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PREFACE

This project was undertaken at the request of Governor Ray in the fall
of 1970 to: 1) analyze the requirement for an Iowa Department of Trans-
portation, 2) develop an understanding of the organizational and opera-
tional requirements of such an organization, and 4) identify issues
which must be addressed in the decision making area requisite to organi-
zation implementation.

The project was begun in February of 1971 as part of an ongoing trans-
portation program planning activity by the Office for Planning and Pro-
gramming, Leroy H. Petersen, Director. The vast majority of field visits,
information analysis, synthesis, and evaluation was conducted during
several months of intensive research. We are particularly grateful for
the services of Mr. John G. Martens and Mr. Paul C. Heitmann for their
purposeful analysis, results documentation, program review participation,
and the design of supportive display materials necessary to the prepara-
tion of a comprehensive presentation of the project results.

It is recognized that there are several recommendations which may be re-
garded as controversial. The purpose of this project was not so much to
formulate concretized recommendations, but to provide the forum necessary
to systematically resolve at the executive level the issues associated
with the formation of a new organization within the State of Iowa which,
if effectively implemented and developed, will have a significant bene-
ficial effect on all of the people within the State.

R. A. Wilson
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" Chapter I

INTRODUCTION

This report has been prepared to provide a succinct documentation of
the results of an intensive "finding" aé to the requirement for an Iowa
Department of Transportation, the recommended general organization charc-
teristics, and the impTementation process requisite to instituting an Iowa
State Department of Transportation.

This report specifies,fn summary, the systematic procedure employed in
the analysis. The procedure is presented under the Study and Analysis
Approach section. Subsequent chapters present the fundamental concepts
associated with a department of transportation and document the "need" for
a state department of transportation based on current and future transpor-
tation service planning, promotion and development requirements in Iowa.

The majority of the report is devoted to presentation of a best judgment

as to how an Iowa Department of Transportation should be organized and
implemented. The proposed organizationa] discussion is developed at the
generic functional level. .It is maintained in discussion that the detailed
organization of the propoéed department must be assumed as the direct respon-
sibility of the Office of the Secretary of Transportation.

The report concludes with a discussion of a recommended approach to the
| implementation of the department and issues and recommendations fof review.
| This report has been structured as an advisory or recommendations report
and as such does not contain excessive footnotes associated with academic
reports. The'bibliography presented in Appendix B has been developed to pro-

vide a compendium of secondary source materials employed within the project




activity. Review of those materials may provide valuable insights and appre-
ciation of the many critical issues and nuances associated with the develop-

ment of a state Department of Transportation.



Chapter II

STUDY AND ANALYSIS APPROACH

The approach to the project was systematically structured to maintain
both the program schedule and integrity of the brogrammed prﬁduct. The
project was designed as a sequence of interrelated tasks or building blocks
within a management control framework. This provided maximum management and
participant visibility in relation to scheduTe'adherence and task restructuring.
This procedure permitted periodic review by members of the Governor's Office
as well as the necesséry input required for program control and assessment.

The project was structured by phases and tasks as follows:

Phase I - Preliminary Analysis

e Task I-A - Review internal source data
e Task I-B - Collect, analyze and reduce secondary source materials

Phase II - Systems Analysis

e Task II-A - Interview through survey all existing state Depart-
ments of Transportation

o Task II-B - Personal interview with dominant state departments
of transportation. .

e Task II-C - Personal interface with federal DOT and National
Service Agencies

e Task II-D - Examination of existing Iowa agencies including

transportation functions
Phase III - System Requirements
e Task III-A - Generate organization requirements
e Task III-B - Design system performance requirements
e Task III-C - Documentation of recommendations
As stated in the preface, the objectives of this project were to: 1) deter-

mine the need for an Iowa Department of Transportation with respect to require-

ments existing today and in the future, 2) identify the unique organizational




and operational structure of the new organization, 3) specify the strategies
for organization implementation, and 4) identify areas or issues requiring
resolution. The project design outlined above was structured to satisfy
these objectives. A short discussion of each phase/task is presented below
to indicate the specific objective of each subtask and facilitate an appre-
ciation of the process as it relates to the major project objectives.

The last section of this chapter cites the relationship of participa-
tion in the 1972 National Transportation Needs Study accomplished concurrently

by OPP with this project.

Phase I

Phase I was designed and conducted to provide a current overview of the
state-of-the-art in state transportation agency development and operation.
This task provided the background requisite to formulating an informed set
of current problem dimensions necessary-for effective interfact and communi-
cation with state and federal transportation agencies and departments. Data
sources collected, reviewed and ana]yied as part of Task I-A and I-B are cited
in the appendix under the section entitled bibliography (see Appendix B).

The results of Phase I were directly applicable to the evaluation of
Department of Transportation organizational and operational parameters. Phase
I activities also were designed to generate the perspective necessary to eval-
Qate the potential benefits of a Department of Transportation and the potential

.problems associated with implementation.

Phase II
Phase II was designed to facilitate comprehensive analysis within the

resource constraints of the study, of existing state department of transpor-

tation, federal agencies, and the existing Iowa agencies which perform trans-




portation functions.

Task II-A --survey of existing state Departments of Transportation--
included a specific correspondence survey of 13 extant DOT's with respect
to specific questions related to efficiency as observed by the adminiétrators.
A complete correspondence survey of all the other 37 states was conducted
with respect to department of transportation activities and the status
applicable. '

Task II-B --personal interviews with dominant state DOT's--were struc-
tured in concert with review of the survey responses and accepted recognition
of dominant state agencies to facilitate personal visits to four (4) existing
state depértments of transportation. The states intensively interviewed
included Connecticut, New Jersey, New York, and Wisconsin. An in-depth inter-
view format was especially designed for each session within the interviews to
féci]itate the development of strong information level. The completed inter-
view forms. are available for review within the Office for Planning and Pro-
gramming. ' |

Task II-C --personal interviews--included structured interviews with
various Federal Department of Transportation officials and interface with
principal members of the Highway Users Federation task force responsible for
review of existing state DOT's. During the Washington interviews, the comments
of the National Governors Conference and the National Science Foundation with
respect to "optimal" state trénsportation organizational framework and respon-
sibility were solicited as background information.

Task [1-D --review of existing Iowa agencies--included an examination of
existing Iowa agencies which perform transportation functions. This examina-
tion was conducted through review of legislation, progress reports, and

secondary source material. The results of this review are presented herein




under Chapter IV of this report..
The results of Phase II had directed background relationship to the major
objectives of determining the organizational and operational requirements of

an Iowa Department of Transportation.

Phase I11

Phase III --generate organization requirements--was designed to enable
the synthesis of generated information in the form of organizational require-
ments, operational relationships, and other recommendations resulting from
the project.

Task III-A and III-B --design system performance requirements--were con-
ducted as iterative activities. The results of these activities are presented
as Chapter IV and form the basis for the recommendations provided within the
report.

Iowa's participation in the 1972 National Transportation Needs Study
(NTNS) provided valuable insight into the requirements of a state agency
responsible for transportation service promotion, planning and development.
The narrative report associated with Iowa's participation in the 1972 NTNS
is available for review. A summary as to the background, impact, and results
of the ;tudy is in preparation and will, as available, provide clear appre-
ciation of the study's dimensions and implications with respect to the future
of this valuable national planning activity.

It is reasonable to state that one of the primary objectives of the
1972 NTNS was the clarification at the state level of the hecessity for multi-
modal transportation service planning.

It is in this fundamental area of the 1972 Needs Study that the primary

requirement for a state department of transportation became uncompromisingly

R



clear. In order to proactively address and plan for the future transpor-
tation service need in any state as well as at the federal level, multi-
modal planning functions are required. The dimensions of the necessary
e]emenf of a functioning state department of transportation is detailed in

Chapter V.



Chapter III

FUNDAMENTAL CONCEPTS IN THE CREATION OF A DOT

Through the analysis approach described in the previous chapter, sever-
al concepts that are common or unique to existing DOT's were identified as
required in the development of a "forward-seeking" department. This chapter
delineates these fundamental concepts and briefly discusses each one. It is
recommended that an Iowa Department of Transpértation would evidence the
incorporation of these concepts as guidelines for development.

1. The Office of the Secretary of Transportation must be dele-

gated sufficient authority to accomplish the tasks for which
it is made responsible.

The Secretary should not be required to share authority with any commis-
sion affialiated with a single mode. Such single mode commissions (Highway
Commission, Aeronautics Commission) should be disbanded. If a commission is
necessary, it should function as a multi-modal transportation commission
sharing policy responsibilities with the Secretary for all modes.

Fragmented policy-making authority dispersed ambng commissions respon-
sible for individual modes is found in several state DOT's. This situation
has been a serious impedfment to the establiﬁhment of a coordinated integrated
transportation department. When the individual mode retains its individual
commission with policy-making authority, it.a1so retains its autonomy and very
rarely functions as a part of a larger multi-modal transportation department.

2. The Secretary of Transportation should be appointed by and
serve at the pleasure of the Governor.

‘Making the Secretary directly responsible to the Governor will facilitate



the coordination of transportation policy and programs with other statewide
goals in economic and social development and environmental preservation.
"The Governor should have overall responsibility for the operation of the
executive branch of state government and should be giVen the means to dis-
charge this responsibﬂity.".1 Without a direct line of authority to the
Governor, a large department such as a DOT may attain a degree of autonomy
beyond that which may be advisible for a state agency.

3. The Secretary of Transportation must be assigned responsi-

bility for comprehensive transportation planning for all
modes (multi-modal planning) and for the development of
a state transportation master plan.

Multi-modal planning is the cornerstone of a DOT. The Planning func-
tion is the major tool of the Office of the Secretary for guiding the efforts
of the department. It is through this planning process that the department
of transportation service may interact proactively with the attainment of

the state's economic, social, and environmental goals.

4. Transportation planning within a Department of Transpor-
tation must be coordinated with other statewide planning
activities as well as with regional and local planning
efforts.
Regional and local coordination may be achieved through the broadening
of district highway offices into district transportation offices. Personnel
in these offices would provide multi-modal assistance in local problems and

provide the necessary local input into the statewide transportation service

planning process.

lpublic Administration Services, Inc., "Administrative Organizations
of the Executive Branch of Iowa." 1966.




5. The optimum organizational structure of a Department of Trans-

portation tends toward a functional responsibility framework.

There are two basic types of organizational structure for DOT's. Many
variations are possible between the two extremes. The first of these is the
mode oriented organization. In this type of organiiation the divisions of
the department correspond to the transportation modes - highwéys, aeronautics,

mass transit, rails, etc. (see exhibit below).

Example of a Mode-Oriented Department

Secretary
of
Transportation
Division Division Division Division Division
of of of of of
Highways Aeronautics Mass Transit Motor Vehicles Rails

The mode oriented approach has the 'advantage of being the structure most
readily appreciated by existing transportation agencies and the public. A
given agency is placed into the DOT as a separate division and experiences
1ittle if any change in personnel, authority, or responsibilities. It is the
least unsettling to existing agencies of the possible organizational structure
alternatives.

