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Preface 

This Special Report presents the results of a 31/z-day Conference on Paratransit held 
November 9-12, 1975, in Williamsburg, Virginia. The conference was conducted by 
the Transportation Research Board at the request of the Urban Mass Transportation 
Administration, U.S. Department of Transportation. Ronald F. Kirby chaired the 
Advisory Committee that guided the organization of the conference; Sandra Rosenbloom 
assisted the Advisory Committee as a consultant and prepared the Introduction and the 
Conference Findings and Recommendations in this report. James Scott served as TRB 
staff liaison to the committee. 

The conference was organized into 6 workshops, and 1 or more resource papers 
were commissioned for each workshop. Four papers were also commissioned for an 
opening plenary session covering latest state-of-the-art developments. The closing 
plenary session was designed for presentations of the findings of the workshops and 
for open discussion. This volume presents the overall findings and recommendations 
of the conference, all commissioned papers, workshop reports, conference summary, 
and the general discussion of the workshop reports and conference summary. 

-Sandra Rosenbloom, editor 
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Introduction 

The promise and potential of a variety of paratransit modes are accepted facts. The 
recent comprehensive study by the Urban Institute (1) gives a clear idea of the range of 
public transportation services and options that have -been, are being, or could be im
plemented in communities across the United States. These include but are not limited 
to car pooling, subscription bus services, car rental services, taxis, demand-actuated 
shared-ride services, and jitneys. 

Many of the practical problems surrounding the implementation of these paratransit 
modes are often as well known and as widely discussed as the existence and potential 
of such options. It is well accepted that the problems of paratransit often require 
more procedural innovations than technological improvements, more skilled manage
ment than highly developed production techniques, and more common sense than greater 
scientific discovery. The questions that arise now grow out of the promise of the ac
tual implementation and operation of paratransit techniques in communities where they 
may not only be applicable but also badly needed. 

The Urban Mass Transportation Administration and the Federal Highway Adminis
tration of the U.S. Department of Transportation have recently received statutory au
thority to enter new and different transportation functions in new and different ways. 
In line with this authority and other developments, UMTA has established a policy of 
encouraging innovative public transportation services in general and paratransit ser
vices in particular. Both UMT A and FHW A are now concerned with questions arising 
from the potential implementation of promising options; they seek answers to questions 
that will permit both the development of supportive public policies and the immediate 
implementation of actual paratransit applications. This conference, therefore, was 
designed to build on existing basic knowledge in the paratransit field in order to ad
dress problems in the implementation and application of promising techniques within 
those major functional areas commonly thought to be relevant to paratransit appli
cation. 

The Urban Institute identified 4 such major areas of high potential for paratransit, 
and the conference was designed to highlight these alternatives: 

1. Increased use of high-occupancy modes such as car pools, subscription buses, 
and jitneys for high-density home-to-work travel, especially when used to supplement 
conventional transit in rush hours; 

2. Increased paratransit feeder services designed to collect and distribute transit 
passengers in areas of low demand density, thereby improving the coverage and levels 
of service of both paratransit and public transit; 

3. Well-regulated paratransit services, particularly taxis, demand-responsive 
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buses, and jitneys, used to serve short business and shopping trips within business 
and commercial districts, thereby improving mobility within these areas; and 

4. Increased use of a mix of paratransit services for low-density suburban and 
nonurbanized areas without conventional public transit. 

As the sponsor of this conference, UMTA was concerned with examining the impli
cations of expending resources to promote paratransit options or systems rather than 
assisting conventional transit services in the type of situations described above. UMTA 
was also concerned with new and different roles and responsibilities for a variety of 
public and private actors including providers, regulatory agencies, and metropolitan 
and regional planning agencies. In particular, UMTA was concerned about coordination 
problems among operating systems and between operating systems and planning 
agencies. 

The Conference Advisory Committee appointed by the National Academy of Sciences 
to aid in setting confe1·ence parameters, had similar objectives. The Advisory Com
mittee was also concerned with analyzing the policy and research implications of spe
cific or localized case studies of paratransit applications. It was interested in identi
fying and addressing the relevant policy issues in the paratransit field, including sug
gestions for changes in federal policy, regulations, or statutes and in identifying any 
future research needs. 

The Advisory Committee identified 6 major issues or problem areas related to all 
these objectives and structured the workshops and commissioned papers around each 
issue. The committee recognized that a number of common themes ran through and 
among the individual topics identified but felt that each issue would benefit from sepa
rate scrutiny. The committee saw part of its role as synthesizing and integrating the 
individual workshop analyses and conclusions into a comprehensive overview after the 
conference. The 6 major topics identified were 

1. Role of paratransit in an integrated urban transportation system, 
2. Effect of governmental capital and operating assistance on the development of 

paratransit, 
3. Institutional changes needed to foster the development of paratransit, 
4. Paratransit in small communities and nonurbanized areas, 
5. Operation issues for paratransit: productivity, vehicles, dispatching, and 

management, and 
6. Role of paratransit in serving the needs of special groups. 

Each of the workshops was designed to define and describe the basic issues in the 
particular topic area, analyze the known problems, and then attempt to outline pro
posed approaches or solutions to these issues and problems. The workshop resource 
paper authors were charged with discussing the major issues and problems in their 
areas, suggesting needed improvements in practice, and identifying needed research. 

Because the Advisory Committee desired to bring together a wide range of view
points on paratransit application and operation, participants were invited from among 
representatives of transit properties, the taxicab and limousine industries, regional 
planning authorities, public service and public utilities commissions, federal, state, 
and local governments, and the research and academic community. Altogether, 133 
people attended. With the exception of the opening and closing plenary sessions, in
dividual participants attended only 1 workshop for the duration of the conference; 
switching among workshops was not permitted. 

The Advisory Committee also designed a state-of-the-art plenary session and com
mi1>sioned 4 papers on the latest developments and advancements in the field, with em
phasis on new operational systems and unpublished information. In addition, 3 dis
tinguished public transportation experts were invited to give keynote speeches. C. 
Kenneth Orski, associate administrator of UMTA, gave the opening address. B. R. 
Stokes, executive director of the American Public Transit Association, and Richard 
Gallagher, executive vice-president of the International Taxicab Association, gave 
luncheon addresses. 



Summaries of the state-of-the-art papers and the workshop reports and papers 
follow. 

STATE-OF-THE-ART PAPERS 
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Kirby's paper defines and describes the spectrum of transportation options and ser
vices broadly categorized as paratransit. He identifies common applications of each 
major parah'ansit service and mode and concludes that the effective promotion of para
transit modes requires federal, state, and particularly local governments to actively 
consider modifying existing policies and regulatory processes inhibiting their develop
ment in local areas. 

Fielding 's paper is an analysis of the development and organization of paratransit 
services and systems. He identifies the common experiential patterns of a number of 
paratransit applications and concludes that successful paratransit operations require 
gradually phased-in implementation and careful preimplementation planning. In per
haps the most controversial of his conclusions, Fielding finds that proper attitudes 
and capabilities on the part of management and the use of nontransit union labor (not 
necessarily nonunion labor) are the determinants of successful operations. 

