence of a specific determination of what 
constitutes a reasonable rate of return from the farebox, the 
ratios selected were based on the historical performance of 
transit in cities classified in order of population. 
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In 1974, the Province created the Toronto Area Transit 
Operating Authority (TATOA), which reports directly to the 
Minister of Transportation and Communications. TATOA is a 
voluntary association of the regional municipalities that en
compass the Toronto-oriented commuter corridors. TATOA's basic 
responsibilities are to: 

• provide inter-regional transit services, primarily be
tween Metro Toronto and its surrounding regional 
municipalities; 

• coordinate regional and inter-regional service; 

• provide information and assistance in this coordination; 
and 

• study the design and operation of a regional transit 
system. 

Unlike TTC, TATOA does not directly operate transit ser
vices. The GO Transit services administered by TATOA are op
erated under contract by Canadian National Railways, Gray 
Coach, and Travelways, with the Authority having overall manage
ment and monitoring responsibilities. The Province pays 100 
percent of operating costs. 

The TATOA Board is comprised of the chairman from each of 
its member Municipal Councils. The chairman of TATOA, however, 
is a Provincial appointee. The fact that the chairman of the 
Toronto Metropolitan Council sits on both TATOA and the TTC 
tends to facilitate cooperative arrangements between the Authority 
and the TTC. Thus far, these arrangements have focused on the 
elimination of duplicative services, the provision of physical 

.1 facilities and schedules to facilitate transfers, primarily at 
subway and commuter rai.l stations, and the establishment of a 
centralized telephone information service. A coordinated fare 
and ticketing system is being negotiated. 

Observations from the Toronto Experience 

The following observations are made about the effectiveness 
of institutional arrangements in Toronto. 

First, the Toronto Transit Commission's control over sub
way, trolley coach, streetcar and bus operations leads to a 
well-integrated, well-coordinated public transportation system. 
This single agency control greatly facilitates the coordination 
of routes, schedules, fares and transfers so that inconvenience 
to the riding public is minimized and individual transit modes 
serve the market segment for which they are best suited. 
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Second, having the Toronto Transit Commission, the Roads 
and Traffic Department, the Police Department and the Planning 
Department all under the Metro Council umbrella significantly 
enhances the opportunities for coordination of transit, high
ways and land use planning. Nevertheless, TTC must report to 
the Metropolitan Transportation Committee before implementing 
certain surface transit improvements, presumably to ensure that 
the Committee's Roads and Traffic Department has the opportun
ity to make sure traffic operations will not be adversely af
fected. 

Third, the use of interagency and intergovernmental co
ordinating committees, both ongoing and ad hoc, has proved to 
be a useful mechanism for expediting the transportation deci
sion purposes. Some of these committee structures, such as the 
Metropolitan Toronto Traffic Conference, have elected officials, 
private representatives and public agency technical staff in 
their membership. 

Fourth, the transit financing strategy which was recently 
put into effect by the Province of Ontario, appears to be an 
effective mechanism for inducing greater efficienc~- and better 
management practices in municipal transit operations. Ineffi
ciency will cost local governments significantly more than it 
will cost the Province under this strategy. 

Fifth, the creation of the Toronto Area Transit Operating 
Authority is an explicit attempt to coordinate intra-regional 
and inter-regional transit operations, with oversight from the 
Province of Ontario (read state). The fact that the Toronto 
Metro Council chairman sits on the TATOA Board and on.the TTC 
enhances the likelihood that coordination will actually occur. 
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GOTHENBURG, SWEDEN 

In August of 1970, the City of Gothenburg, Sweden, im
plemented a highly publicized form of traffic rerouting 
known as compartmentation. This City of 450,000 inhabitants 
divided its central business district {CBD) into five zones, 
and prohibited crossing of borderlines between zones by any 
vehicles except public transport and emergency vehicles. 
Vehicular traffic to and from a zone must use the entrance 
and exit to a ring road around the CBD. Within each zone 
traffic patterns were not changed. 