The mode oriented approach has the disadvantage of being "too similar" to

the conditions before the creation of the DOT. Without the impetus to do so,
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employees of each mode wi11 not develop the multi-modal approach and appre-
ciation to the integrated transpoktation service responsibility that is the
prime purpose of a DOT.
The a]térnative 1imit organization type isfregarded as a Functional
i - Organization. The primary functions of the department are identified and
divisions are estab1ished along functional responsibilities such as planning,

finance, design, construction, etc. (see exhibit below). Each division per-

forms specialized functions for all modes. For example, the finance division
is responsible for highway finance, airport finance, etc. The construction
division is responsible for airport construction, highway construction, rail

as well as highway bridges.

Example of a Functiona11y Oriented Department

Secretary
of
Transportation
Division Division Division Division Division
of of of of. of
Planning Design Maintenance Finance Operations

The functionally oriented approach has the advantage of creating effi-
ciencies in operation. The division of finance can, for example, handle the
payroll for all modes instead of having a payroll handled in each current

mode agency. Highway engineers are available to design airport access roads

11



and mass transit guideways and terminals, Most important is the potential

advantage of the interface between mode oriented planners within a func-
tionally oriented division of planning. Each specialist becomes aware of
the p]anhing parameters of other planners.

There appeérs to be an evolutionary development cycle for DOT's. Most
DOT's begin predominantly as mode oriented departments. At least one state
DOT is simply a collection of mode agencies under a transportation coordinator.
This phenomenon may be regarded as a DOT in name only, for it provides little
opportunity for multi-modal planning or coordination among the divisions of
the department. As the organization matures, certain functidns are removed
from each mode division and performed by one division which would service all
modes. This process-is a conversion of mode identified divisions to func-
tionally oriented divisions.

It is recommended that Iowa's "first generation” Départment of Trans-
portation be organized to take advantage of the merits of both types of
organization. In Ibwa, planning and administration for all modes should be
accomplished by functional divisions. The existing modal agencies (Highway
and Aviation) would continue and develop under corresponding divisions within
the department. This approach should minimize the disruption to existing
agencies and also provide for the efficiencies possible under unified admin-
istration and initiation of multi-modal transportation planning. The recom-
mended Iowa DOT is presented in Chapter VI.

6. The Department of Transportation need not initially contain

all transportation functions.

The evolutionary aspect of DOT's previously noted indicates that fhe

initial organization of departments are not set .in concrete. There is, how-

ever, a "threshold" level of functions that must be present before the organi-

12



zation can be legitimately considered as a Department of Transportation. These
"threshold" functions for Iowa include multi-modal planning, administration,
the functions of the Iowa State Highway Commission, and the functions of the
Iowa Aeronautics Commission. The absence of any of these four reduces the DOT
to a "paper" departmeht of 1ittle impact and little value.

Conversely, the "threshold" DOT is the minimum possib1e. Enabling legis-
lation should not impair the flexibility of the department to incorporate
additional functions, develop new programs, and respond to new federal pro-
grams. This flexibility is necessary to reduce thé current and forestall
the future proliferation of transportation functions in numerous agencies.

7. The preferred implementation sfrategy for the Iowé'DOT is

developmental. 4

Implementation ;trategies range from initiating a threshold DOT to
initiating a "fully formed" organization. Those advocating the "fully formed"
approach consider that anything less allows a significant portion of the
current activity to remain unchanged. This group also considers that the
disruption to existing personnel and programs is acceptable to gain the
expected benefits of a totally comprehensive department.

The developmental approach, however, advocates that: 1) the disruption
should be kept to a minimqm, 2)'there is Tittle Tikelihood that the first
organization, even if fully formed, will accomplish or meet operational
~ objectives for any significant period of time without modification, and
3) development of multi-modal transportation system planning capabi]ity is
a gradual process. It is recommended that the developmental approach is a

more realistic process for department implementation and development.

13




8. Transportation functions deemed as required although not
| now being performed must be assigned to the Department of
- , Transportation.
In Iowa, with the exception of the Iowa Commerce Commission, there is
no state agency responsible for mass transit, waterways, commercial aviation,
rails and trucking. If a DOT is to be a functioning multi-modal agency, these
transportation service areas must be represented functionally as well as in
integrated elements within the planning responsibility. The DOT must be

capable of addressing such probiems as the transport of Iowa's agricultural

sive to changes in federal programs, legislation and postures over the full

7 _ \ commodities, rail abandonment, transportation for the elderly, and be respon-
range of transportation areas.
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Chapter IV

IOWA'S TRANSPORTATION AGENCIES

Iowa's Transportation system evidences an admixture of federal, state,
local and private involvement. This short overview is primarily concerned
with state and local government agencies involved in transportation and
that portion of the private sector that may be the subject of public respon-
sibility and/or support in the future. Fourteen separate state agencies
have been identified as performing some transportation related function at
the present time. Thé transportation functions of several of these agencies
are candidates for transfer into a department of transportation. The func-
tions of the two (2) existing modal agencies are obviously primary and nec-
cessary elements for inclusion within a new department. Several functions
of other existing agencies have potential for inclusion over the develop-
mental process anticipated for a new orgaﬁization.

A détai]ed review of a]]lagencies involved in transpoftation is included
in a study conducted for OPP by Baxter, McDonald and Company in the fall of
1968.-

IOWA HIGHWAY COMMISSION

The largest transportation agency in Iowa is the Iowa Highway Commission.
It is administered by five (5) part-time highway commissioners appointed by
the Governor and by a Director of Highways appointed by and responsible to the
commissioners. The Highway Commission with annual expenditures of over

$150,000,000 and approximately 4343 full-time and part-time employees is many

~ times larger than all other transportation related agencies in Iowa combined.

Its responsibilities include the planning, design, construction and maintenance

15




of Iowa's highway and road system. Assistance is given to the counties respon-
sible for the secondary road system, and to municipalities responsible for the
city street system. The Highway Commission also has responsibility for the
enforcement of weight and size restrictions for trucks and buses.

The Highway Commission has developed a high degree of competence in plan-
ning, management, design and maintenance of the highway system. The planning
tools and techniques employed are the most sophisticated of any employed by
other state transportation agencies and ranks competitively with the best in
the nation. The Highway Commission is the only state transportation agency
heavily involved in transportation planning activities. Transportation in
Iowa can accrue significant benefit form multi-modal planning in which the
expertise of highway planners is the fundamental basis of expertise.

A copy of the Iowa State Highway Cpmmission organization structure is
included as exhibit IV-1. Detailed description of the functions, organization,
and operational procedure are available in the ISHC Management Manual and ISHC

Administrative Policies and Procedures Manual.

IOWA AERONAUTICS COMMISSION

The Aeronautics Commission is composed of five (5) members appointed by

the Governor who, in turn, appoint a Director of Aeronautics responsible to

the Commission. They have annual expenditureé of $400,000** plus and 11%**
staff members. The Commission has responsibf]ities to the goal of promoting
general aviation airports in all of Iowa's 99 counties. The Commission has
been extkemely successful in meeting its responsibilities. The potential
benefits to Iowa from the planning, promotion and development of all civil

aviation are appreciated today and are expected to become even more obvious

**July 1, 1971
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in the future.

The Commission presently perform four major functions: airport develop-
ment and improvement, air age education, aviation safety, and the enforcement
of state aviation law. Under the airport development and improvement division
the Aeronautics Commission provides technical assistance and general advice
to municipalities and private groups on the development of indigenous airports.
In addition, the Commission provides financial assistance for airport develop-
ment as match for funds available from the Federal Avaition Authority.

The Commission is responsible for the registering of all Iowa pilots,
aircraft, aircraft dealers, air schools, and ground instructors. This regis-
tration is one main source of commission finances; the other is the unrefunded
portion of the aviafion gasoline taxes. |

The organization chart of the Iowa Aeronautics Commission is presented
as Exhibit IV-2 for reference.

A detéi]ed description of the organizational responsibility of the IAC
may be found in the enabling legislation and the Twenty-Fifth annual report

dated June 30, 1970.

IOWA DEPARTMENT OF PUBLIC SAFETY

The Iowa Department of.Public Safety is the second largest transportation
related state agency in terms of personnel and is headed by a single executive
officer appointed by the Governor.

A portion of the responsibilities and staff of this department are not
directly related to transportation activities (i.e., Bureau of Criminal Inves-
tigation, Nar;otics Division, State Fire Marshal, and Liquor Control). These
functions are not considered as candidates for inclusion in a Departmént of
Transportation. The arguments for inclusion or exclusion of the transporta-

tion functions of the Department of Public Safety will be considered in
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Chapter VI. These functions are those of the Iowa Highway Patrol, which is
the Targest segment of DPS, safety and accident record keeping, driver
licensing, dealer licensing, motor vehicle inspection (after January 1, 1972),

motor vehicle registration and safety education.

OFFICE FOR PLANNING AND PROGRAMMING

The Office for Planning and Programming (OPP) is responsible for the
National Highway Safety Program - a significant transportation related pro-
ject supported by federal funds. OPP and othér operational agencies cited
beTow have primary and secondary responsibility for projects in the eighteen
(18) safety standard areas.

In accordance with Section 402(a) of the Federal-Aid Highway Safety Act
of 1966, the Governor of the State became responsible for the total state High-
way Safety Program. The Governor, under the same Act, designated OPP as pro-
gram coordinator and fiscal administrator of the Highway Safety Act. The Fed-
eral Secretary of Transportation transmitted eighteen Highway Safety Standards to
the U.S. Congress to be utilized by the states in implementing the programs
under the Act. The Governor then assigned the eighteen standards to various state
agencies and charged them to bring the state into cohp]iance with the Standards.

By Standard Area, the agencies with primary responsibility are:

Standard Description State Agency
300 Planning and Administration oPP
301 Motor Vehicle Inspection DPS
302 Motor Vehicle Registration DPS
303 Motorcycle Safety . DPS
304 Driver Education . DPI
305 Driver Licensing DPS
306 Codes and Laws - Attorney

General
307 Traffic Courts Supreme
Court
308 Alcoholism in Relation to
Highway Safety DPS

20



Standard Description - State Agency

309 Identification and Surveillance of
Accident Locations DPS
310 Traffic Records DPS
311 Emergency Medical Services DPH
312 Highway Design, Construction and Highway
Maintenance Commission
313 Traffic Engineering Services Highway
Commission
314 Pedestrian Safety DPS
315 Police Traffic Services DPS
316 Debris ‘Hazard Control and Cleanup DPS
317 Pupil Transportation Safety DPI
318 Accident Investigation and Reporting DPS

IOWA RECIPROCITY BOARD

The Iowa Reciprocity Board, composed of three members - a Highway Com-
missioner, a Commerce Commissioner, and the Commissioner of Public Safety,
has responsibi]ity over the terms under which trucks and buses from other
states may be licensed to use Iowa's highways. The Reciprocity Board
presently has a staff of eleven (11) and a budget of $158,130 for the fiscal
year 1972, | '

A truck fleet pays Ticense fees to Iowa in accordance to the percentage
of their total miles driven in Iowa; or a vehicle licensed in another state
is allowed to use the highwaysvin Iowa provided Iowa licensed vehicles may
use their highWays; There has been concern for many years that Iowa does
not receive its fair share of revenue from this reciprocity arrangement.