Povlitz and Pratsch present more empirical analyses of the operation of several 
innovative paratransit applications. Povlitz describes DAST (Delaware Authority for 
Specialized Transportation), a unique public "broker" agency responsible for the co
ordination and provision of all specialized transportation services in Delaware, in
cluding those funded by social service agencies. Povlitz chronicles a series of mis
haps and barriers that can face an innovative service; he gives a careful account of the 
difficulties inherent in negotiating a successful section 13c labor protection agreement. 
His paper should alert planners and operators to potential ba.rriers to implementation 
of new paratransit systems. Pratsch, too, discusses the role of the broker in provid
ing paratransit services; his discussions focus on the implementation and operation of 
innovative pooling services in Knoxville and Portland and the way in which Knoxville, 
using UMTA funding, is expanding its pooling program to become a transportation 
brokerage. In a controversial conclusion, Pratsch asserts that car pooling and van 
pooling, and to a lesser extent subscription home-to-work transit services, have the 
potential to realize far greater societal benefits than other paratransit operations at 
far less public cost. 

WORKSHOP REPORTS 

Role of Paratransit in an Integrated System 

Workshop 1 was designed to address the potential for improved public transportation 
service through the cooperative and coordinated operation of paratransit elements and 
conventional transit. The workshop was to ascertain both the opportunities and the 
potential roadblocks to such integrated systems and to identify mechanisms and strat
egies needed to bring integrated systems into operation. These objectives were to be 
met by identifying the spectrum of urban transportation markets and needs and by de -
termining the kinds of paratransit or conventional transit service best suited to each 
market segment. The potential synergisms between and among the different kinds of 
transit service were to be considered, and threats and opportunities perceived by all 
potential actors were to be identified. Finally, the workshop was designed to identify 
significant problems and solutions in the planning and implementation of all transit 
services. 

Resource papers for this workshop were prepared by Mundy and Kullman. Mundy 
discusses the operational problems and difficulties faced by conventional transit oper
ations in spite of large infusions of governmental funds. He argues that different tran
sit markets require different services and transit properties and planning agencies 
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must have mechanisms to identify and serve these markets. The development of such 
a "product approach," however, is hampered by the lack of integration among the vari
ous providers of needed transportation services. Mundy concludes that continued ex
pansion of conventional services inhibits the development of integrated market-oriented 
urban transportation systems. 

Kullman examines the relevant travel needs and characteristics of a variety of tran
sit users in greater detail and analyzes the degree to which the needs are met by both 
conventional and paratransit services. Kullman concludes that conventional and para
transit service options differ on almost every account and asserts that these very dif
ferences should be fully exploited when service integration is conside1·ed. Kullman 
maintains that paratransit options are the low-cost solution to urban transportation 
problems that we cannot afford to solve through extensive governmental capital or op
erating assistance. 

Effect of Federal Capital and Operating Assistance on the 
Development of Para.transit 

Workshop 2 was designed to consider the effect of increasing governmental assistance 
to para.transit. Among the affected variables to be considered were changes in owner
ship, cost, services, planning, and labor characteristics of para.transit systems. The 
workshop was designed to identify the forms of paratransit operations that are the most 
likely to seek federal assistance by reviewing the applications to elate for UMTA and 
FHWA assistance. Those situations most likely to create labor conflicts-particularly 
section 13c or section 3e-were to be identified and suggestions were to be sought that 
might reduce such conflicts or otherwise facilitate worthwhile paratransit projects. 
The impact of UMTA eligibility criteria on paratransit systems providing exclusive
ride services as well as the impact of federal comprehensive planning requirements 
on the transportation planning process werei to be addressed. This workshop was spe
cifically organized to evolve ways in which federal and state influence may be construc
tively directed in the future. 

Altshulel', who p1·epared the only resource paper for this session, examines current 
federal transportation policies and programs as well as the role of the federal agencies 
administering them, including UMTA and FHWA and the Environmental Protection 
Agency and the Federal Energy Administation. Ile asserts that current laws and poli
cies have been shaped both by the bimodal view, i.e. transit versus automobiles, of 
urban travel and by the private and public ownership dichotomy, both of which are im
perfect characterizations of the urban transportation system. Altshuler is particularly 
concerned with the implications for labor and labor agreements of a number of federal 
policies and programs besides the significant labor protection requirement, section 13c 
of most UMTA programs. Altshuler indicates that one of the most significant areas of 
potential opportunity as well as conflict in the paratransit area is the growing involve
ment of the taxicab industry in the provision of shared-ride services. He concludes 
that the questions that still remain to be answered-the impact of tra.nspol'tation law, 
policy, and institutions on the cost, quality, and range of available paratransit ser
vices-are significant public policy issues requiring immediate attention. 

Institutional Changes Needed to Foster the Development of 
Para.transit 

Workshop 3 was desigmJd to analyze the institutional frameworks surrounding various 
types of paratransit service that have been or are continuing to develop in urban areas . 
The roles of organizations responsible for the planning funding, implementation, oper
ation, and coordination of various transit and paratransit services were to be examined. 
In addition, the nature, type, and impact of regulation on the provision of para.transit 
services were to be considered and suggestions for necessary institutional and legal 
changes were to be made. The workshop was organized to address also the significant 
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labor and ownership problems surrounding paratransit applications, including different 
labor arrangements for different paratransit services and current and potential roles 
for private pru:atransit providers. The workshop was designed with a special empha
sis on the role of private providers and their relations with public providers and state, 
local, and federal agencies and regulations. The 4 papers commissioned for this 
workshop reflected this emphasis. 

Wolfington and Samuels are both private providers of paratransit services, and their 
resource papers reflect the i·elevant questions from that perspective. Samuels main
tains that the transportation industry has developed into 2 parallel but separate modes: 
private ownership providing demand-responsive transportation and publicly owned enti
ties with public subsidies providing fixed-route mass transportation. Samuels ques
tions whether the public interest would be better served by changing the direction of 
these developments and requiring private providers to carry needy passengers on un
profita!Jle trips while subsidizing either the rider or the carrier. He sees that the 
taxi industry could provide a greater variety of para.transit services to many market 
groups if a number of regulatory and operational problems could be solved or clarified. 
Moreover, Samuels maintains that the same local and federal regulations that inhibit 
the taxi industry from expanding its paratransit services will inhibit the development 
of an paratransit modes. These constraints include local restrictions on the type of 
operations, rate regulation and rate restrictions, public liability insurance regula
tions, entry rest1·ictions, and simple omissions in existing regulations. 

Wolfington identifies and addresses the nature of the regulatory processes that face 
limousine operators at a number of levels of government. Many of the problems 
created by this myriad of regulations and regulatory agencies inhibit the development 
of the full potential of this paratransit mode and may inhibit other paratransit modes. 
Wolfington contends that 3 major issues are ii.n need of analysis: jurisdictional issues, 
the functional areas subject to regulation, and the degree of actual enforcement of ex
isting regulations. He contends that radical regulatory changes are unlikely and 
studies of relevant changes must be designed at the local level in light of individual 
local conditions and not at the federal level. 