The traffic rerouting scheme grew out of studies under
taken in the late 1960's to evaluate a possible underground 
rapid transit system and other options for improving pub
lic transportation. These studies recommended that highest 
priority in the short run be given to a traffic regulation 
scheme for the CBD.1/ In the early 1960's, a traffic re
straint scheme patterned after a successful one in Bremen, 
West Germany,had been recommended by public transportation 
officials, but no action was taken on the proposal at that 
time. By the late 1960's, City officials were alarmed about 
the environmental consequences of traffic congestion in the 
CBD area. 

The traffic rerouting scheme was based on decisions made 
by the City Planning Board and the Traffic Regulation Board, 
after they had conferred with other municipal boards. A 
special commission with representatives from the City Planning 
Office, the Street Office, the Transport Authority and the 
Police was assembled to carry out the details of the plan.2/ 
No approval was needed by the Municipal Council or other -
political bodies above the board level. However, after three 
months, the Municipal Council gave official approval to the 
rerouting, making it permanent. 

The central management body in the City of Gothenburg is 
a fifteen member Municipal Board which develops policy 
guidelines arid overall planning strategies for the municipality. 
Seven members of the Municipal Board are full time public 
officials known as executives, one of whom is responsible for 
"Transport and Economic Life." Policies are formulated in 

1/ Bo Blide, Tony May and Njal Arge, "Case Study Report on 
Gothenburg, Sweden," Group on the Urban Environment, Organi
zation for Economic Cooperation and Development, Paris, 
October 20, 1976. Restricted. The information in this dis
cussion is drawn from their report, which contains more de
tail on the traffic routing scheme and other operations 
changes undertaken in Gothenburg. 

'!:_/ Ibid., page 5. 
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activity areas (e.g. transportation or housing), and pro
grams for those areas are worked out by program comrni ttees, 
whose chairmen are the executives (i.e.Municipal Board 
members) in charge of that particular activity area. The 
various functional programs are coordinated by the Municipal 
Board and presented to the elected Municipal Council for 
approval once a year. 

The transportation system is managed on a daily basis by 
the three municipal agencies: planning by the City Planning 
Office; construction by the Street Office; and operation of 
trams and buses by the Transport Authority. Each of these 
administrative bodies is overseen by a board comprised of 
Municipal Council members.!/ 

Problems of regional coordination appear to have been 
eliminated by Gothenburg's incorporation of surrounding 
municipalities into the City. However, coordination with the 
National Road Administration appears to be a problem, insofar 
as the National Road Administration has the final say on 
spending national funds for local road projects. There is a 
si~ilar arrangement for underground rapid transit projects. 
Hence, Gothenburg must pay a large price by foregoing 
national assistance if the City chooses to make major im
provements which are not in agreement with National priorities. 

One factor contributing to successful implementation 
of the traffic routing scheme was the careful attention 
given to informing the public. An advertising firm 
was hired to prepare two different information pamphlets. 
A month and a half before implementation, all apartments, 
offices, shops, theaters, filling stations, etc., were sent 
pamphlets (16,000 were distributed) explaining the program's 
objectives and how they would be carried out. Three weeks 
prior to the change, 300,000 copies of a second pamphlet were 
sent to every household in the metropolitan area, as well as 
to gasoline stations, garaqes, hotels, etc. Advertisements 
were placed in local newspapers for the three days preceding 
the change, and local television and radio stations devoted 
air time to the traffic rerouting scheme on the first day it 
was in effect. 

For much of the year before implementation, discussions 
and informational meetings were held with retail groups, the 
police and taxi drivers. Special attention was devoted to ex
plaining the new system to the police and gaining their appro
val of it. This was considered of vital importance because 
of the key role of the police in aiding and directing motorists 

!/ Ibid, page 32. 
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during the first few days of the new system. It was pointed 
out to us during our field visits that failure to work closely 
with the appropriate police departments has hindered roadway 
operations changes in the Los Angeles and Miami metropolitan 
areas. 