The 64th General Assembly allocated funds for a "licensing and accounting pro-
cedure study" to attempt to improve the state's position in collecting our

fair share of revenues.

IOWA STATE COMMERCE COMMISSION

Three Commerce Commissioners appointed by the Governor for staggered
six year terms head the Iowa Commerce Commission. This-agency has a budget

of over $1,000,000 and approximately one-hundred fifty (150) employees to
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carry out its transportation and utility regulation respohsibi]ities. The
Commission has juriSdiction over intrastate passenger and freight carriers,
pipelines, transmission lines, bonded warehouses, and public utilities. It
also has some joint enforcement responsibilities with the federal government
for violations of Interstate Commerce Commission rules and regulations.

It regulates the rates charged by carriers and the routes to be served
by these carriers on the basjs of the Qague legislative difectives of |
"reasonableness and non-discriminatory" for rates and "convenience and nec-
cessity" for awarding of routes. These vague directives are defined and
policies formed upon a case-to-case basis‘as private disputes are settled
before the Commerce Commission.

The Commission has rate and route jurisdiction over motor passenger
carriers and carriers offering charter service, rate and route jurisdiction
over motor carriers operating on scheduled routes, rate jurisdiction over
contract carriers that sell their services to one client for a short period
of time, and no jurisdiction over truckers who haul goods they own themseives,
suchas trucks owned and operated by farm cooperatives. In the case of rate
regu]afion, the carrier is required to file a tariff or schedule of rates
with the Commerce Commission which he may not violate. If this tariff is
not unreasonably different from industry averages, or is not challenged by
the public or shippers, the Commission does not usually become involed in
rate cases. The requests for new routes and size or weight limitations, how-
ever, must be approved by the Commission.

In“the case of railroads, the Commission approves intrastate Eates fi]ed
by the railroads and apprqveé requests for abandonment of ra11 service; depots,
and trackage. The Commission also is in charge of the safety inspection of

tracks, bridges, equipment, and operation of railroads. This safety inspec-
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tion function is performed by a staff of only two at present.

The Commerce Commission also has the responsibility to supervise the
transmission of liquids or gases by pipeline and to supervise the under-
ground storage of gas with respect to safety and the welfare of the pub]ic.
Eminent domain for pipelines must be exercised through the Commerce Commis-
sion. The Commission has the same responsibilities with regard to electrical
transmission lines.

The addition to the Commission's responsibilities of utility regulation
for over 1,000 water, electrical, and telephone utilities has seriously over-
burdened the Commission. There was an inadequate increase in dze and exper-

tise of staff to meet these additional responsibilities.

A number of other agencies, departments and commissions have responsi-
bility for segments of transportation within the state. These are briefly
enumerated below. A detailed understanding of their functions may be de-
veloped through reference to legislation énd a survey report on administra-

tive organization in Towal,

IOWA DEPARTMENT OF PUBLIC INSTRUCTION

The Iowa Department of Public Instruction (DPI) has three transportation
related functions: school bus inspection, driver education, and technical

assistance to schools on transportation problems.

IOWA DEPARTMENT OF REVENUE

This department collects road use tax for the Road Use Fund and the

aviation fund tax for the State Aviation Fund. It also has a small enforcement

lpdministrative Organization of the Executive Branch, State of Iowa,
Public Administration Service, 1966.
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force for the collection of these taxes.

DEPARTMENT OF AGRICULTURE

This department inspects passenger stations for sanitary facilities
and participates in ICC and other cases.involving agricultural interests.
At present the Iowa Department of Agriculture is conducting a study of the

potential for containerization in agricultural marketing.

IOWA CONSERVATION COMMISSION

This Commission regulates water transportation through the Ticensing
of vessels, engineers and pilots. It also regulates the transportation of

fish and game.

IOWA COMMISSIONER OF INSURANCE

The Commissioner regulates the issuance of insurance for liability and

loss covering automobiles, aircraft, vessels, trucks, buses, and cargoes.

IOWA NATURAL RESOURCES COUNCIL

This Council considers matters of safety regarding pipelines across
streambeds. It also has regulatory power over the development of waterways

with respect to flood control programs.
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Chapter V

THE NEED FOR A DEPARTMENT OF TRANSPORTATION

To this point we have reviewed several concepts that are fundamental to
the consideration of the establishment of a state department of transporta-
tion and reviewed the functions of Iowa's existing state agencies having
responsibilities in transportation. It is easily appreciated that Iowa
state transportation responsibilities are fragmented and dispersed over many
agencies. However, fragmentation is not in and of itself sufficient justi-
fication for the establishment of a DOT. The need to establish a DOT is
more directly dependent upon a number of other issues 1mpacting total
transportation service today and in the future, and the relationship of these
issues to current capability.

Throughout this study documentation and transportation literature, it
is indicated that the first and foremost responsibility of a DOT is to pro-
vide the function of transportation service planning on a multi-modal basis.
In simplified terms, multi-modal planning may be considered as a set of
management tools and procedures to assist in determining: transportation
service requirements, alternative solutions, programs that meet a set of
objectives and constraints, and the preparation of documented results and
recommendations necessary for decision-making. The transportation planning
process has been the subject of extensive examination in many professional
forums. It is not the intent of this section to assess the many facets of
the current expertise tﬁat are similar or dissimilar and develop yet another
examination. Throughout most discussions or presentations there is, how-
ever, a general agreement among experts as to the form of the general trans-

portation planning process. Exhibit V-1 is included to indicate the

25




schematic flow most universally considered as representative of the dimensions
of the planning process. This flow chart was extracted from a recent publica-
tion of the Connecticut Department of Transportation.1

In abbreviated form, the necessity for a Department of Transportation may
be stated in terms of the following objectives which are intimately related to

the establishment of comprehensive multi-modal planning capability.

e To develop an integrated coordinated statewide transportation system
providing service which is consistent wfth and proactive with existing
and future socio-economic development goals and environmental goals.

o To promote the efficient reoreintation of diverse privdte modal service
systems into an integrated system of transportation service for both
passengers and freighf/commodities distribution.

e To provide an imaginative forum for analysis, evaluation, and poten-
tial adoption of technb]ogica], operational, and regulatory advances
and "breakthroughs" within the system and the industry. |

e To promote the development of responsible administrative and functional
personnel in state government necessary to evaluate the spectrum of
resources required for total transportation system development.

® To develop and implement the resource allocation tools necessary to
conduct total system trade-off analysis and resource requirements
evaluatian.

o To develop the analytic capability necessary to development of an

integrated financial program to meet development program objectives.

leonnecticut Department of Transportation. Connecticut Master Trans-
portation Plan - 1971. Hartford: State of Connecticut, 1971.
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e To develop an agency responsive to, and proactively sensitive
to, the ﬁotentia] social costs associated with transportation
facility acquisition and operation.

® To develop the capability necessary to react‘creative1y to
the federal 1egis]atioﬁ and policy statements, and the
activities of contiguous states, or other states with common
economic.structures, with respect fo future transportation

policies and programs.

The successful accomplishment of the above objectives of a department
are dependeht upon the resolution and preparation of state transportation
- goals. At present there are none! The Highway Department has stated goals
for statewide highway development. The Aeronautics Commission has goals for
general aviation development in the state. But what are the state's goals |
for mass transit development? What are the state's goals for its rail sys-
tem? What are the goals for harbor and waterway development? What is the
state's policy on transportation service to its rural areas? What is the
state's policy regarding commercial aviation development? What are the
state's goals for a grain distribution system? What policy guides the
investment of tax do]]a}s in transportation? .

Iowa's recent participation in the 1972 National Transportation Needs
Study (NTNS) made evident the dimensions of these questions as they influence
capital allocation program planning over the next twenty years. As noted in the
narrative report submitted,to‘the Federal DOT upon completion of the 1972 NTNS.
An expedient approach was developed to avoid direct confrontation with the fun-
damental issues of goals. This consensus process was adequate under the

circumstances, but is not acceptable in terms of responsibility for the future.
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Once statewide transportafion policies and goals are initially developed as
indicated in Exhibit V-1, the next module in the transportation planning pro-
cess involved in service planning, analysis, prioritization and implementation

strategy may be accomplished.

The establishment of an Iowa Department of Transportation will,

as one of its first tasks, initiate a program to develop, analyze,

and submit for review the state's first statement of Transpdrtation

policies and goals.

A department of transportation, however, does not operate as a closed
system within a state. Federal agencies are beginning to assume an even greater
role in the financing and sponsorship of state transportation systems. States
are being assigned a greater and greater responsibility for determining the
use of federal funds. Secretary Volpe in his statemeﬁt on National Transpor-
tation Policy stated, "The overall objectives established by the Department
of Transportation were originally summarized as the furtherance of economic
efficiency and safety; the minimization of adverse environmental effects of
transportation, and the support of other national interests, including
national defense, economic growth, social development, and the advancement
of scientific research. These objectives are as relevant and valid today as
they were when first set forth fn 1968, but they are no longer sufficient.
Another objective must be added: the facilitation of the proéess of local
determination by decentralizing decision-making and fostering citizen par
ticipation.” |

This leads to another set of fundamental questions: What is the
capability of Iowa to respond to the implications and potentials of the

1970 Urban Mass Transit Act, the Federal Railroad Safety Act of 1970,
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the 1970 Airports and Airways Act, and most importantly the impending Trans-

portation Revenue Sharing bill(s)?

A department of transportation would be structured to meet the

need for rationalized response and proactive action associated with

existing and anticipated legisiation.

In summary, an Iowa Department of Transportation would provide the capa-

bility to:

e Develop responsible comprehensive state transportation policies.

e Develop statewide multi-modal transportation master plans.

® Analyze and respond to the future public and private transportation
system needs for Iowa.

® Identify the financial requirements for_achieving state transportation
goals.

e Responsibly allocate state funds for integrated multi-modal trans-
portation service development.

o Develop those public transport systems under the direct responsibiiity
of the state.

e Promote the development of public transport systems not directly
within the responsibility of the state. |

e Promote the planning, development, and operation of private transport -
systems vital to the state's transportation goals.

® Creatively examine the potential for "new" institutional formats for
public and private cooperation in fhe development of grain distribution
systems. |

® Respond creatively to federal legislation in modal, multi-modal,

revenue sharing, and regulatory areas.
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‘Towa needs the capability to accomplish these tasks. The

capability to do so. does not now exist. A department of trans-

portation would provide this capability, leading to the conclu-

sion that Iowa needs a department of transportation.
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Chapter VI

AN IOWA DEPARTMENT OF TRANSPORTATION

It must be emphasized initially that the proposals and recommendations
for the organization of an Iowa DOT are not based as much upon an in-depth
evaluation of the accomplishments of the existing transportation related
agencies or the quality of their internal management as it is upon the "need"

to develop the organizational capability to promote, plan, and implement the

development of an integrated transportation system, in accordance with state-
wide transportation goals and objectives. |

This chapter is divided into two sections. The first section presents
discussion of those divisions and administrative functions required in the
"first generation" or "threshold" Department. The proposed organization
chart - Exhibit VI-1, presents the structure of a "later generation” Depart-
ment inclusive of the Division of Transportation Safety and Division of
Transportation Regulation. These two divisions are discussed in section two
of this chapter, since they are not considered necessary to the implementation

of a first generation DOT in Iowa.