In a similar but more generalized context, Roos maintains that the many problems 
facing paratransit are institutional in nature and thus are directly influenced by the 
role and power of the institutions that affect the provision of paratransit services. He 
notes that the lack of integration in the provision of paratransit services is matched 
by a lack of integration and coordination among key governmental functions related to 
paratransit including planning, funding allocations, and regulations. Roos contends 
that cooperation and integration of services or providers or both will be greatly en -
hanced by first reforming and improving institutional and regulatory frameworks. He 
suggests that such changes will allow ·the successful interfacing of paratransit services 
\vith one another and the coordination of paratransit modes in general with conventional 
transit operations. 

Smith presents a detailed analysis of one crucial area of potential conflict in the de
velopment of paratransit services: labor relations in the entire transit industry. After 
describing the nature of the mass transit industry in the United States and its collective 
bargaining features, Smith considers the implications of this set of historical and cur
rent patterns and concludes that, since labor is the most significant cost for paratransit 
operations, existing labor patterns may be crucial for future paratransit development. 
Labor conditions and collective• bargaining features vary from one paratransit service 
to another, but Smith concludes that the U.S. Department of Transportation must de
velop a comprehensive and consistent labor policy that goes beyond and above admin
istrative and judicial rulings and that recognizes the activities of other governmental 
actors, collective bargaining agreements, and the legitimate claims of labor. 

Paratransit in Small Communities and Nonurbanized Areas 

Workshop 4 was designed to identify paratransit services that are feasible and avail
able for small communities and the ways in which these services can be implemented. 
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Because small communities do not generally have planning staffs or regular access to 
planning information, they may require greater assistance and focus. Attention was 
to be given to the appropriate roles for federal and state governments in assisting 
small communities to plan, finance , and implement l'aratransit. This workshop was 
further designed to analyze the development of regulations for successful paratransit 
operations in low-density areas and to assess the operational, regulatory, and insti
tutional arrangements necessary to implement relevant operations. 

Saltzman' s resource paper identifies a number of travel characteristics unique to 
rural and small communities. He describes the growing recognition or the transpor
tation problems of rural areas during the 1960s and the response of a number of gov
ernmental agencies other than the U.S. Department of Transportation. Many social 
service agencies at the federal and state levels began funding a variety of flexible or 
specialized transit services in rural areas. These systems were cha1·acterized by 
the lack of sophisticated planning techniques and high operating costs. Saltzman con
cludes that higher operating costs are a realistic assessment of the cha1·acteristics of 
systems serving rural and low-density areas and do not necessarily indicate system 
inefficiency since average trip lengths are long and average vehicle occupancy is high. 
He suggests that the limited funds available from all agencies be better coordinated and 
that the U.S. Department of Transportation take a more active role in interagency co
ordination. He also concludes that rural transportation systems need skilled managers 
and planners (although such systems are not often attractive to such people) and that a 
small paratransit vehicle is needed for service in nonurbanized areas. 

Misner and Waksman jointly prepared a resource paper that presents the results of 
a series of case studies of small-community transit operations. The studies were con
ducted by Transportation Systems Center personnel in the spring of 1975. The paper 
presents data on the service attributes, ridership, and operating cost performance of 
14 small-community transit systems. It analyzes common relations among the sys
tems with regard to the types of trips served, the cost and service trade-offs of fixed
route and demaitd-responsive modes, variables affecting operating costs, subsidy 
levels required, and fare collection systems. Misner and Waksman conclude that 
small-community transit travel is nonwork oriented and shows different peaking char
acteristics from those in larger areas. They found that demand-responsive services 
were generally more expensive than fixed-route services and costs tended to increase 
as the size of the community decreased. They concluded, however, that fixed-route 
services could be successfully employed in small communities if they were imagina
tively administered. In spite of a number of generalizable conclusions, Misner and 
Waksman found that all relevant operations and cost variables were sensitive to local 
conditions and influences and profoundly sensitive to the level of managerial skills. 

Reichart of FHW A and Gurin of UMTA prepared resource papers describing the cur
rent roles of those agencies ill assisting rural and low-density communities to plan, 
implement, and operate paratransit services. Reichart indicates the development of 
FHW A statutory authority in this area and describes a number of funded programs and 
projects. The currently authorized FHW A program is a demonstration program, and 
the services described are expected to provide information to both federal and state 
governments to assist in framing future policies and programs for rural and low
density areas. Gurin indicates the differences between UMTA programs for large 
areas that may provide operating assistance and those for smaller areas that do not. 
UMTA is currently in the process of developing guidelines for distributing funds to 
nonmetropolitan areas and private nonprofit organizations and Gurin's paper raises 
a number of significant policy issnes and questions currently facing UMT A. 

Operation Issues for Paratransit: Productivity, Vehicles, 
Dispatching, Management 

Workshop 5 was organized to examine existing and new ways of more efficiently pro
viding paratransit services. The emphasis was on identifying ways to combine and 
coordinate complementary services to improve the overall levels of service and 



productivity. The workshop :was desigl1ed to address important labor and strategy 
issues from the viewpoint of both public and private providers and to analyze the im
pact of these issues or costs of paratransit services. Other issues to be considered 
were vehicle requirements, vehicle maintenance, control and dispatch, management 
structures, and marketing and promotion of various pa1·atransit modes. Three re
source papers were commissioned for workshop 5. 
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Glassman's paper presents a thorough view of the management structure and con
trol and maintenance practices of the taxi industry. Glassman discusses the labor 
problems of taxi operators and highlights the problems operators have in attracting 
and keeping drivers and radio dispatchers. He notes that many taxi operators have 
deferred purchasing new vehicles because of uncertain economic conditions but many 
operations have increased preventive maintenance programs to compensate for the 
greater operating age of each vehicle. Glassman maintains that the taxi industry is 
one of the most efficient users of mobile 2-way radio communications; he concludes 
that, although computerization may be helpful most operations can handle their own 
orders and collect sufficient operating and statistical information manually. Glassman 
feels the most pressing industry problem is the lack of middle management positions; 
as a result there are no management training programs and little job mobility, and 
talented people are not attracted to the industry. Glassman concludes that most cur-
1·ent taxi operations can provide, and some have provided, a range of pai·atransit op
tions with existing operating and maintenance practices and existing vehicles. 

Wilson and Morgan present analyses of more specific operating issues in the para
transit field. Morgan chronicles the development of historical innovatioru; in transit 
vehicles and assays the current role of UMTA in the development of future transit and 
paratransit vehicles. He describes UMTA's recognition that a vehicle for paratransit 
service be required to have an optimum mix of vehicle characteristics in order to be 
effective· clearly some requirements relate to the mandate to provide mobility for the 
handicapped and elderly. UMTA is currently undertaking a study of requirements for 
a paratransit vehicle and hopes to eventually develop a vehicle design program while 
ma.intaining, exercising and responding to coordination activities of vehicle manu
facturers, operators, and service users. 