There are no other lessons on institutional arrangements 
that can be drawn from the Gothenburg traffic rerouting scheme. 
A Swedish municipality has total planning and implementation 
control over the entire road network inside its municipal 
boundaries, although,as noted, it may have to relinquish some 
of this control if it wants to receive federal funds (up to 
95% of construction and maintenance costs on certain roads). 
Every American city has operating control over the streets in 
its CBD, and could conceivably implement a similar traffic 
scheme if it wanted to. 
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HAMBURG 

The City of Hamburg has received a great deal of 
attention in urban transportation because of the creation in 
1965 of a federation of the transit operators in the Hamburg 
area, an institutional arrangement that was put together at a 
time when transit was still profitable in Hamburg and in most 
U.S. cities._!/ 

Hamburg is a city-state, with no other level of government 
between it and the national government. The suburbs, which, 
within a radius of 40 km contained 800,000 persons in 1970 
compared to Hamburg's 1,800,000, are parts of separate states 
with different political traditions and different transpor
tation policies. Hamburg's internal planning has been com
prehensive, integrating land use planning with planning for all 
modes of transportation. Hamburg performs all construction 
functions as does the City of Chicago, so it has avoided the 
city and state division of responsibilities common in most of 
the United States. 

While the City of Hamburg has integrated land use and 
transportation decisions, the metropolitan areas' overall 
policy framework for transportation decisionmaking has been 
far from ideal. Although by 1961 Hamburg's transportation 
policies favored transit, the completely separate suburban 
jurisdictions continued to favor highway construction. When 
transit began to require a subsidy in 1970, the City of 
Hamburg picked up the entire deficit of the transit federa
tion. The suburban jurisdictions refused to contribute even 
though the services linked them to the City. 

Hamburg and its suburbs did participate in a joint study 
which developed a system of radial freeways. However, 
Hamburg has now deleted several of these routes from the 
approved plan within their borders, leaving the entire plan 
in jeopardy. 

The Transit Federation 

Hamburg's noteworthy institutional arrangement for 
coordination of transit operations is the Hamburg Transit 
Federation {Hamburger Verkehrsverbund - HVV), which was formed 
in 1965 as a voluntary alliance and includes.eight transit 
properties, two of which carry 93% of the total riders. The 

1/ Frank C. Colcord, and Ronald L. Lewis, Url)an Transportation 
Decisionmaking: 12, Hamburg: A Case Study, Prepared for U.S. 
Department of Transportation, Office of the Secretary, Report 
No. OST-TPI-76-02, X, January, 1974. This review draws heavily 
on Professor Colcord's excellent case study for all information 
except speculation about the future role of the transit federation. 
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legal contracts binding the companies specify a revenue re
distribution formula calculated to make each company's pro~ 
fit and loss situation similar to wh~t ~it was before joining 
the Federation, thus removing some of the operational dis
incentives to integration. The financial interests of the 
smaller carriers were somewhat protected from the potential 
economic and political power of the two largest carriers. 
Three suburban railroads and one suburban bus operator 
serving 0.8% of the passengers got to divide up 1.23% of the 
revenues. The Hamburg Federation includes operators carrying 
99% of the transit riders. 

Of the two largest transit agencies, the Hamburger 
Hochbahn Aktiengesellschaft (HHA) carried 71.3% of passengers 
at the date of formation in 1965 and is a corporation 85% 
owned by the City of Hamburg. The Deutsche Bundesbahn carried 
20.5% of the 1965 passengers, and is part of the federally 
owned national railway system whose policy direction comes 
from the Ministry of Transport. 

The HHV's most notable achievements have been in es
tablishing free transfers, single ticketing, and integrated 
scheduling. Colcord noted a lack of bus priority treatments 
on Hamburg's streets; this aspect of transit operations was 
the only one which he considered less than exceilent. 

Thus, Hamburg's success in operating coordination seems 
confined to the transit operators themselves, and does not 
include noteworthy institutional coordination of transit and 
the street system. 

The future of multi-modal coordination in the urban 
area is also clouded by the lack of an effective coordinating 
mechanism between the City and the other political entities 
representing its suburbs. This could even threaten the 
cooperation between the City and the federal government,which 
is embodied in the Transit Federation, if no agreement is 
maintained on who should provide how much subsidy for the 
Federation's operating losses. 