Divisions Required for a First Generation DOT

Secretary of Transportation

It is recommended that the Office of Secretary of Transportation be
established as the chief—executiye office in an Iowa Department of TfanSpor-
tation, The Office of the Secretary, in concert with the Transportation Com-
mission, would be responsib1e for the general policy-making of the DOT. To

assure the Department is responsible to legislative guidelines and requirements,
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and responsive to statewide goals and objectives, the Secretary should be
appointed by the Governor and serve at the pleasure of the Governor. A1l
13 states with DOT's have retognized the importance of having the execu-
tive officer heading the DOT appointed by and responsible to the Governor.
The statutory powers and resﬁonsibi]ities vested in existing state
agencies absorbed within a Department of Transpoktation should be trans-
ferred to the Transportation Commission and the Secretary of Transporta-
tion. This requires elimination of several existing commissions. It is
important that the modal divisions (highways, aviation, etc.) below the
Office of the Secretary of Transportation do not retain their policy-making

powers. An integrated multi-modal department can only be developed by

giving the Secretary and Transportation Commission control over the planning,

promotion, and development of all modes within the Department.

As stated eab]ier, the formation of a Department of Transportation 15
a developmental process. The Office of the Secretary must have authority
and responsibility for the administration and management of the department.

It should have the authority to transfer functions and staff as it sees the

need arise and to reorganize the department for the most efficient management.

The Secretary must not be "locked" into any preconceived or inherited organi-

zational structure. It is anticipated that there will be much reorganization

and shifting of staff and functions during the early years of Iowa's Depart-
ment of Transportation to achieve maximum efficiency. The Office of the
Secretary should continually evaluate the effectiveness of the department's
organization and effect modification as required.

In addition to department-wide planning, the budget proces$ is a neces-
sary tool of management for the Office of the Secretary of Transportation.

The Secretary should have éuthority to present a department-wide budget to

34




the General Assembly for approval. In the process of preparing this budget
he should have authority to review and modify the budgets of the divisions
within the department.

The Secretary of Transportation is critical to the initial and ulti-
mate success of a Department of Transportation. This job requires a man
with experience and skill in the administration of a large public organiza-
tion and a knowledge and appreciation of transportation systems as they re-
late to social and economic objectives. The Secretary should be capable of
creatively resolving the inherent conflicts that may develop between modes
of transportation. The Secretary should have skills in budgeting and finan-

cail management and a working knowledge of the skills involved in transpor-

tation planning. One could go into an endless description of the perfect

individual to head a new department of transportation, but realistically
the "perfect" administrator does not exist.

The competition for capable personnel at the higher administrative
levels and for multi-modal planners is quite keen at the present time. ATl
of the present departments of transportation are going through an internal
reorientation period to expand the perspectives of individuals at the execu-
tive and functional level who were mode oriented. The most important charac-
teristics are extensive skill as an administrator and intensive experience
in at least one transportation area. The most promising background for the
Secretary is most 1ikely either chief administrator of a large Metropolitan
Transit Authority - e.g. New York - or chief executive of a Highway Commis-

sion.

Transportation Commission

" One of the major policy problems in organizing an Iowa Department of

Transportation is deciding how much of the authority and responsibility for
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operaéion of the department should reside in a Transportation Commission as
compared to the Office of the Secretary of Transportation. THere is a large
spectrum of possible responsibilities of a Commission - from a purely advisory
to general responsibility for all policy and administration of the department.

Most experts in the field of public administration are quite hostile to
the concept of collegial commissions heading governmental agenciesl. They

feel that governmental. agencies should be headed by a single professional

administrator acting under sufficient guidelines and standards established

by the General Assembly and the Governor. They feel the place of the commis-
sions is the advisory function or quasi-judicial and quasi-legislative func-
tions, not general administration of a department.

It is recognized that in a state such as Iowa, with a Tong history of
apprehension toward strong administrators and executives, the people may not
feel confident that the Governor and General Assembly are capable of pro-
viding sufficient checks and balances on a Department of Transportation. It
is therefore appreciated that a commission with sole powers over the depart-
ment, as opposed to an advisory commission, is required.

Based on review of this issue, it is recommended to leave the internal
management of the department in the hands of the Office of the Secretary and
require all major policy decisions to be submitted to and approved by a
Transportation Commission.

It is considered that the talents resident in the Iowa State Highway
Commission and Iowa Aeronautics Commission should be considered as prime

candidates for the Iowa State Transportation Commission.

lpublic Administration Service, "Administrative Organizations of
the Executive Branch: State of Iowa, 1966" pp. 9.
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Transportation Advisory Committee

On review of the dimensions of the class of transportation service
problems and issues to be addressed by the new Department of Transportation,
it becomes apparent that much benefit could be derived from the permanent
establishment of a functional advisory commitﬁee. It should be noted that
the transportation issues of today and the future are: 1) the signi-
ficant advances in federal legislation in transportation as witnessed by the
proliferation of Federal Transportation Acts in 1970, 2) the anticipated
federal re-examination of transportation regulation, 3) the new'pervasive’
appreciation that "transportation” muét be regarded as an integrated system
to provide service, 4) the emphasis on social-economic and environmental
impacts or disbenefits resultant from, or attributable to, transportation,
and 5) the potential revolutionary impact of Federal Transportation Revénue
Sharing. These require the advice and counsel of many diverse specialists. It
is, therefore, recommended that a permanent organization construct be estab-
lished which can'expeditious]y, on a short term basis, be staffed with "on-
call" and "other" experts and/or groups as required, as special task forces
to address transportation issue/problems identified by the Office of the

Secretary, the Governor, and/or the Transportation Commission individually

or in any combination.

Staff Divisions of the lowa Department of Transportation

Division of Administration

A Division of Administration should be established within the Department
of Transportation and administered by an Assistant Secfetary for Administra-
tion. This division will perform administrative activities such as purchasing,

budgeting, accounting, data processing, etc., for all of the divisions within
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the Department.

This division would encompass the following departments in the present
Highway Commission: Accounting, budgeting, purchasing, public informatidn,
management review, data processing, facilities management, inventory manage-
ment, central services, personnel and employee relations, toll bridge oper-
ations, departmént aircraft operétions, and legal services (see Exhibit VI-2).

Iowa should find, as have state DOT's visited during this project, that
the cUrrént Highway Department administrative personnel are adequate to
handle the increased responsibilities placed in an administration division

- of a Department of Transportation with 1ittle increase in staff.
"Although dollar savings directly attributable to an inte-
grated transportation organization have not yet been measured, it
is certain that the level of personnel and ancillary expenses has

remained essentially constant while a more efficient and higher-
quality performance in each of the bureaus has resulted."

The major problem to be faced by the Administrative Division of the DOT
will be the budgeting and control of funding for the Department.
In Towa, as in many other states, there is a constitutional prohibition
_ against the use of road use funds for other than highway activities.

Al motor vehicle registration fees and all license and excise
taxes on motor vehicle fuel, except cost of administration, shall be
used exclusively for the construct1on maintenance, and supervision
of the public highways exclusively W1th1n the state or for the pay-
ment of bonds issued or to be issued for the construction os such
public highways and the payment of interest on such bonds."

At present, since most highway related activities are in the Highway Com-

mission at the state level, it is not ahticipated as a difficult task to

L3une 22- 1971 Letter from Commissioner Earl A. Wood, Connecticut
Department of Transportation in response to an OPP letter ask1ng about advan-
tages of a Department of Transportation.

21942 Amendment to Article XII, Sec. 8 of the Iowa Constitution
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allocate highway expenditures to the road use fund, compared to the pro-
blems inherent in a department of transportation. When one department is
servicing several mode diyisions of transportation, the difficulties of
separating highway expenses and charging these to the road use fund are
complex. -

The cost for personnel involved in the design, engineering, and haih-
tenance of highways can be easily identified in a DOT within a highway
division, as can %unds allocated to construction contracts for highway pro-
Jects. Problems can arise, however, in the allocation of costs for such
activities as d&ta processing, budgeting and accounting, top level administra-
tive personnel, facilities management, planning, and other functions that en-
compass all modes'(highways, aviation, mass transit, etc.) within the depart-

ment.

Transportation Planning

A Planning Division administefed by an Assistant Secretary of Transpor-
tation is the essential ingredient within the department. Without this core
division, implemented rationally, administered effectively and staffed com-
petently, the entire concept of an Iowa Department of Transportation is
meaningless. This division must be functionally oriented and responsible for
the planning of all modes of transportation and for the development of an
integrated transportation system to provide transportation service.

A1l transportation service planning for the entire department must be
included within the planning diviéion. It is appreciated that the distinc-
tion between design planning and system planning must be made. It is assumed,
however, that the Office of the Secretary will be most aware of the most
propitious separation and will organize such that the integrity of the

engineering/design planning functions are maintained. The proposed organiza-
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tion in terms of generic functional responsibility is included as Exhibit
VI-3. A short discussion of each function follows to indicate the class

of activity which must be included to ensure the performance essential to

~ the recommended Iowa State Department of Transportation.

0 Research and Technology

This department would be respdnsib]e for the same research function
performed presently by the Research Department of the Iowa State Highway
Commission, with added responsibility for all modes and to include separate
sections for: 1) transportation technology review and assessment, 2) oper-
ations research - transportation, and 3) fundamental.design of analytic
tools to assist in regional analyses. The operations research section would
have prime development responsibility for mathematiéa] simulation and opti-
mation models for alternative transportation plan evaluation. The regional
analysis specia]ists'would develop those modal constructs and frameworks
for determination of social, economic, environmental and institutional

impacts related to transportation service alternatives. This department will

provide the tools necessary for system trade-off techniques, allocation

methodologies and service optimation methodologies.

o Transportation Planning Statistics

The Transportation Planning Statistics Department would encompass the

present Highway Planning Surveys department of the Highway Commission with

-the additional responsibility for developing a data base necessary to support

the analysis of alternative total service transportation plans and programs
in Iowa. If multi-modal planning is to be effective, there must be an
adequate base of information to support the planning process for all modes

such as highways, aviation, mass transit, grain distribution, port develop-
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ment, etc.

o Policy Planning

The Poiicy Planning Department of the Planning Division would be
responsible for suggesting needed changes in statutes governing Iowa trans-
portation at the federal, stéte, and local level. They would formulate
new regulations and policies governing both the external and internal oper-
ation of the department. Thé prime responsibility of this department would
be to assist the Office of the Secretary establish, analyze and evaluate
alternative state policies for transportation within the context of state
economic and social goals. It would also be responsible for evaluating
changes in federal transportation policy as they impact Iowa. The impacts
of all policy in terms of resources, legislative requirements, and community

reaction is a significant function of such a department.

o System Planning

The System Planning Department of the Planning Division would have major
responsibility for one of the first tasks of a new Department of Transporta-
ation - the creation of a state transportation master plan incorporating all
modes of transportation. This transportation master plan should provide a
general guide for the Secretary, Governor, and General Assembly in the on-
going responsibility of establishing transportation policy, identifying
transportation objectives, programs and budgeting. |

Systems Planning would be involved in specific master plans for the
various modes (e.g., a State Aviation Systems Plan). The master planning
activity would interface and respond to policy alternatives and rely heavily
on Research and Technology Department for alternative systems evaluation and

support.
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0 Program Planning

The Program Planning Department would include the planners presently
involved in the five-year work plan effort of the Highway Conmfssion, plus
project oriented planners in other modes as other programs are developed.
The responsibilities of this section will be the most difficult to define

in a Department of Transportation. The Office of the Secretary will have

to determine which activities are most efficiently initiated at the modal

level and which are the responsibility of this division. The Secretary of
Transportation may initially wish to maintain the Program Planning Depart-
ment and Technical Assistance Department in the Highway Division of the
Department of Transportation. If this is done, the Secretary must insure
that the planning done in this department conforms to thé activities of
the Office of the Secretary and the Office of the Assistant Secretary for
Planning.