Wilson reviews the current state of development and addresses some of the major 
issues in the field of compute1• control and coordination of paratransit systems. He 
asserts that, although much attention has been focused on technological approaches to 
control functions, technology will probably play a significai.1t i·ole only in those sys
tems relying most heavily on real-time control. He questions the extent to which tech
nological innovations can be translated into improved system efficiency and vehicle 
productivity. Wilson also questions the cost effectiveness of control strategies in 
terms of vehicle productivity and suggests that the principal areas for technological 
improvements are in control and further evolution of service concepts. The major 
unresolved area is the issue of coordination among different operators providing ser
vice. Wilson notes that coordination by a single operator is just now within the state 
of the art and suggests that coordination among different systems is a much more com
plex problem and in need of further work. 

Role of Paratransit in Serving the Needs of Special Groups 

Workshop 6 focused on the mobility needs of special groups for whom private automo
bile travel is less readily available than for the general population: the young, the 
elderly, the handicapped, and the poor. Special emphasis was placed on the transpor
tation needs of the inner city. The workshop was designed to identify the special mo
bility needs of each of tllese groups and to determine the advantages and disadvantages 
of various paratransit options in meeting those needs. In addition, the workshop was 
to analyze the barriers to the implementation of promising pai·atransit options and the 
mechanisms and strategies for overcoming those barriers. Of particular concem was 
the question of whether promising para.transit options should be separate from or part 
of an integrated para.transit and conventional transit system. The appropriate balance 
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between those services that can or should be provided to these g1·oups by regular 
transit systems and those that can or should be provided by specially designed systems 
was to be examined. In addition, the role of govermnental agencies in providing these 
services was to be considered with emphasis on the role of nontransportation agencies 
providing or financing auxiliary transportation services to client groups. 

Crain prepa1·ed the only resource paper for this workshop session. He identifies 
the current programs and policies of the federal government dealing with the transpor
tation and mobility problems of special societal groups and discusses the problems of 
identifying and defining these groups. He also discusses the recurring questions of 
the relation between conventional t1·ansit systems and specialized transit needs re
ceiving funding. Crain points out the continuing confusion over whether UMTA (and 
the courts) are seeking a single system to accommodate all travelers. He asserts 
that, because so many levels of government and so many social service agencies are 
providing different kinds of door-to-door services, piecemeal, de facto 2-tiered and 
even 3-tiered systems actually exist in most areas. Crain identifies a number of on
going demonstration projects that modify either service characteristics or vehicle de
sign or both to meet the needs of special user groups. He concludes, however, that 
financing and organizational approaches to the transportation problems of these groups 
still remain unresolved although they may be the key issues. 

REFERENCE 
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Conference Findings and 
Recommendations 

These findings and recommendations represent the editor's attempt to synthesize com
mon findings and identify emerging or continuing conflicts. They have been reviewed 
by the Adviso1·y Committee for factual accuracy and completeness but do not neces
sarily represent the views oE the committee. Rather they should be seen as a number 
of partial compromises among a number of participants representing a diverse set of 
backgrounds and perspectives. Perhaps the single most significant outcome of this 
conference is, in fact, the meaningful dialogue that took place among many participants 
who had never before interacted in such a forum. 

Preparing a summary of the findings and recommendations of this conference was 
not an easy task. Each of the 6 workshops produced a detailed discussion of its findings 
and made recommendations for further action. The findings and conclusions of the 
workshops are not necessarily consistent with one another and often address common 
problems from different perspectives. Some workshops we1·e specifically focused and de
veloped specific recommendations about issues not even considered by other workshops. 
Distinctions between a "finding" and a "recommendation" were often unclear, and no 
one practice was followed consistently among all workshops. Some findings led to 
specific recommendations; many did not. Some workshops took certain issues as basic 
assumptions to proceed from; other workshops considered the same issues as findings 
and conclusions. In addition to the significant discussions that occurred in the individ
ual workshops, a number of important issues were raised either anew or again in dis
cussions in the plenary sessions. 

The findings and recommendations that follow are, then, a compilation and synthesis 
of common themes and issues about which a general level of agreement could be reached 
among a majority of conference participants. These overall findings and recommenda
tions are presented in order of their comprehensiveness and level of agreement among 
participants. Those issues addressed by a number of workshops or conclusions reached 
by more than one session ar~ given first; more detailed or less common conclusions 
follow. Unique, highly technical, or controversial conclusions reached by any indi vict
ual workshop are not included; they, of course, appear in the report of that workshop. 
Clearly some of the conclusions are logically and even integrally related to one another, 
and some conclusions stand on their own. 

An important note of caution should be introduced here. It would be a mistake to 
look only at the areas where agreement or consensus was reached to chart the progress 
of this conference or to get a feeling for those issues that captured the attention of the 
diverse participants. The following findings and recommendations give an incomplete 
picture at best of the breadth and depth of the discussions in each of the individual 
workshops and in the plenar y sessions. Issues, ideas, theories, and opinions were 

9 



10 

widely debated, and that is not reflected in the following conclusions. These important 
issues do not appear because a consensus on them was not attempted or could not be 
achieved among all workshop participants. 

Given the importance of these issues and the diverse backgrounds of the participants, 
it is easy to understand why it was difficult to obtain a consensus on many controversial 
and significant issues. Many of the conclusions and recommendations that were reached 
could not be stated with great specificity or in greater detail because ag1·eeme11t among 
confe1·ence participants would have been impossible to obtain on more specific issues. 
A consensus reached in one workshop might have been ·mpossible to create in another . 
Some workshops were reluctant to even attempt a consensus on some issues because 
the sheer size or c mplexity of the problem made it impossible to handle all relevant 
factors in the time available and still meet other important conference objectives. 

UNRESOLVED ISSUES 

Among the significant issues that remain unresolved a.re questions of the app1·opriate 
conditions for either user or operator subsidies, the process and criteria for certifying 
individuals for eligibility for specialized services, the standards for local regulation 
of paratransit services and the need for regulatory reform, the eligibility requirements 
for federal subsidies including a redefinition o{ mass transit, needed technological ad
vancements to promote paratransit development, problems with the section 13c labor 
protection clause, and the extent to which paratransit can or should substitute fo r o·r 
supplement conventional public transit. 

Three of these issues generated substantial discussion and even controversy in both 
individual workshops and in the plenary sessions: technology involving both control 
systems and vehicles, section 13c provision and labor relations in general, and appro
priate recipients for transportation subsidies. Jn spite of the lengthy discussions, or 
perhaps, because of them, overall findings and recommendations were not forthcoming 
in these areas. 