The lack of effective coordination between the general 
purpose governments seems to limit the opportunity for 
multi-modal operating improvements on a regional scale. 
While it has received a great deal of attention, the Transit 
Federation's name aptly describes the limits of its potential 
as an institutional mechanism. The good integration within 
the City government itself is the other desirable aspect of 
Hamburg's institutional arrangement outside that of its tran
sit operators. The area as a whole,however, contains no 
institutional lessons for others in the area of regional 
multi-modal operations. 
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LONDON 

The London Transport system is generally recognized as 
one of the best run,easiest to use, and best integrated in 
the world. 

The London Transport Executive operates about 4,400 
rail cars on 252 miles of Underground routes with 179 stations, 
and about 6,900 buses on 1,670 miles of bus routes. 

London's public transportation system has evolved 
gradually over a long period, in both a physical and in
stitutional sense. The evolution of public involvement in 
control of the system has proceeded over time from fragmen
tation among many transit and highway operators, to an in
stitutional structure for control of the transit system, 
to an institution with policy control over regional highways 
and transit. 

Pooling of revenues among the group of private under
ground rail operators was provided for as early as 1915 by 
an Act of Parliament. By the early 1930's, a patchwork of 
public and private operators had evolved in a manner 
similar to more recent experience in large U.S. metropolitan 
areas. These included: 

• the Underground Railway "combine," a group of 
privately owned companies which included all 
existing underground railways except the Metropolitan 
Railway; 

• the London General Omnibus Company { LGOC) , by far 
the largest bus operator in London; 

• tramway companies operating in suburban areas out
side the administrative County of London; 

• outlying county bus and express coach operations; 

• a large tramway system operated by the London County 
Council (LCC), on many routes in competition with 
LGOC bus services; 

• small municipal tramways operated by local governments 
beyond the LCC's area, also competing in many cases 
with LGOC buses; 

• independent bus and express coach operators, pro
viding services both in central and suburban London 
and in outlying country districts, in many cases in 
competition with either the LGOC buses or the LCC 
trams, or both; and 
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• suburban trains operated by the four main-line rail
way companies: the Southern Railway, the London 
Midland and Scottish Railway, the London and North 
Eastern Railway and the Great Western Railway. 

Although the Underground Combine had assembled numerous routes 
into a coordinated system, and government regulation had 
achieved some rationalization of service, there was still a 
large degree of ~asteful duplication and harmful competition. 

As a result, the London Passenger Transport Board was 
established in 1933 to take over all publicly-owned transport 
operations listed above. A revenue pooling system was set up 
combining this system with the London area railway operations, 
and a Standing Joint Committee was established to coordinate 
planning. 

The next important reorganization occurred in 1947-48 
when the first London Transport Executive {LTE) was set up 
by Parliament. From then until 1963 LTE was an arm of the 
central government. Its chairman and commission members 
were appointed by the Ministry of Transport. England's 
railway system was nationalized at this time, so that both 
the suburban rail and urban Underground and bus system were 
under the same ministry. The British Transport Commission 
then controlled the entire national system. 

In 1962, the national system was decentralized and a 
London Transport Board set up to control all urban public 
transport in the London area and the Railways Board to con
trol the national railway system including the suburban 
railways. The two boards were required to follow specified 
statutory procedures to coordinate planning, fares and other 
common interests. London Transport remained the owner and 
operator of the London system until 1969. 

Meanwhile, road transport planning had remained quite 
fragmented while metropolitan congestion grew to serious 
proportions. A total of 109 highway authorities existed at 
the several levels of government in the 6 county London re
gion. For this and other reasons, the need for regional 
coordinating mechanisms came to be increasingly recognized. 
After a long period of study by a Roy,al Commission {1957-1961), 
and a great deal of heated public debate and legislative 
maneuvering {including a total of 1,500 proposed amendments 
and the longest single session ever in the House of Lords), 
the London Government Act was passed in 1963, setting up the 
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Greater London Council. 1/ Transport planning coordination was 
the issue of greatest concern, although several other functions 
were incorporated in the GLC's structure. 