Planning is the keystone to the success of a Department or Transpor-
tation. This division must be given adequate staff and resources to
effectively carry out their assigned responsibilities. It is interesting
to observe that the state-of-the-art in transportation planning is most
sophisticated in the highway planning disciplines. We must insure that Iowa
takes full advantage of this valuable and mature resource and emplioy the
highway planning specialists as the core of the planning division. These
specialists may be augmented by several selected "other" mode specialists
to provide total mode representation. In the limit, however, all the plan-
ners of this division under the leadership of the Office of the Secretary
will develop into transportation service planners as opposed to mode
specialists. Only through comprehensive multi-modal transportation planning

can Iowa take full advantége of the potential for all modes of transporta-
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tion - air, rail, water, highway, and mass transit. Only through full

exploitation of all modes of transportation can Iowa reach its full

economic and social potential.

Line Divisions of the Iowa Department of Transportation

This section of the study makes recommendations as to which line trans-
portation functions should be included in a "first genération" Iowa Depart-
ment of Transportation and more speciffca11y which existing state agencies
should be integrated into a DOT. Tab]e A presents an overview of the
responsibilities included within the thirteen states with functioning

DOT's.

Table A

Responsibilities Included in the Thirteen
Functioning State Departments of Transportation

Highways A11 13 DOTs
Aviation A11 13 DOTs
Mass Transit 11 of 13 DOTs
*Motor Vehicles 6 of 13 DOTs
Highway Patrol : 2 of 13 DOTs
. Waterways and Ports . 7 of 13 DOTs
Pipelines None ,
Transportation Regulation 1 of 13 DOTs

Development of a Transportation Master Plan A11 13 DOTs

*The DOTs visited who did not have motor vehicle regsitration
and safety responsibilities felt that this function should
be included in the future.

The organizational principle in the other states with DOT's is -- to be
as comprehensive as possible in the assumption of transportation responsibil-

ities. Multi-modal planning emphasizing a balanced and integrated transpor-
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tation system cannot be fully accomplished when significant transportation
modes, authority, and responsibilities are left outside a department of
transportation. When transportation related responsibilities were main-
tained outside of a DOT in other stétes, the reason was usually attributab1e
to political situations which precluded the inclusion of the particular
agency or responsibility.

If a Department of Transportation is to promote the development of a
balanced and integrated transportation system, the department must have
rexponsibility for all of the major modes of transportation. This is the
only way multi-modal planning and service development will be fully effec-
tive. It is therefore recommended that an Iowa Department of Transporta-
tion must include the highway, aviation, and inter-regional and intra-reg-
ional transportation development functions. A "first generation" DOT must
therefore include the Highway Commission and the Aeronautics Commission in
Towa.

A division of Inter-Regional and Intra-Regional Transportation Develop-
ment will have to be developed completely since there are no existing modal
agencies candidates for inclusion. This division will be responsible for
the development and analysis support necessary for multi-modal transporta-
tion planning in the area of mass transit, waterways and ports, and freight
and agricultural distribution system facilities. As each of these mode
oriented activités develops, it is anticipated that separate divisions may
be initiated.

Other agencies that should eventually be integrated into a Department
of Transportation can be brought into a DOT initially or at a Tater date.
These include driver Ticensing, motor vehicle registration, safety and

accident records, dealer licensing and motor vehicle inspection from the

46




Department of Public Safety; the Highway Safety Program from the Office for
Planning and Programming; the Reciprocity Board; and Transportation Regula-
tion from the Iowa Commerce Commission. These are discussed separately in

the last section of this chapter.

Division of Highways

Given the spatial distributibn of population it is doubtful that the
role of highways in Iowa's transportation system will diminish significantly
in the near or long term. The Highway Division of an Iowa Department of -
Transportation would be the largest division at the formation of the DOT
and in foreseeable future. It would be administered by an Assistant |
Secretary of Transportation.

It is recommended that the Division of Highways be formed from the
Development and Operations Division of the present Highway Commission with
some possible changes (see Exhibit IV-1). There will have to be redefini-
tion of planning responsibility between the design department of the
Development Division and the P1anhing Division of the Department of Trans-
poftation.' The first Secretéry of Transportation will have to decide the
exact level of planning to be included in the Planning Division. As a
result of the organizational modification, a reassignment in staff between
these two divisions may be requiréd.

The Division of Highways in the Department of Transportation would
perform essentially the functions of the Highway Commission, with the éxcep-
tion of the planning activities restructured into the Planning Division and
the administrative functions performed for the DOT by the Administrative
Division. The Division of Highway's responsibilities would include design,
construction, and maintenance of the primary highway system and continuing

"~ assistance to the urban systems.
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The source of funding for the Division of Highways will be the dedi-
cated highway revenues in Iowa plus federal matching money for Federal-Aid

Highway Projects.

Division of Aviation

The present Iowa Aeroﬁautics Commission will be brought into the
Department to form the core portion of the Division of Aviation.

The Division of Aviation will perform the functions as indicated in
the Iowa Aeronautics Commission organization chart (see Exhibit IV-2).

The registration of aﬁrcraft and pilots may also be done initially in

this Division until it is felt that this function could be performed more
efficiently in the same division that licenses automobiles, trucks, buses,
and drivers - the D}vision of Transboktation Safety. This shift could be
made ata later time as the department develops into the second generation
phase. |

The Division of Aviation is one that will need to develop in terms
of activity in the field of commercial aviation. The analysis and eval-
uation of air cargo service is one project the Department of Transpdrtation
may regard as a significant potential for economic growth-in Iowa.

The initial activity of tﬁe DOT in commercia1 aviation will be in
development of a State Aviation Systems Plan. As this planning process
takes place, the DdThmay elect to become more involved in providing tech-
nical and financial assistance to larger commercial airports, air centers
or transportation centers development.

The problems assocfated with the identification of financing for the
the development of airpprts will be one of the first major tasks for the
department. Municipalities are finding they do not have adequate resources

to build the airport facilities to meet the needs of their areas. In Iowa,
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as in most other states, it may be necessary for the state to assist in

raising the necessary capital for large commercial airport facilities

~ that serve regional areas.

Division of Intra-Regional and Intek-Regiona] Transportation Development

A11 activities anticipated to be performed by a Division of Intra-
Regiona] and Inter-Regional Transportation Development are not presently
functionalized at the state level. .This Division will be small but is
anticipated to be enlarged as state activity increases in providing assis-
tance and specifying development programs for passenger and freight or
commodi ty fransportation service. It is expected that the Division will

facilitate the development of service programs and the acquisition of

federal funding for these projects.

—

The Division will be responsible for fhe identifying analysis and
program alternatives stipulation in the areas of: 1) urban transportation,
2) urban/rural interface transportation, and 3) rural transportation, for

passengers. The Division will also have the same primary responsibility in

"the areas of: 1) multi-modal freight terminals, 2) grain distribution

sysytems, 3) rail and truck service, and 4) port and harbor facilities.

The decay of urban transportation in the urban areas is well appre-
ciated. Rather than observing that "this-is-the-nature-of-things" the
State must examine creatively what may be done to provide and expand ser-
vice and then ensure that the programs are tested, implemented, and modified
as necessary to ensure that a large segment of Iowa's population is not
disenfranchised with respect to transportation service.

The problems of the mobility of the rural aged has recently been
identified as a critical national préb]eh. It is a more severe problem in

Iowa, due to the rural nature of the state and the concentration of elderily
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of organizational complexity as it impacts the philosophy of a state DOT,

and in terms of most advisable staging with respect to the DOT develop-

ment cycle. It is envisioned that although the Division of Trénsportation
Safety is a requirement bf.a functioning agency entrusted with transporta-
tion responsibility, it need not be considered as essential to the "threshold"
DOT - e.g., within the first year. A reorganizational program as specified
in this section with respect to transportation safety may be stipulated as
intended in the new DOT enabling legislation. The specific legislation,
however, which would effect the reorganization may best be drafted after
initial DOT formation as part of a second generafion program. It should

be firmly appreciated that transportation safety does belong in the DOT as
soon as practicable:

- The issue of Transportation Regulation is a problem of totally differ-
ent dimension. The case for eventual inclusion is presented in this section.
Inclusion of these functions today, however, is infinitely more complex in
terms of philosophy, organization, and operational procedures than the DOT
sssue itself. It is recommendéd, however, that in the 1imit, as the DOT
becomes estab1ished and demonstrates that anticipated effectiveness, that
the issue ‘of transportation regulation be addressed along the framework

recommended.

Division of Transportation Safety

The State of Iowa's_tranéportation functions are moﬁt fragmented in the
areas of transportation safety, motor vehicle and driver licensing, regula-
tion and enforcement and collection of highway user revenues. These acti-
vities are performed in seven different state agencies at the present time:
The Iowa State Highway Commission, the Iowa State Commerce Commission, the

Reciprocity Board, the Department of Public Safety, the Department of
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Revenue, the Department of Public Instruction, and the Office for Planning
and Programming (Refer Chapter IV). There is a strong case for rationaliza-
tion of the distribution of responsibility and authority among these agencies.
Some of these functions should come into a Department of Transportation to
assure comprehensiveness of the organization over transportation functions;
others should remain within their present agency or be integrated into
another state agency.

These activities can be broken into three main groupings: law enforce-
ment activities, motor vehicle and driver 1icensing, and promotion of
transportation safety. A1l of these categories are interrelated since law
enforcement impacts transportation safety and motor vehicle and driver
licensing impact transportation safety. The object in the DOT organization
recommendation is to reduce duplication of effort, provide for a smaller
number of major program groupings, and assure a comprehensive Department
of Transportation.