Technology 

Most participants agreed that lack of adequate technology was not a major impediment 
to the development of paratransit. The importance of technological innovation as a 
solution to certain paratransit problems was not so clear-cut, although the issue was 
addressed from a number of perspectives. Baumann warned the closing plenary ses
sion that the conference had not considered all of the technological innovations possible 
and the implications of those technologies for paratransit. In his state-of-the-art 
paper, Fielding concluded that sophisticated computer systems were needed for control 
and management of an integrated demand-responsive system but warned that the com
plexities such systems brought were difficult to foresee. Wilson, in his paper, ques
tioned the extent to which technology actually did address the implementation problems 
of various parah·ansit modes and wondei·ed about the cost effectiveness of computer
controlled systems in certain environments. He further questioned the extent to which 
technological innovation can be translated into improved system effectiveness and par
ticularly vehicle productivity. 

Vehicles 

Vehicle problems as a technological issue were also discussed from a variety of per
spectives throughout the conference and pa.rticul.arly in Workshops 5 and 6. Stokes 
advised the conference that a ''whole family of small vehicles" we1·e requixed to meet 
the "perverse and demanding" needs of the transit and paratransit industry. Saltzman 
asserted that nonurbanized areas in general and special user groups in particular re-
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quired a small vehicle designed specifically for paratransit service with factory de
signed and installed modification for the elderly and the handicapped; his arguments 
were both technological and sociological in nature. On the technical side Saltzman 
argued that the repair and maintenance records of converted or modified vehicles were 
too poor for any paratransit system to tolerate. Fielding also alleged that no satis
factory demand-responsive vehicle has been developed. However, Workshop 5, specif
ically examining vehicle design and productivity issues, felt that vehicle design efforts 
could be left at current levels; the important issue was the quality and availability of 
general replacement parts. 

Labor Protection 

Section 13c provision and labor issues in general were frequently and widely discussed, 
often from extreme positions, but no major findings or recommendations came out of 
any of the workshops on those issues. In the closing plenary session, Roos reported 
that the overall feeling of the conference was that, although section 13c was a problem, 
it was one that could be overcome. Although there was general agreement with Roos' 
statement, there was also some suggestion in the workshops and in the closing plenary 
session that conference participants had more avoided the issue than agreed on it. 
Putnam of the Amalgamated Transit Union agreed with Roos' conclusion but commented, 
''I think it probably puts under the rug a lot of things that do have to be addressed," and 
he warned participants in the closing plenary session, "However you look at them 
[issues of labor relations], they have to be worked out, and they can be worked out in 
some ways and not in others." Throughout the conference participants had been ex
posed to some strong views on exactly what section 13c situations could and could not 
be worked out. 

In his plenary session paper, Fielding flatly asserted, "The tyranny of section 13c 
is the major obstacle to innovation in transit service." Stokes commented in his key
note speech that section 13c "has been the source of more swearing, teeth-gnashing, 
and dyspeptic dispositions in the transit industry than anything else I am aware of." 
Povlitz showed one example of a protracted section 13c negotiation over an innovative 
paratransit service. 

Altshuler discussed a number of situations in which deadlocked section 13c negotia
tions prevented the implementation of new services, although he also discussed several 
cases in which section 13c difficulties were overcome. Altshuler noted, however, that 
section 13c will pose even further problems if unionized taxi labor decides to take ad
vantage of its protections. Fielding also charged that transit authorities could not 
sustain demand-responsive operations if they had to pay salaries equivalent to those 
paid in fixed-route operations and asserted that in practice section 13c was used to 
promote expansion of union control and as a lever in contract negotiation. 

Smith took a more moderate position. He noted that there was strong criticism of 
the role of the U.S. Department of Labor in many section 13c negotiations, particularly 
in regard to the time required to process applications and in communicating necessary 
information about the direction of the conditions contained in various section 13c agree
ments. Smith suggested some problems could be overcome if these issues were at
tended to and if the U.S. Department of Transportation took responsibility in this area 
and developed its own labor policy. 

Putnam explained the need for expertise in this whole area: 

If you are going to get into this paratransit field, you are going to have to have people who under
stand collective bargaining and labor relations. I do not think that you can start off with a hy
pothesis that organized labor cannot be cost effective or that paid labor cannot be cost effective. 
I do not think that that is the case, but you do have to find ways to make it efficient and you have 
to have flexibility. 

Workshop 3, which addressed section 13c directly, observed that its full impact and 
the ways in which any obstacles can be overcome are not known. The Workshop 3 re-
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port notes that it is perhaps the section 13c process and not the requirement itself that 
impedes development. Workshop 2, which also directly addressed this issue, came to 
a similar conclusion; the Workshop 2 report notes that potential section 13c conflicts 
have been worked out by dealing directly with the uncertainties involved and bringing 
all parties together early in the development of new services and that this might be an 
appropriate strategy. 

Subsidies 

User-side versus system-side subsidies for special user groups were widely discussed 
questions at the conference. It is in this area that the most recorded disagreement 
among workshops took place; although some workshops did make specific major and 
substantive recommendations, they could not be viewed as overall conference findings 
because they were not consistent with the findings or recommendations of other work
shops. 

Both Workshop 4 and Workshop 6, dealing with nonurbanized areas and special-user 
groups respectively, saw the subsidy issue as integrally related to the coordination of 
the myriad of transportation-related servic1es provided by social service agencies as 
well as transportation systems. (Workshop 4, however, made no recommendations in 
this area.) The other 4 workshops dealt with coordination problems in some form, but 
most were largely concerned with other aspects of this problem. Several discussions 
were particularly concerned with the disruptive operation of programs funded under 
section 16b2. Stokes, in his keynote speech, directly addressed this point, and in addi
tion noted the "plethora of U.S. Department of Health, Education and Welfare programs11 
designed to promote special transportation. He suggested that the use of these funds 
should "be harnessed in a coordinated manner, like DAST." 

Workshop 2, dealing with the effect of federal assistance on the development of 
paratransit, concluded that user-side subsidies were least likely to adversely affect 
labor and private operators and most likely to benefit target groups with specific indenti
fied transportation needs. In his keynote address, Gallagher noted that the taxi industry 
generally favored user- side subsidies. 

Workshop 6 took a different position. It felt that either user- or service-side sub
sidies were acceptable when public transit agencies were involved but that only user
side subsidies were acceptable when a private provider was involved. Workshop 6 also 
concluded that, to encourage coordination, all transportation subsidies for services to 
special user groups, either to services or users directly, should be funneled through 
a central administrative agency such as a state department of transportation. This 
highly controversial suggestion requires a number of legislative and policy changes in 
several federal agencies and is clearly not the sentiment of the entire conference. 

Definition 

Besides these specific issues there are a certain number of even more basic issues 
that still have not been totally resolved. In spite of the Urban Institute's work in this 
area, paratransit is still not firmly defined. Not all of the resource paper authors 
chose to use the Urban Institute1s definition, and individual providers and regulators 
tended to deviate even more. The definition of paratransit is still very personal for 
most people and related to their own experiences. In spite of the Urban Institute's ex
planation that it is the service characteristics and not the vehicle that define para
tra.usil, many participants still think in terms of the vehicle providing service. Many 
individuals have to be reminded that rental cars and car pooling are paratransit too. 