GLC is a limited purpose metropolitan government cover
ing 1,500 square kilometers, parts of six counties, 32 
boroughs and the City of London. It is governed by 92 
councilors elected every four years. GLC prepares all "strategic" 
long range transportation plans and capital improvement pro-
grams for all modes. The Borough Councils must produce their 
own plans within its framework. Thus, GLC is very similar in 
most respects to the Metro Council in the Twin Cities area. 

GLC's power to coordinate urban transportation was greatly 
enhanced in 1970 when responsibility for policy and financial 
control of the London Transport Executive was transferred 
from the central government. A Joint Standing Committee was 
set up to coordinate LTE and national transportation. LTE 
remains the legal owner and controls the management and op
eration of the system, but must conform with the general 
policies established by GLC including the capital program, 
the revenue budget and general level of service and fares. 
However, GLC cannot politically manipulate specific routes 
or fares. 

London Transport is able to cover a substantially 
greater proportion of its underground ooerating costs out 
of fares {89% for 1976-77) than U.S. rail systems, but its 
performance with the bus system {53% from fares) is in the 
middle of the range for large U.S. systems. Bus fares are 
kept lower than rail fares because experience shows that 
changes in bus fare cause greater shifts to and from auto 
usage.I/ 

National fiscal policy requires that, in the future, 
fares should cover a higher propotion of operating costs to 
reduce the impact of deficits on the budget. Thus, greater 
emphasis by GLC and London Transport will have to be put 
on non-fare-box measures to make public transport relatively 
more attractive than the auto, i.e. through auto use re
straints, parking policies and transit priorities such as 
bus lanes. 

1/ From a draft report on European urban traffic manage-
ment prepared by Harbridge House for the Office of Technology 
Assessment, Topic Cl, pages l-·11. 

2/ Based in part on an unpublished OECD Case Study on London 
by a "Group of Experts on Traffic Policies for the Improvement 
of the Urban Environment," 29th November to 1st December, 1976, 
Organization for Economic Cooperation and Development, Environment 
Directorate, Paris, France page~; and on Integration of 
Transit Systems, Volume 2, Integrated European Transit Systems, 
prepared for U.S. DOT, UMTA, by Interplan Corp., May 1973, pages 40-41. 
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In the last few years a broad parking policy has been 
applied to restrain traffic in the congested core area. The 
policy includes the following measures: 

• the introduction and modification of controlled 
parking zones (CPZ's) for on street parking; 

• controls on the provision of new public car parks; 

• similar controls on the continued use of existing 
temporary public car parks; 

• controls on the operation of public car parks; and 

• controls on the provision of new private parking 
spaces. 

The GLC has no powers to control the use of existing private 
parking space. 

London Transport and British Railways have a coordinating 
committee for all service and improvement planning and have a 
standing financial agreement for sharing revenues based on 
amount of travel over each system as determined from sample 
surveys. A very high proportion (about 25%) of travellers 
on the Underground use season tickets. 

The interagency Greater London Transport Group has been 
set up as a. continuing mechanism to coordinate regional 
transportation and land development. It has a two-tiered 
sub-committee structure composed of top staff from GLC, 
LTE, the Department of the Environment and British Railways. 

The GLC governmental structure has been effective in 
achieving staggering of working hours in both the public 
and private sectors through periodic campaigns. The 
current view is that the maximum benefit has probably al
ready been achieved, so that the objective is essentially 
to hold the status quo -- i.e. to avoid "de-staggering of 
existing job centers and to achieve optimal staggering in 
all major newly developing areas." 

At the national level the process of preparing and 
funding the implementation of plans has been greatly en
hanced as a result of the establishment of the Department of 
the Environment, which brings together the former Housing 
and Transportation departments, and tends to further ensure 
that transportation is an integral element of comprehensive 
planning. Local grants for all types of community develop
ment including transportation are now handled by one "wing" 
of the Department called Local Government and Development. 
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PARIS 