It is therefore recommended that those responsibilities grouped with-
in 1) transportation safety and 2) motor vehicle and driver Ticensing be
transferred to a new Department of Transportation, Division of Transporta-
tion safety (refer Exhibits VI-4 and VI-5). Safe and convenient service
for transportation users will undoubtedly be a major goal for a new Depart-
ment of Transportation. It is important that the new DOT have responsibility
and authority for these program afeas in order to effectively carry out
comprehensive statewide transportatibn service planning.

It obviously follows, therefore, that the Taw enforcement responsibilities
of the various departments not be included in a Department of Transportation.
Only 2 of 13 operating DOT's at the present time perform law enforcement

functions. As least one of these states has noted problems with having law
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CANDIDATE FUNCTIONS FOR A DIVISION
OF TRANSPORTATION SAFETY

Current Department Responsibility Transportation Functions
Iowa State Highway Commission 1. Traffic Weight Enforcement
2. Traffic Weight Permits
3. Traffic Safety and Engineering
Iowa Commerce Commission 1. Truck Operating Permit Enforce-

ment
2. Railroad Safety Inspection

Reciprocity Board 1. Interstate Truck and Bus
Licensing

Department of Public Safety 1. Traffic Law Enforcement (Iowa
: Highway Patrol)
2. Motor Vehicle Licensing
3. Driver Licensing
4, Safety and Accident Records
5. Dealer Licensing
6. Motor Vehicle Inspection
7
Department of Public Instruction | 1. Bus Inspection
2. Driver Education
Office for Planning and Programming 1. National Highway Safety Program
Department of Revenue 1. Law Enforcement (motor fuel tax)
2. Collection of Motor Vehicle Fuel

tax

|
| Exhibit VI-4



DIVISION OF TRANSPORTATION SAFETY

Secretary of
Transportation

Division of

Transportation
Safety
Motor Vehicle Coordinator :
Registration and National Highway Safety
Driver Licensing Safety Program
~Traffic Weight Permits ~ , -Traffic Safety and
Engineering
- Interstate Truck and Bus
Licensing (reciprocity) -Railroad Safety
- Motor Vehicle Fuel Tax ~Truck Safety
-Motor Vehicle Registration - FMotor Vehicle Inspection
- Incl. School Bus
- Driver Licensing Inspection
-~ Safety and Accident Records

~ Dealer Licensing

Exhibit VI-5
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enforcement within the department. qut states view law enforcement
activities as being separate from promotional and regulatory functions.

The General Aésemb]y may wish to consider the redirection of the Iowa
Deparfment of Public Safety if and when the Motor Vehicle Registration,
Driver Licensing and other non-law enforcement activities are absorbed
- within a Department of Transportation. The Bureau of Criminal Investiga-
tion, State Fire Marshalls, Iowa Highway Safety Patrol and Narcotics
Division of the Department of Public Safety could form the basis of a
reorganization. .To this reorganized base could be added the traffic
weight officers from the Iowa Highway Commission, the law enforcement
officers from the Iowa Commerce Commission, and the law enforcement
officers from the Department of Revenue.

It is recommended that co]]éction of the state gasoline tax be
placed into the Iowa Depahtment of Transportation, since this function
is closely related to the other responsibilities carried out under
reciprocity agreements.

It is suggested that the integration of the functions presented in
exhibit VI-5 into a Department of Transportation should eliminate duplica-
tion of functions and promote efficiency. There is little reason that
truckers should have to deal with three or more state agencies to get
-authorization to operate on Iowa's highways. There is little reason for
buses to be inspected both by the Department of Public Instruction and under
thevnew motor vehicle inspection law by the Department of Public Safety.
There is little reason to spread truck licensing aufhority and responsibility
among the Iowa Highway Commission, the Reciprocity Board, and the Department
of Public Safety. A]llof the above functions could effectively be performed

in a Division of Transportation Safety in a Depértmeht of Transportation.
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The new DOT may want to include aircraft and pilot registration in
this same division, since there may be efficiencies involved. The same
record keeping system could be used for cars, trucks, buses, and air-

: planes.

- Division of TransbortatTOn Regulation
| One of the most difficult issues for consideration in this study has
been whether responsibility for transportation regulation is a candidate
for inclusion in an Iowa Department of Transportation. Many problems have
been evident in the regu]atory.pfocess at both the federal and state level,
the most important of which is the alleged failure to protect the "public

interest" in transportation servicesl»2s3

The important questions are
whether a Department of Transportation would be able to do a more'effective
job of regulating transportation and whether this regulatory responsibility
is necessary in a DOT to make its multi-modal comprehensive planning, pro-
mofion and development meaningful.

The recent Statement on National Transportation Policy which includes

as a goal the re-examination of government's economic regulation of the

transportation industry4 made evident that this issue is only just surfacing

1 oren Veldhuizen, "The Administrative Process in the Iowa State
' Commerce Commission," -Independent Research Project for Professor Arthur
Bonfield, The University of Iowa College of Law, 1971.

2Robert Fellmeth, Ralph Nader's Study Group Report on the Inter-
State Commerce Commission and Transportation: The Interstate Commerce

Ommission, 1970.

3The President's Advisory Council on Executive Organization, "A
New Regulatory Framework: Report on Selected Independent Regulatory
Agencies,' January 1971.

4A Statement on National Transportation Policy, DOT 1971.
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as one of the major policy questions for the decade.

Only New York has included transportation regulation in its Department
of Transportation. The transfer from the Public Services Commission took
place on March 1, 1971, four years after the initial organization of their
Departmentl. The transfer did not, however, immediately introduce signifi-
cant changes in procedures, policies, or personnel. Significant Changes may
evolve as the'regu1atory function is more fully integrated into the Depart-
ment of Transportation, but at the present the New York DOT is operating
under the same prbcedures and personnel as under the Public Service Commis-

sion. The Commissioner of Transportation has, however, replaced the Public

Services Commission as the final arbiter of cases. A gfoup of Hearing
Examiners give initial hearing to the cases with possible appeal of their
decision to the Commissioner of Transportation.

The following excerpt from a letter to the Office for Planning and Pro-
gramming from Commissioner Parker gives an idea as to the attitude of New
York toward the place of regulation in their Department of Transportation.

". . . the New York State Department of Transportation

(DOT) has evolved into a multi-modal agency recently with one

of the final'building blocks,' Regulatory Affairs, being added

only last year. We have found numerous advantages - one being

a sharing of support services which enables us to save through

the avoidance of duplication. This form of organization also

allows ES greater flexibility in the meeting of transportation

needs." '

Commissioner Parker has implied that a Department of Transportation is

not comprehensive and complete without "Regulatory Affairs." New York

1Chapfer 267»of the New York Laws of 1970 transferred transportation
regulation to the Department of Transportation.

2Letter from Commissioner T. W. Parker of the New York Department of
Transportation to the Office for Planning and Programming dated June 8, 1971.
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recognizes as we do in Iowa that there are many problems and needs that a
Department of Transportation could not meaningfully address without responsi-
bility for transportation regulation.. The problems of railroad abandonments,
rolling stock shortages, truck»and raf] service to rural areas, transporta-
tion rate strucutres, and many other Iowa transportation problems and needs
are directly related to regu]étion.

GiQen the impact of regulation of rates, routes, etc., upon transpor-
tation in Iowa and other states, why was New York the only state to include
this function in their Department of Transportation? The:responses
received were first that some states felt there may be some incompatibility
between regulation of rates, routes, etc., and other promotional functions
of their DOT. This response was best summarized in the Ash Report:

"To hold a regulatory agency responsible for the development

of the industry it regulates distorts its responsibilities to

both the industry and the public, making difficult the reconcil-

iation of economic interests among contending parties. It places

the agency in th? position of advancing interests which fundamen-

tally conflict.

Secondly, some states responded that the Public Utilities Commissions
or Commerce Commissions in their states wefe very political organizations
and that it was difficult to gain support for their inclusion in a DOT. The
present regulatory agencies were able to resist any attempts to include them
in a Department of Transportation.

Finally, there was a general comment that transportation regulation

would be difficult to 1ntegra£e into a Department of Transportation. It

requires a more diverse type of administrative format than the other trans-

IThe President's Advisory Council on Executive Organization, "A New
Regulatory Framework: Report on Selected Independent Regulatory Agencies."
January 1971, pp. 80. ’
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portafion functions. An organization to handle regulation would be extremely
difficult to implement in a first generation DOT.
The fact that most states and the federal government did not include
regulation of transportation in their DOT's does not mean they are neces-
sarily pleased with the present regulatory process. Itvis not hard to
find criticism of most transportation regulatory agencies in existence at
the pre;ent time. These criticisms range from indictments of the competency
of these organizations and their personnel to criticisms of the basic
philosophy supporting their existence. Some claim the competitive situation
- in transportation has changed so greatly that regulation, except for safety

regulation, is no longer needed. ' |

The major reason that prompted the conclusion that regulation should

be integrated eventually into an Iowa Department of Transportation was the
lack of planning and policy applied to those transportation problems
affected By transportation regulation (e.g., rail abandonments, adequate
transportation services to all areas, boxcar shortages, etc.). The present
staffing and orientation of thg Ibwa Commerce Commission does not 1énd
itself to planning or general policy formation except on a case by case basis.

Regulatory policy evolving from a case by case settlement of disputes

between private parties is not likely to adequately take into account the
public interest in transportation. A passive regulatory agency such as the
Iowa Commerce Cohmission, which limits consideration to problems brought to
its attention by private parties,'is not Tikely to provide solutions to the
broad spectrum of regulation-related problems in Iowa.

The lack of planning appears over and over as a major criticism of
various regulatory agencies.
ro "Many commissions engage excessively in dase—by-case adjudi-

cation as a basis for policy formation rather than using less
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formal procedures such as exchanges ?f information, informal

regulatory guidance, or rulemaking."

The above criticism was echoed much more strongly by the Nader Report
on the Interstate Commerce Commission.

"The ICC is now primarily a forum at which private trans-
portation interests settle their djsputes."

"The ICC chooses to define policy through ité massive case-
load, asserting itself directly only through a mere dozen or so
rule-making proceedings each year."

"Only if the settlement of special interest disputes over
the allocation of the transportation market complements the
needs of the public, is the public interest served."

"Costs of making and presenting a case are substantial--
even for the minor expansion of operating authority-- and
thus prohibitive for the public and for small businesses."

"As a passive forum, the ICC has failed to provide for
any useful mechanism for the representation of the public
interest in the development of the record."

Transportation regulation is a very important element in the set of
overall transportation goals and policies formulation and examinations.
Eventually, Iowa should include regulation in a DOT so it will have the
full capability to address all transportation needs and problems in Iowa.
It has been considered that the transportation regulation authority within

an Iowa DOT must be responsive to the impending revolutionary examination

at the national level into the area of regulation, but must primarily be

IThe President's Advisory Council on Executive Organization, A New
Regulatory Framework: Report on Selected Independent Regulatory Agencies,"
January 1971, pp.5.