There is no widespread knowledge of the operational and regulatory issues facing 
other paratransit modes on the part of those intimately involved in providing one par
ticular type of paratransit service. The taxi, limousine, and conventional public 
transit industries still have at least different perspectives on local regulation, federal 
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assistance requirements, regional planning process, labor, operational, insurance, 
and other problems. Although a major finding of this conference is that a cooperative 
mix of coordinated paratransit and conventional transit services is the most efficient 
transportation system, no one is quite sure what that means in actual operation or what 
role each of the paratransit or conventional transit modes will actually play. 

MAJOR FINDINGS AND RECOMMENDATIONS 

What follows next are those findings and recommendations that can fairly be charac
terized as conference conclusions. There are some common themes among all of the 
findings and recommendations. Most of them recognize large informational and data 
gaps and directly address the question of how those gaps can be filled and how confus
ing or uncertain issues can be clari(ied. The information sought, howeve r, is largely 
empirical and experiential; no need is identified for substantial basic or scientific re
search . . some of the findings and recommendations recognize a mismatch between in
for mation and potential users of that information; it is believed that substantial amounts 
of infor mation and data exist on certain paratr ansit applications and certain operational 
issues, but that many of those in need of the data do not have the time, the resources, 
or, in some cases, the skills to collect and synthesize them. Some of the recommenda
tions present alternatives to that situation. Some of the findings and recommendations 
recognize that data do not now currently exist to fill a gap but that all that is needed is 
an actual experiment or demonstration of one or more of the operational or technical 
options in question. 

Lastly, almost all of the recommendations address the role the federal government 
should take-and it is seen as an active one. In spite of the fact that most of the recom
mendations do not directly call for increased levels of federal funding or increased 
financial assistance, they do suggest that the U.S. Department of Transportation should 
take an active role in coordinating transportation-related functions, regardless of fund
ing sources, in providing informational and technical assistance to a range of those in 
need of it and in pioneering with new and different paratr ansit applications. In some 
sense, there is a general feeling that UMT A and FHWA should provide not only the 
"risk" capital for new paratransit applications but the leadership capital as well. 

The following statements have been designated as either findings or recommenda
tions on the basis of the level of specificity employed; those statements that suggest 
specific legislative or policy changes by specific agencies or actors are considered to 
be recommendations. The remainde r of the confer ence conclusions are categorized 
as findings. Both the findings and the recommendations are further differentiated; 
they are classified as either major, meaning that their message transcends any one 
substantive issue, or they are classified under a substantive or operational heading. 
As discussed previously some of the findings lead logically both to other findings and 
to specific recommendations; others do not. There is no conformity on this point. 

Major Findings 

1. The ideal urban transportation system is a cooperative mix of paratransit and 
conventional transit with highly coordinated services and with the possibility of varied 
ownership of different modal components. Such a system would allow greater overall 
operating efficiency and increase transit patronage by allowing each mode to do what it 
does best. Unfortunately, there is a lack of knowledge about the potential productivity 
and service improvements of various segments of that idealized system; such informa
tion is required before an integrated system can be attempted. 

2. The brokerage approach, using an umbrella public agency to ensure service 
levels, perform marketing functions, provide public information, and administer 
financial resources, seems to be a promising idea for incremental paratransit develop
ment. Such an agency could purchase or coordinate services among individual pro-
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viders and could later take on a regulatory function for the various transit providers 
with whom it contracts. 

3. The active involvement of private paratransit providers in all aspects of the 
planning and operation of a community transportation system should be strongly en
couraged. 

4. There is little concrete information on the basic travel characteristics and 
travel needs of various types of paratransit users in different situations. This infor
mation must be gathered, analyzed, and disseminated so that intelligent system, ser
vice, marketing, and vehicle design decisions can be made for a variety of potential 
paratransit applications. 

5. Active compilation and dissemination of relevant information on paratransit 
operations and experiences are badly needed. Many experiential data already exist on 
insurance options, regulatory developments, cooperative labor agr eement s, and in
novative marketing and management t echniques in the par atransit field, but the i nfor 
mation that exists is fr agmentary and scattered and cannot be easily gathered or used 
by most paratransit providers or planning agencies. 

Other Findings 

Planning Process 

1. Current transit planning is essentially inClexible and "unimodal"; existing plan
ning tools are inappropriate both to deal with a coordinated mix of public and private 
paratransit providers and to manage incremental approaches to paratransit develop
ment. 

2. Paratransit operators and private providers often only imperfectly unde r stand 
the role of metropolitan planning organizations (MPOs) and the dat a and pr ocedural re
quirem ents of the comprehensive regional planning process. Such providers should 
be not only informed of the activities of the MPO and the ongoing regional planning pro
cess but also encouraged to become active participants in that process. 

Operating and Management 

3. Paratransit operators have had difficulties in obtaining public liability insurance. 
Such insurance should not be publicly subsidized, but the federal or state government 
can reduce costs by providing information on relevant options, by nominally owning ve
hicles, by supplying excess cove r age, and by lobbying the insurance industry to r econ
sider its negative p osition toward cer tain paratransit modes. 

4. There i s no sound method of measuring vehicle productivity; measuring, com
paring, and matching dif(e1·ent types of paratransit vehicles to different types of para
transit services are difficult. A research and demonstration program is required to 
develop and validate the means of measuring the productivity of a range of vehicles in 
providing a number of paratransit services. 

5. There is a lack of competent management in both nonurbanized paratransit opera
tions, particularly those provided by nontransportation social service agencies, and in 
the taxi industry. These organizations rarely offer the pay, location, and advancement 
opportunity to attract bright new personnel. In addition, neither type of organization 
provides meaningful training programs. 

Market Segments and User Groups 

6. A distinction should be made between paratransit services appropriate for high
density or commuter-related flows and paratransit services appropriate for low-density 
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flows. Relevant market segments for and within each type of service need to be identi
fied so that appropriate service decisions can be made and appropriate marketing 
techniques employed. 

7. Section 16b2, under which capital funds for selected nonprofit transportation 
projects are provided, is a narrow program and operates in a disruptive manner. Its 
continued operation is inimical to UMTA and FHWA's overall goals of cooperation and 
coordination among transit providers. 

8. Trip characteristics and travel needs are different in different types of non
urbanized communities, e.g., rural and small suburban communities. Planning para
transit services based on aggregate data from these varying situations is inappropriate. 
These different situations require different types of paratransit system and service 
characteristics. 

9. Certain special user groups, such as subsets of the elderly or handicapped, may 
require separate specialized paratransit service with specially designed vehicles. Con
ventional transit systems, however, must be made as accessible as possible for the 
remainder of special user groups. 

Needed Research 

10. A complete review of actual experience with negotiations over the section 13c 
labor protection clause is needed. This would allow better relations between providers 
and labor in the future. 

11. A complete compendium of regulatory matters pertinent to all types of para
transit operations should be prepared. This would help all interested parties both to 
work within existing regulatory frameworks and to modify existing local regulations 
when necessary. 