Construction of the Paris Metro began in 1900 shortly after 
the Boston and New York subway systems and well after the London 
system. The national and city governments had long fought over 
control of its development and construction priorities. The 
municipal council was finally delegated responsibility in 1895 
when, as in Montreal two-thirds of a century later, the impetus 
for a major transit development program came with a commitment 
to a World Exposition. The drive continued at a pace like con
temporary San Francisco and Washington, D.C., system building -
by 1914, 60 miles, or nearly 60% of today's Metro system was in 
place. By 1942, most of its current extent had been achieved.1/ 

The process of institutional integration was a slow and 
evolutionary one, however, much like in London. In 1921 a mul
titude of franchised private surface operations were brought to
gether under single private ownership, publicly directed by the 
Department (similar to a county) of Paris and the Paris Munici
pal Council. The two private subway franchises, who had been 
rivals from the competitive beginning of the system, remained 
independent rivals for 25 years until merger in 1929. It wasn't 
until war-time conditions in 1940 caused the loss of most of the 
bus system that the central government and the City recognized 
the need to integrate the surface bus, streetcar and subway sys
tem. An operator-government committee was set up to develop such 
a plan and a merger within the framework of the private subway 
operator was legislated in 1941. A unified fare system was also 
established for all bus and Metro services. 

The Post World War II period found the system in about as 
bad or worse condition as U.S. transit systems of the time in 
terms of financial situation, age of equipment, lack of coordi
nation of service, and condition of maintenance. However, de
spite priorities that had to be given to other economic redevel
opment matters, some attention was given to transit. A temporary 
commission was set up to help the private subway operator re
build a coordinated system with buses serving largely as feeders 
and as a supplementary system. 

Finally, in 1949, the Regie Autonome des Transports Parisiens 
(RATP or Paris Transport Administration) was created by the na
tional government as a public corporation. In 1959, the corpora
tion's ownership became jointly held by the national government, 
the City of Paris and the three surrounding departments, about 
the time that development of' the new high speed regional express 
rail (RER) service began as an integral part of the plan for sub
urban/new town corridor development. 

1/ Interplan Corporation, Integration of Transit Systems, 
Volume 2, Integrated European Transit Systems, prepared for 
U.S. DOT, UMTA, May, 1973, pages 97-117. 
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During the last two decades, RATP's accomplishments demon
strate that it has developed into a model urban public transpor
tation organization. The new RER system is impressively well 
planned by comparison with any of the new U.S. regional rail sys
tems. It links the airports, the new town centers, older outly
ing growth centers, almost all of the national rail stations 
which ring the City core, and ties in at many key points with 
the Metro system. Its design excels in aesthetics, in the con
venience and ease of movement for users, and in the cost effec
tiveness with which pre-existing railway rights-of-way, tunnels 
and other facilities were utilized. 

France has a staged planning process in which the national 
government leads the first phase which is broad, flexible and 
quite long range in planning horizon, up to 40 years. A formal 
approval process sets the framework for any further public or 
private development. The national government also participates 
with department and local authorities in the more detailed 15 to 
20 year planning of the second phase. Finally, there are five 
year plans, which are extremely precise and rigorously imple
mented._!/ 

The recent period has also seen continuing modernization 
and extension of the old Metro system, making it more attractive, 
comfortable and convenient for users. Integration with the sub
urban and national rail systems has been improved. The maps, 
and other passenger information systems are well-recognized as 
being the state-of-the-art in terms of clarity and ease of use. 

The fare has been kept low (now about 30¢) as a matter of 
public policy, and today fares pay for less than half of oper
ating costs. Free tickets or reduced fares are available to 
everyone. An orange card (Carte Orange), good for one month, 
allows unlimited trips on any mode of public transportation in 
defined sectors of the Paris region, and can be purchased by 
anyone. A payroll tax (1.9% of total salaries) is paid by all 
employers in the Paris region with 10 or more employees. The 
proceeds of this tax are used solely to compensate for revenue 
losses due to reduced fares and to provide for other public 
transport investments. '!:/ The revenues from this tax have proven 
to be a strong inducement for coordination of services among the 
operators eligible to share these funds. 

1/ Edward H. Holmes, Consultant to the International Road Fed
eration, Coordination of Urban Development and the Planning and 
Development of Transportation Facilities, Final Report to U.S. 
DOT, FHWA, March, 1974, page 51. 