2Robert Fellmeth, Ralph Nader's Study Group Report on the Interstate
Commerce Commission and Transportaflon The Interstate Commérce Ommission, -
1970, pp. 311.
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designed to ensure the separation of case adjudicatfon and regulation policy
formulation. It is appreciated that there are many variations for implementing
the separation of hearing examiners from department administrators. The
fundamental recommendatjon is, however, that hearing examiners, respdnsible
to the court or merit system, must be established as a distiﬁct adjunct to
a Division of Transportation Regulation. Initially, however, the new DOT
would not be expected to develop an entirely new system for regulation in
the Department at the same tihe that it is expected to integrate and develop
all modes of transbortation into a comprehensive transportation agency.

~The Department of Transportation should develop as expeditiously as
possible the capability to address regulatory problems even though not
performing the regulation function. This will make the possible incorpor-
ation of transportation regulation less difficult at a later date if deemed
warranted, and will in the near term enable the Department to take positions

and develop policies in regulation-related areas in the meantime.
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Chapter VII

IMPLEMENTATION OF A DEPARTMENT OF TRANSPORTATION IN IOQWA

A number of legislative actions constitute the first phase in the pro-
cess of establishing an Iowa Department of Transportation. The first and
cornerstone decision is the determination of the transportation functions to
be assighed to the new department as its responsibilities. Many of.these
functions would be trénsferred from existing state agencies. This would
in some cases involve placing the entire agency into the DOT structure and
in other cases only those parts that execute a transportation function would
be transferred. It is also observed that "certain" transportation functions
that are not being performed by any state agency could be initiated within
the DOT.

The beneficial feature of a gradual implementation approach recommended
earlier in the report is that one need not fdentify initially every func-
tion to be performed by the DOT from this day forward. However, there is a
set of functions which must be.assigned to establish a "threshold" depart-
ment and without which the organization is not a departmént of transportation.

The first and foremost of the functions required is that of multi-modal
transportation planning. The function of multi-modal planning as conducted
by a DOT was described in Chapter VI, |

Additional functions assigned to a "threshold" DOT are those currently
performed by the Iowa Highway Commission and the Iowa Areonautics Commission.
As noted in the organization chart in Chapter VI, both these agencies would
be entiﬁe]y transferred into the DOT. The administration tasks of these

agencies would be combined into the Administration Division of the DOT.
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Functions in mass transportation and waterways would be performed by the
division of Intra and Inter Regional Transportation Development.

It 1slqu1te apparent that there are many more transportation functions
which could and/or should be assigned to the DOT. However, Planning, Adminis-
tration, Highways, Aeronautics and intra and inter regional transportation
. development are the functfons comprising that- set of functions which consti-
tutes a "threshold" DOT for Iowa.

It may be determined that additional functions should be included jn
Iowa's "firsf generation" DOT. These may include several transportation
safety functions currently found in the Department of Public Safety or .in the
Office for Planning and Programming. They may include the transportation
regulation function currently the responsibility of the Iowa Commerce Com-
mission. Although not recommended by this report, these functions could be
placed into the initial department. This inclusion wou]d create a depart-
ment above the "threshold" level.

Another first-step action is the determination of the scope of authority
vested in the Transportation Commission and that vested in the Office of
the Secretary of Transportation. It is recommended that the Transportation
Commission undertake respohsibi]ity for matters concerning transportation
policy for the state aﬁd that the Secretary share in the policy responsibil-
ity and be assigned full responsibility, as chief executive officer, for
the administratioa of the department. In order to function effectively, the
Secretary should have the authority to structure the department in what he
" finds to be the most productive manner. (See Chapter VI for a more detailed
discussion.) |

A third first-step action is the provision of a period of time for the
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DOT, through the leadership of the Secretary, to prepare for the assumption
of operational responsibility for the transportation system of Iowa. During
this pre-operational period of six to twéTve-months, the Secretary would

acquire the top level DOT staff and with the full assistance of existing

~§tate transportation agencies accomplish the fo]]owing tasks:

1. Develop Transportation Policies for the state for cons1derat1on by
" the Legislature and Governor.

2. Develop the program for the first operational biennium of the
department.

3. Prepare the department's budget for. the f1rst operat1ona1 bien-
nium of the department.

4. Prepare the staffing plan for the department and acquire the per-
sonne] required.

5. Deve]op the operating procedures of the department.

It is clear that to accomplish these fivevtasks the Secretary must
draw heavily 6n the expertise and experience of existing transportation
agencies' staffs. Therefore, this assistance should be pfovided for in the
enabling legislation. The Secretary will also need, at the minimum, profes-
siona1.staff from the fields of management, finance, and p]anning.

The remaining first-step action is the provision of funds to conduct
these pre-operational tesks. A potential source of funds for this pre-
operational phase exists in several federal programs. Necessary matching
funds for these programs and costs beydnd those eligible for federal assis-
tance must be obtained from the state's general fund, the road use fund, and
the state aviation fund. The road use fund is under constitutional prohibi—
tion for use for any other than highway purposes. The state aviation fund
has operated as if it-were a dedicated fund. However, the portion of the

DOT costs relating to highways and the portion relating to aviation may
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]egitimate]y be charged to the respective funds. A means of estimating these
proportions of costs to be charged to these funds can be made on the basis

of the number of personnel expected to be employed by each of these divisions.
It is estimated that 90 percent or more of the pre-operational phase could

be financed in this manner. Therefore, the combination of federal grants

and dedicated funds Teaves the finéncia1‘impact of the DOT's pre-operational

phase on the state's general fund quite minimal.

BUDGET FOR PRE-OPERATIONAL PHASE DOT

Secretary of Transportation $ 32,000
Under-Secretary of Transportation 27,000
2 Secretaries 14,000
Financial Analyst 20,000
Transportation Planner 24,000
$117,000

Office Space *
Travel $ 4,000
Office Supplies and Equipment 6,000
Telephone 1,000
Report/Bill Preparation . 3,000
Consultant Services ' 30,000
_ $ 44,000

TOTAL FIRST YEAR $161,000

*Assumed as inherited

The four first-step actions: determine DOT functions, identify scope
of Commission and Secretary authority, provide lead time to accomplish pre-
operational tasks, and provide pre-operational funds, constitute the substan-
tive content of the bill to establish a Department of Transportation in Iowa.

There are a number of approaches to writing a bill establishing the
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mental goals.

e WHY DOES IOWA NEED A STATE DEPARTMENT OF TRANSPORTATION?

A number of observations as to existing and future transportation
service in Iowa as well as changes and anticipated changes at the federal
level indicate the requirement for an Iowa State Department of Transportation.
The projection of conditions within the state are by far the most signifi- |
cant of the determinant %actors.

Participation in the 1972 National Transportation Needs Study made
many, if not all, of the public and private participants aware that Iowa
does not have a systematic, informed process through which the state's trans-
portation policy, programs and projects may be formulated, analyzed, and
evaluated. There are many concrete issues such as the impending abandonment
of rail branch lines which demand a thorough evaluation and planning func-
tion to ensure that Iowa does not by default experience the loss of vital
service. The implications of rail abandonment on the survival and growth
of Iowa grain export position are distressing even to the casual observer.
Issues identified in Iowa's participation in the national study in addition
to the Tlack of multi-modal planning, policy stipulation and evaluation,
and the significant potential grain distribution crisis are such concerns
as rural transportation as impacting rural development and the decay of

urban transportation service.

The state's potential for experiencing transportation service growth
or transportation service crises is not totally within the control of the
‘state. A signiffcant number of pieces of legislation have passed or are
in process at the federal level which can have positive, or fn some cases

potential for negative effect, on the state of Iowa if not addressed in a
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"threshold" DOT. One approach is to completely revise the full range of
statutes under Which the existing transporﬁation related agencies- operate

at the time they are incorporated into the DOT. An advantage of thié approach
is that it affords the opportunity to critically evaluate all the nuances of
authority and responsibilities delegated to the agency. Such an evaluation
wouid identify and afford the immediate opportunity to address the problems
the agency may have had operating under the existfng statutes. An attempt
could be made to assure complete consistency in the total paékage of statu-
tes under which the new DOT would operate.

A disadvantage in this approach is the potential for disruption and
Toss of continuity in state transportation function during the extensive
transition to a departmenf of transportation. If the employees work under
both a new organization and under a completely revised set of statutes,
their effectiveness may be impaired for several years.

A further disadvantage of a complete revisioﬁ of statutes would be the
likelihood that opposition to the establishment of a DOT would be signi-
ficantly increased due to the departure from existing legislation. Transpor-
tation agencies as well as transportation interest groups may feel themsel-
~ ves compelled to oppose a DOT not because of opposition to the concept of a
DOT but because of their opposition to the elimination or revision of a
particular statute.

A second approach to drafting a DOT bill is to leave the existing
statutes under which the current agencies operate essentially unchanged ex-
cept for the transfer of authority and responsibility to the new department.
This approach minimizes the potential for disruption of present transporta-

tion functions. Any necessary changes in legislation can be suggested by
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the new department after having become familiar with operating as a depart-
ment of transportation. This type of bill is consistent withvfhe develop-
mental approach to establishing a department of transportation. There is
no model department of transportation and no model legislation for a depart-
ment.

‘The passage of a bill drafted under the second approach would establish
a "threshold" DOT. It will provide Iowa with the benefits of multi-
moda] planning. As time progresses it is expected, indeed it is necessary,
for the DOT and the legislature to continue to examine and add, where appro-
priate, additional transportation functions to the DOT. As-these functions

are added, the effectiveness of the DOT and corresponding benefit to the

State will increase.
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Chapter VIII

ISSUES AND RECOMMENDATIONS

There are several issues which will be raised repeatedly in the public
discourse associated with an Iowa Department of Transportation. This sec-
tion is included to succinctly address the major issues and as a review of

the recommendations resulting from this project.

Issues
o WHAT IS A STATE DEPARTMENT OF'TRANSPORTATION?

This question is not as casually addressed as might appear; Each of
the existing State Departments of Transportation are different in terms of
organization and operational parameters. It is clear also that each is
responsive with respect to intent, to the unique requirements of their
regional and political environment. The spectrum of state DOTs extends
from "paper" organizations to fully functioning departments responsive to
public and private needs and wants. It appears the best description of a
State DOT is within the context of its purpose. The individual statelde-
partment is formulated in a unique manner which reflects the institutional
and private and public admixture of mode service and needs extant within
the region.

A State DOT 1is an organization formed to promote, plan and implement
the development of an integrated transportation system of various inter-
dependent modes that will provide the public with the optimum level of ser-
vice, choice, mobility, convenience, and safety in such a way as to positively

interact with and promote the satisfaction of social, economic, and environ-
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creative and responsible manner. The 1970 Aviation and Airway Development
Act, the 1970 Urban Mass Transportation Act are potential for positive im-
pact on Towa if integrated within a transportation service policy and devel-
opment function. The potential impacts of Transportation Revenue Sharing

without an integrated transportation plan may be serious. The impact of

the impending Federal Surface Transportation Act of 1971, the Federal Rail-
way Safety Act of 1970, and other impending legislative alternatives to
revenue sharing may also have serious effect in Ioﬁa if not approached in a
responsive and proactive scenario. The best locus for developing this
scenario is the DOT.

e WHAT FUNCTIONS ARE ANTICIPATED WITHIN IOWA'S FIRST GENERATION DEPARTMENT

OF TRANSPORTATION?