12. Research is required on a number of variables potentially capable of reducing 
par atransit operating costs and increasing productivity. They include design improve
ments leading to impr oved vehicle efficiency, standardization of vehicles, improved 
maintenance and operator training, and improved work rules. 

Major Recommendations 

1. UMTA should continue to expand its research and demonstration efforts to de
termine the feasibility of substituting paratransit services for, or complementing, 
conventional mass transit services . UMT A research should address the range of situa
tions commonly suggested as appropriate for coordinated paratransit activity and care
fully monitor, evaluate, and disseminate the results of all funded projects. 

2. UMTA ought to proceed, albeit with caution, to test new defi nitions of mass 
transit and extended definitions of financial eligibility, especially to nontraditional 
recipients. If such changes are made incrementally, with the full knowledge and 
cooperation of all parties, UMT A can either abandon unsuccessful techniques without 
serious loss or encourage further state and local experimentation with promising ideas. 

3. The component units of the U.S. Department of Transportation, particularly 
UMT A and FHWA, should have the responsibility for gathering, synthesizing, and dis
seminating the results of federal, state, and local experiences with paratransit systems 
and projects. This includes the responsibility for promoting yearly conferences, re
gional seminars, and training programs to actively disseminate this information to the 
widest possible range of public and private providers, planning agencies, regulators, 
and local and state governments. 

4. UMTA and FHWA in conjunction with state and local areas should cooperatively 
prepare a handbook for use by nonurbanized communities and private providers in par
ticular and by MPOs, RT As, and transit operators in general. The handbook should 
give ope1·ating costs in a Wliform fo rmat, productivity levels, fare structures, market
ing and promotion techniques, simple techniques for identifying market segments and 
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estimating travel demand, and post-implementation-evaluation procedures for various 
paratransit applications. 

Other Recommendations 

Planning Process 

1. UMTA should fulfill the intent of section 3e, which requires the involvement of 
private providers, and the Joint Planning Regu ations of September 1975 by actively 
encouraging full private provider participation in all metropolitan planning efforts. 
UMTA can do this by requiring the planning process to make careful analyses or the 
i·ange of potential roles for p1·ivate transit and paratl'ansit providers. UMTA should 
further encourage an active role by private providers by requiring that existing private 
systems be given equal opportunity to bid on proposed new services to be aided by 
UMTA. 

2. UMTA should enforce the recent August 1975 policy statements about the full 
justification required for federal assistance for major capital investments at the local 
level. This policy stance will encourage local consideration of paratransit modes 
while ensuring that funds are not used to overcapitalize existing systems at the expense 
of paratransit options. 

3. Metropolitan planning organizations should actively involve paratransit providers 
in all regional planning decisions, in the allocation of all transportation funds, and in 
the establishment 0£ transportation operating or funding guidelines. 

4. UMT A and FHW A should reduce and simplify regional planning requirements for 
assistance to nonurbanized communities. All administrative requirements attached 
to federal assistance in nonurban communities should be simplified. 

Market Segments and User Groups 

5. UMT A statute and policy should be changed immediately to permit operating sub
sidies for nonurbanized areas. 

6. UMTA should cease to earmark the 2 percent funds allocated to section 16 to 
section 16b2 alone. Instead UMTA should consider allocating the funds provided there 
to section 16 activities as a whole. This would allow states to use these funds to best 
meet local needs and would reduce the disruptive or nonintegrative nature of current 
section 16b2 programs while encouraging fuller transit industry and private provider 
activity. 

7. State departments of transportation should take an active role in providing infor
mation and technical assistance about paratransit operations to smaller communities 
and to private transit providers. 

8. Congress should establish a national advisory committee to focus on nonurbanized 
public transportation problems and to develop long-range policies for nonurbanized 
communities of various sizes. 

CONCLUDING REMARKS 

In spite of the basic problems that remain, there is little doubt that all participants are 
more knowledgeable than before they came to the conference and that all have a far 
greater understanding o( the p1·oblems and potential of other paratransit systems and 
modes. The personal definition of.paratransit was expanded for a number of partici
pants, and there was a remarkably candid sharing of perspectives on different services 
and the rationale behind those views. Certainly the first step in remedying a problem 
is to recognize it. This conference has done far more than that; it has taken a number 
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of important steps to remedy deficiencies in the knowledge, background, common ex
periences, and expertise of the wide range of paratransit providers, regulators, re
sear chers, and governmental officials who attended. Many of the conference findings 
identify serious information gaps that still remain and offer specific solutions to those 
problems. Moreover, the conference provided a forum for a number of meaningful 
exchanges among those who see the role of paratransit in the urban transportation 
scene from different perspectives. 





K eynote Papers 





Paratransit: The Coming of Age 
of a Transportation Concept 

C. Kenneth Orski, Urban Mass Transportation Administration, 
U.S. Department of Transportation 

Some people might wonder why the Urban Mass Transportation Administration is among 
those taking such keen interest in paratransit. The answer is simple: UMTA is inter
ested in any new transportation concept that holds promise of improving the quality of 
urban transportation service. Those who view UMTA as a modal agency, an agency 
with a stake in a particular mode of transportation, are going to be disappointed. UMTA 
is an intermodal, urban-oriented transportation agency devoted to assisting states and 
localities in developing, maintaining, and improving balanced metropolitan transporta
tion systems and services, without regard to mode. 

Nor is UMTA's horizon confined to supporting traditional transit systems and ser
vices. We are keenly aware that, if mass transportation is to become a viable alter
native to the automobile, it must adapt to the changing needs of the public. And we 
know that these needs have drastically changed in the past 20 years because of evolving 
land uses, trip patterns, and life-styles. 

Since the mid-1960s regular transit has been serving a rapidly shrinking proportion 
of urban population. The trip patterns in the outlying portions of metropolitan areas 
have become simply too diffuse and too scattered to be served conveniently and ef
ficiently by regularly scheduled buses operating on fixed routes. Consequently, ser
vice had to be often drastically curtailed or abandoned in those areas. Many of the 
newer suburban communities, built entirely around the automobile, have never gener
ated sufficient demand to justify extension of scheduled transportation service or crea
tion of a local internal circulation transit system. As a result, millions of urban 
Americans-those who are too young, too old, too incapacitated to drive, or too poor 
to own a car and the countless persons whose spouses preempt the use of the family 
car-have become virtual prisoners in their own neighborhoods for lack of convenient 
and economical means of public transportation. One reason for our interest in para
transit is our hope that this new type of service will offer some relief to these transit
dependent elements of our population. 

But the rationale for paratransit does not have to rest solely on the need to alleviate 
the problem of the carless. The federal program of assistance to urban transportation 
has also a special interest in and responsibility to contributing to the national goal of 
fuel conservation. It is not enough to say that rail rapid transit and buses can serve 
this objective just as well. For in the lower density parts of our metropolitan areas 
and in the small towns, the choice is often not between paratransit and regular transit 
but between paratransit and no transit at all. Thus, paratransit is a key element in our 
efforts to reduce the wasteful use of single-passenger automobiles. 