Group of Experts on Traffic Policies for the Improvement of 
the Urban Environment, "Case Study on Paris and Its Region, 11 

Orbanization for Economic Co-Operation and Development, Paris, 
April 27, 1977, page 17. 
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One aspect of integration which is striking in Paris is the 
strong tie between the Metro subway system, urban culture, and 
national identify. All Parisian places of national importance 
are linked with particular Metro stations (Etoile, Louvre, In
valides, Place de la Bastille, Ile de Cite', etc.), and many 
Parisians who use the system, identify their addresses by the 
Metro stops. The Metro system is one of the few in the world 
which itself provides such integrated and comprehensive service 
that it is thought of as road systems are thought of in other 
places. 

One of the more impressive accomplishments in recent years 
has been the effectiveness of the bus lane program on the major 
boulevards of Paris • . !/ The care with which the bus lane program 
was prepared and implemented is impressive. The Paris City Coun
cil had to approve each route and section. The implementation 
was staged so that the most readily workable 15 kilometers were 
successfully implemented before continuing to other sections of 
the 111 kilometer program. A promotion campaign continued for 
six months with posters and signs stressing the improved speed 
and reliability of the bus service. Buses were able to increase 
by 9% the distance covered and were able to decrease total delay 
beyond schedule times by 37%. Ridership appears to have increased 
about 16% over trends for the bus system as a whole. 

A significant part of the success can be attributed to the 
enforcement program which included deputization of RATP officials 
to complement police enforcement and authorization for private 
garages to tow away cars parked in the bus lanes. As a result 
of this program, Parisians have rediscovered the bus service and 
its implementation is being expanded. 

1/ Organization for Economic Cooperation and Development, 
Environment Directorate, "Evaluation of Traffic Policies for 
the Improvement of the Urban Environment," Chapter VIII, un
published document prepared for the first meeting of the Group 
on Traffic Policies, Paris, February 16-17, 1976, pages 153-
176. 
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SINGAPORE 

Singapore has received considerable attention in the 
transportation press over the past two years for the inno
vative auto restraint program the City implemented in 1975. 
With a goal of reducing peak hour traffic by 25 to 30 per
cent, an interministerial Road Transport Action Committee de
veloped an approach to auto restraint known as the Area License 
Scheme. Under this approach a restricted zone was defined in 
the area of the Singapore CBD, arid entry to this zone by 
autos or taxis between the hours of 7:30 a.m. and 10:15 a.m. 
was restricted to taxis or carpools with four or more occu
pants, and to vehicles dis.playing a colored permit purchased 
by the owner from the government. No restrictions were 
placed on buses, goods vehicles or motorcycles. 

Singapore's decision to restrict peak period auto access 
to the CBD through a licensing scheme was arrived at after 
two major long range planning studies between 1967 and 1974, 
and the analysis and rejection of alternative measures, such 
as import duties or gasoline taxes, vehicle metering or the 
collection of tolls on city streets. 

Singapore, a modern city-state (hence, with no need to 
coordinate its actions with other levels of government) of 
about 2.3 million people, is an island about 36 miles long 
and 12 miles across at its widest point. Singapore has a 
parliamentary form of government, and has been led by the 
same Prime Minister since achieving independence from 
Malaysia in 1963. Singapore has the highest standard of 
living in Asia outside of the Persian Gulf, and during the 
period from 1962 to 1973, the average annual growth rate of 
private cars was 8.8%. In 1973 the rate of increas~ was 
15% over the previous year, and by the end of 1975 there were 
more than 143,000 private cars in Singapore.!/ 

Singapore's Finance Minister, one of the two most im
portant decisionmakers in government, was an early and in
fluential supporter of auto restraints. His opposition to 
auto dependence stemmed from his concerns about the public 
works cost of building enough highways for an auto dependent 
city; the foreign exchange commitments for importing all the 
fuel, tires, and parts, and the potential land use problems 
of a spread city. II 

1/ Edward P. Holland and Peter L. Watson, Urban Project De
partment of the World Bank, "Measuring the Impacts of Singa
pre 's Area License Scheme," presented at the World Conference 
on Transport Research, April 2, 1977, page 2. 