As a result of an analysis of the requirements within Iowa and supported
by surveys of existing state Department of Transportation, an organization
of both modal and functional divisions is recommended. Iowa must design
this new organization about the primary function of Transportation Planning
within an appropriate division, a functional Division of Administration and
three mode oriented divisions. The three divisions are the Division of
Highways, the Division of Aviation, and the Division of Intra-Regional and
Inter-Regional Transportation Development. Another division--the Division
of Transportation Safety and consideration of a Division of Transportation
Regulation should be regarded as candidates for department inclusion within
the development process cyc]é as "second" and "third" generation departments
evolve.

In order to efficiently initiate operation of a néw department which

will incorporate as large an organization as the Iowa State Highway Commis-
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sion, it is recommended that the Office of the Secretary stage the trans-
fer in such a way and at such time as to not degrade the effectiveness of
existing organizations. The "staging" procedure and specific operation or-
ganization structure and staffing must be addressed by the Office of the
Secretary during a pre-operational phase of approximately one year. Further
responsibilities of the Office of the Secretary will include preparation of
an operational budget and first priority programs for the next biennium.

The Office of the Secretary will also have responsibility to initiate a pro-
gram to develop transportation policies and goals in conjunction with the
O0ffice of the Governor and other state agencies. It is envisioned that the
Secretary will require extensive suﬁport of his "core" or initial staff to

effect the objective of defining recommended Iowa State transportation policies.

e WHEN COULD IOWA INITIATE A DEPARTMENT OF TRANSPORTATION?

The issue of when a Department can be initiated introduces the question
of effective implementation. A bill establishing an Iowa DOT can be readied
for passage in the second session of the 64th General Assembly. It is recom-
mended that this bill should be structured as recommended in the description
of a "threshold" or "first generation" department. It is further recommended
the process of incorporating the two existing agencies--the Iowa Aeronautics
Commission and the Iowa State Highway Commission--take place at the end of

a one year pre-operational phase subsequent to passage of enabling legislation.

Recommendations

e It is recammended that the "first generation" lowa Departmenf of Trans-
portation, as defined in Chapter VI, be employed as the organizational

objective within to-be-drafted legislation. The questions of when to include,
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APPENDIX A
REVIEW OF EXISTING STATE DEPARTMENTS OF TRANSPORTATION

California

California has the most complex organization of the ekisting DOTs. It be-
gan in 1961 as the Highway Transportation Agency. In 1969 the name and scope
of activity was changed to the Business and Transportation Agency. Under this new
agency there are seven business regulatory departments and four transportation
related deparfments. Of the four transportation related departments, one deals

with aviation, the other three deal with motor vehicle transportation.

The department of public works contains the Division of Administrative Ser-
vices, the Legal division, the Division of Bay Toll Crossings and the Division
of Highways. A State Highway Commission shares responsibility for highways and
the Toll Bridge Authority directs the activities of the Division of Bay Toll
Crossings. The Department of Public Works is financed by motor fuel taxes,
vehicle registrations, weight fees, 1icen§e fees, toll collections, federal aid,
and revenue bonds.

The Departmeni of Highway Patrol and the Department of Motor Vehicles are
financed from the state motor vehicle fund.

_The Department of Ae;onautics assists non-commercial aviation. .A State
Aeronautics Commission assists in éstalﬂishing policy and allocating funds. The -
department i's financed by a generé] aviation fuel tax.

The State Transportation Board assists the Secretary and legislature in

formulating and evaluating state plans and policies for transportation programs.

Conhecticgt
The DOT in Connecticut began operations in 1969. It consists of four ad-

visory commissions, the Transportation Authority, the Aeronautics Commission,
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either in fegis]ative intent or in actuality, the Division of Transportation
Safety, with its reorganizational complexity be addressed and resolved.
The question of "if" and "when" a Division of Tr&nsportation Regulation should
be included in subsequent department development should be resolved. Resolu-
tion may include deferencé to further investigation including the results of
the current Commerce Commission Subcommittee of the Standing Committees on
Commerce.

o It is recommended that a thorough survey of candidates fér the posi-
tion of Secretary of Transportation be initiated. |

e It is recommended that legislation forming an Iowa State Department
of Transportation be drafted for submission early in the second session of
the 64th General Assembly.

o It is recommended that a public information program be designed to
facilitate efficient accurage response to public inquiries as to issues

associated with the formation of -an Iowa Department of Transportation.
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the Steamship Terminals Commission, and all the Harbor Boards and Commissions
and six Bureaus, Administration, Planning and Research, Aeronautics, Highways,
Rail and Motor Carriers, and Waterways.

Revenues are obtained from fuel taxes, registration fees, use charges, bonds,
and the state general fund. Each modal bureau is basically funded in the same

manner it was before the advent of the DOT.

Delaware

The legislature established a DOT in 1968 and amended the act to include
highways in 1970. The current title is Department.of Highways and Transporta-
tion. The Council on Highways advises the Governor, Secretary, and the Director
of the Division of Highways on highway matters. It also has approval authority
on the six year highway plans and corridor routes.

The department consists of four divisions; Administration, Planning, Re-
search and Evaluation, Highways, and Transportation. The Division of Transpor-
tation handles mass transportation and aeronautics. Each division continues to

be financed through the state génera] fund.

Florida

The Florida DOT was started in 1967 and was strengthened in 1969 during the
reorganization 6f the executive branch. The Secretary reports directly to the
Governor. The department consists of four divisions, Administration, Transpor-
tation Planning, Road Operations, and Mass Transit.

The Division of Mass Transit is financed by general revenue funds. The
other divisions are financed through gasoline taxes, revenue bonds, toll collec-

tion, and investment interests.

Hawaii

The Hawaii DOT was established in 1959 as part of organizing the executive
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branch of state government. A Commission on Transportation serves an advisory
function to the Secretary. The department consists of four divisions, Director
and Staff Offices, Airports Division, Harbors Division, and Highway Division.
The Division of Director and Staff Offices performs the administrative and inter-
modal planning duties of the department.

The department is financed by fuel taxes, use charges, rental fees, federal
aids, general obligation and revenue bonds and general fund appropriations. The -

divisions are essentially independently financed from mode related sources.

Maryland
The DOT in Maryland went into effect in July of 1971. The Secretary is

appointed by the Govefnor but must relate to three groups. The Board of Review
recommends on department operations and handles appeals to certain decisions of
the Secretary. The Maryland Transportation Authority assumes the duties of the
former State Roads Commission and Maryland Port Authority concerning revenue
bonds and use charges. The Maryland Transpoftation Commissioﬁ advises the
Secretary on transportation policy formation and program execution.

The department consists of five administrations: Aviation, Port, Public
Transit, Motor Vehicles, and HighWays. The financing of the Maryland DOT is
unique. A1l funds accruing to previously independent departments now part of
the DOT are combined in a Transportation trust fund. With the exception of
35 percent of the gasoline tax and motar vehicle revenue, which is earmarked
one-half for Baltimore and one-half for the counties, all money is available

for general use in the trust fund.

Massachusetts

The Massachusetts DOT was authorized in 1969 but officially came into

existance in 1971. It, as California, has responsibilities other than
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transportation. All state constructioﬁ is also the Secretary's responsibility.
The DOT consists of four divisions, Aeronautics, Highways, Mass Transit, and

Ports. However, the Massachusetts Port Authority, the Metropolitan Transporta-
tion Authority, and the Metropolitan Boston Transit Authority retain cbnside;-

able independent policy making capabi]ity;

New Jersey
New Jersey established a DOT in 1966. The New Jersey Turnpike Authority,

the Expressway Authority, and the Highway Authority perform for the DOT the same
functions they performed for the'prior Highway Department. The deparfment con-
sists of five divisions: Administfation, Planning, Highways,‘Pub1ic Transporta-
tion and Aeronautics. The DOT is finanééd_through general fund appropriations.

Fuel taxes, and the like, are placed into the general fund.

New York

The New York DOT was created in 1967. New York ddes not use a transporta-
tion commission. The department consists of divisions organized along functional
lines rather than modal lines. These divisions, labeled offices, afe Operations,
Management and Finance, Manpower and Employee Relations, General Couhci], Pub-
Tic Affairs, and Planning and Development. .

The DOT is financed through general fund appropriations and bonding. Motor
fuel taxes and other fees are placed into the general fund. The New York DOT
absorbed Transportafion Regulatory Affairs from the Public Service Commission

this year,

Oregon
The Oregon DOT was established in 1969. The department consists of six

divisions, the Office of the Secretary, Aeronautics, Highways, Mass Transit,

Motor Vehicles, and Ports. With the exception of Motor Vehicles and Secretary's
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Office, each division has a commission. With the exception of the Secretary's

Office each division retains its authority and financing status that it had be-
fore the establishment of the DOT. Each division retains its own planning function

and submits its own budget to the Governor.

Pennsylvania

The Pennsylvania DOT was established in 1970. The Secretary is chairman of
‘the State Transportation Commission which concerns itself with all trahsportation
matters. The department consists of five divisions: Administfation, Planning,
Highways, Safety, and local and area transportation. Dedicated funds support
highways and aviation (under local and area transportation) and the general fund

and bonding supports the remaining divisions.

Rhode Island

The Rhode Island DOT was initiated in 1970.. The State Traffic Commission
and the Rhode Island Public Transit Authority remain independent of the DOT.
The six divisions of the department are Administration, Planning, Public Works,

Airports, Motor Vehicles, and Maintenance.

Wisconsin

The Wisconsin DOT was begun in 1967. The State Highway'Commission, Motor
Vehicle Department and Governor's Council on Traffic Law Enforcement were placed
into the debartment but retain most of their powers, duties, and functions apart
from the Secretary. The Aeronautics Commission was completely incorporated into
the DOT.

The five divisions of the department are: Business Management, Planning,
Aeronautics, Highways, and Motor Vehicles. The divisions of Highways, Aeronautics

and Motor Vehicles are financed by dedicated revenues.

77



Maine and Illinois

Maine and I]]ipois have very recently passed legislation establishing Depart-

|
|

ments of Transportation. They have notcompleted the implementation process.

MATRIX OF CHARACTERISTICS

Aeronautics

Highways XixIx|xtxIx[x{xtx|x]x|x]x
Highway Patrol X X
Mass Transit XXX XIx|x|x|x|x X
Motor Vehicles X X XXX |x
Railroads _ X | XX X | x
Safety _ x Ix
Ports and Waterways X XXX XIx|[x|[x
Commissions X X X|X|x X|x|x |x
Advisory Councils X | X |

Integrated Planning X X [x X |x X X | x
Dedicated Fund Financing |x {x| {x|x X o x|x X

- Information contained herein is based in part on A Quest for Integrated and

Balanced Transportation Systems in State Government, Richard G. RuBino and

A Status Report of State Departments of Transportation, Highway Users Federation

for Safety and Mobility.
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