2/ Notes prepared by Ralph Rechel, Consultant on urban trans
portation studies in Singapore between 1972 and 1973. 
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During the 1972-1973 period when Singapore was seriously 
considering a rail transit system as the solution to the 
area's long range public transportation needs, one of the 
consultants working for the City prepared a paper on motor 
vehicle restraints. A very active program of skyscraper con
struction i'n the early 19 70 's, and the development of multi
story parking garages in the already very congested CBD had 
helped produce very high levels of traffic congestion in the 
downtown by 1973. Following the consultant's report, the 
Singapore Cabinet took the first step in a program of auto 
restraint to reduce downtown congestion -- it doubled the 
annual road tax. The tax was graduated land following the in
crease ranged from $30 for a 1 litre car to about $100 for a 
3 litre car. This tax was increased a second time in late 
1973 or early 1974. 

The traffic restraint scheme implemented in 1975 in
cluded, in addition to the area license (which costs approxi
mately $35 per month or $1.75 per day}, increased parking 
fees at public garages, and a park-and-ride bus transit ser
vice to provide an attractive alternative to motorists 
choosing not to drive into the CBD. The bus fleet was ex
panded to provide service to the new park-and-ride lots. 

Enforcement of the restriction is accomplished by police 
at entry points to the restricted zone, who record the 
license numbers of offending vehicles and mail a notice of 
a $20 fine to their owners. Only about 0.25% of the vehicles 
entering the restricted zone each day between 7: 30 a.m. and 
10:15 a.m. are violators, monthly income from fines is 
qbout $6,000, and $2.5 million was realized from the sale of 
monthly permits in fiscal year 1976. 

The results of this auto restraint orogram have been im
pressive, with the number of cars entering the restricted 
zone between 7:30 a.m. and 10:15 a.m. declining by 73 percent 
from March to October, 1975; monthly bus ridership increased 
by more than 200,000 during the month of June, 1975, when the 
area license scheme began and bus travel times improved; and, 
the number of carpools entering the restricted zone during 
the restricted hours increased by 60 percent. 

Interestingly, traffic flows in the evening peak changed 
very little. This situation appears to result from three 
factors. First, many commuters who went out of their way and 
drove around the restricted zone on their morning journey to 
work to a site outside the zone took the shortest path home 
in the evening and passed through the restricted zone. Second, 
many commuters who came to work early (i.e. before 7:30 a.rn.} 
to avoid the restriction returned home during the evening peak. 
Third, taxis, which were greatly reduced by the license fee in 
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the morning peak, appear to have increased significantly during 
the evening peak. 

These results and others dealing with environmental 
effects, effects on businesses and pedestrians, as well as the 
impacts on persons traveling to different areas of metropolitan 
Singapore, are well documented by Edward P. Holland and Peter 
L. Watson in the paper referenced earlier. 

Of interest to this research are several points related 
to the role of the public. First, the Government of Singapore 
proceeded in a deliberate fashion, starting with an attempt to 
restrain the growth rate of auto ownership by increasing taxes. 
Second, the government conducted a public education program 
to promote staggered work hours and carpooling, and carefully 
explained the rationale behind the need for more widespread 
use of public transport and high occupancy vehicles.1/ The 
failure to do this in Los Angeles was a significant con
tributor to closure of the Santa Monica Freeway Diamond Lane. 
Third, in spite of a widespread feeling on the part of Singa
pore residents that the auto was "the greatest boon of 20th 
century civilization," 2/ the area's residents have been 
willing to shift to public transport and carpools for the 
overall public good. Holland and Watson observe, however, 
that it may be too early to definitively say whether these 
changes are "short term behavior modifications or whether 
they represent fundamental changes in the attitudes of 
motorists . " 

There are certainly fewer intergovernmental coordination 
problems in a city-nation such as Singapore, but it is ob
vious that such an institutional arrangement is not applicable 
to American urban areas, although a Dade County or almost any 
city could implement such a restraint scheme if it chose to 
do so. 

!/ Qe cit., Holland and Watson 

±.,/ Rechel notes. 
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