Another reason for our interest in paratransit is that it offers promise of providing 
a far superior level of service in low-density areas than can be obtained from the bus. 
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Good service with conventional fixed-route vehicles is based on a dense network of 
routes and short headways-conditions that can be maintained in high-density central 
cities but that are uneconomic in the suburbs, small towns, and rural communities. 
Paratransit, by virtue of its greater degree of flexibility in scheduling, dispatching, 
and routing, can give a more personalized service and still remain viable economically. 
Paratransit, in other words, may bring convenient public transportation service to a 
vast number of smaller communities that are too small or too spread out to support 
fixed-route service-and may do so, we hope, at a price that people are willing to pay. 

So much for the basic rationale for our interest in paratransit. In these days of 
intense competition for the available federal dollars, it is necessary to understand 
what special reasons might exist to justify federal presence in any new program. For 
our part, we are satisfied that there is a strong and convincing case to be made in favor 
of active federal support of paratransit. 

NATURE OF FEDERAL SUPPORT 

Paratransit services that satisfy the test of "mass transportation" as that term is de
fined in the Urban Mass Transportation Act of 1964 are eligible for federal capital and 
operating assistance under the UMTA discretionary and formula grant programs, known 
as the section 3 and section 5 programs respectively. This support is available both 
to private and public operators . However, to become eligible for federal aid, the ser
vices must be included in the local areawide transportation improvement pr ogram de
veloped annually under the direction of the metropolitan planning or ganization (MPOL 
Inclusion of mass transportation services in the program may be recommended by the 
local transportation agency, general purpose local government, or local transit op
erating officials. Providers of transportation services who wish to introduce new para
transit services and become eligible for federal support must work closely with the lo
cal transportation authority and with the local officials so that the paratransit services 
may become officially incorporated in the areawide public transportation program. 

Inevitably there may arise differences of opinion as to whether there is a need for 
paratransit services and who is best qualified to provide them. These issues, we be
lieve, are properly a matter of local concern, to be negotiated and resolved in the con
text of the local institutions. The intent and spirit underlying the federal program of 
mass transportation assistance are to leave to localities the widest possible discretion 
and flexibility in deciding on the nature of their transportation systems. 

Accordingly, we will consider the program submitted to us through the metropolitan 
planning organization as a legitimate expression of the local transit needs and objectives. 
We will, however, in accordance with the intent of our act, review the plans and pro
grams to ensure that the MPO has given proper consideration to improvements in local 
transportation and that private operators have been given a fair and timely opportunity 
to participate in any arrangements for the provision of community paratransit services. 

I should stress that UMTA funds are available to support paratransit services in 
small towns and rural communities as well as in urbanized areas. Section lOlb of the 
National Mass Transportation Assistance Act of 1974 has earmarked $ 500 million of 
the contract authority exclusively for assistance in areas "other than urbanized areas." 
Our proposed procedures call for apportioning these funds to the states for use in the 
nonurbanized areas. We hope that this resource will be used productively to create 
services that are responsive to the special needs of the residents of small communities. 
We believe there is a real opportunity here to bring effective public transportation to 
the 43 percent of our citizens who still reside outside of urbanized areas-citizens 
whose transportation needs have heretofore been largely ignored. The effectiveness 
of these funds will be even more enhanced if the House concurs in the Senate-approved 
bill that would open up these funds to operating as well as capital assistance. 

Our emphasis on public ride-sharing arrangements should in no way be interpreted 
as a lack of federal interest or support for private forms of collective transportation 
such as commuter van pooling and subscription bus service. Quite the contrary, the 
U.S. Department of Transportation has long been on record in urging a more efficient 
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use of private vehicles, especially for commuting purposes. We believe that, if trans
portation is to contribute significantly to the national goal of energy conservation, pri
vate as well as public transportation resources must be harnessed to help in this effort. 
If rising fuel prices alone will not constitute a sufficient incentive for commuters to 
share rides, then additional incentives could be provided in the form of special parking 
privileges, preferential lanes, lower bridge tolls for car pools, tax credit and insurance 
assistance to employers providing van-pooling services, and elimination of regulatory 
restrictions on paying passengers. Our transportation system management requirement 
encourages localities to consider a wide range of such supportive actions to promote the 
use of high-occupancy vehicles. 

FUTURE OF PARATRANSIT 

What does the future hold for paratransit? It is safe to assume that its further growth 
in small towns and suburban communities is likely to continue. The concept lends it
self well to the dispersed travel patterns prevailing in the low-density areas. With the 
help of more sophisticated scheduling, dispatching, and routing techniques and with 
more sensitive fare policies, paratransit services are in an excellent position to be
come the dominant form of local public transportation in small communities throughout 
the nation. 

An outstanding example of a successful community paratransit system can be found 
in El Cajon, California. It is the result of an unusual partnership between local gov
ernment and the local taxicab company. Like many small suburban communities, El 
Cajon was not able to afford a regular bus transit system of its own, and the buses that 
served the community ran on only 2 routes, provided infrequent service, and carried 
few passengers. After exploring various methods of providing better forms of public 
transportation, the community decided to subsidize private taxis to act as public car
riers. The partnership is proving its worth, as demonstrated by the 120,000 passen
gers who were carried in the first 10 months of operation. 

Of special promise is the concept of multipurpose community paratransit services. 
Imagine, for example, the following scenario: In the morning a fleet of vans or mini
buses delivers the residents of a low-density suburban community to the local commuter 
rail station or express bus stops. During the day some of the same vehicles provide 
scheduled service from the community to the regional shopping, medical, and other 
activity centers. Other vehicles provide demand-responsive shared-ride local transit 
service for children and adults without cars who wish to visit friends, go to the neigh
borhood swimming pool, the local library, or other community centers. In the late 
afternoon, the vehicles meet the commuter trains and buses and bring the returning 
commuters back to their homes. In the evening and on weekends, part of the fleet 
doubles as a local taxi system that responds to telephoned requests for individual door
to-door transportation service. By adjusting the form of service to the changing tem
poral demand patterns, the paratransit fleet achieves a high rate of use and superior 
productivity while providing at the same time a high level of service. 

But the concept of paratransit does not have to be confined to low-density residential 
communities. In central cities, paratransit can serve as a valuable complement to 
regular transit. Fleets of jitneys, for example, could provide service along main tran
sit corridors at low-demand times such as early morning, late evening, and weekends 
when patronage is insufficient to warrant the use of regular buses. Paratransit could 
also supplement existing mass transit services during peak hours to relieve some of 
the pressure on regular buses in heavily traveled commuter corridors. Lastly, para
transit could furnish prearranged or on-demand transportation services to special 
groups of central city residents such as senior citizens, handicapped persons, and 
children. 

The use of taxis to replace buses on routes that are little frequented at night has been 
already put into practice in several German cities. The German route taxis operate 
exactly like a bus. They serve the same routes, run on fixed schedules, and disem
bark passengers at regular bus stops. Passengers pay standard bus fare for a ride. 
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Cooperation between transit authorities and local ta:xi companies is voluntary and reg
ulated by contract. 

Munich began experimenting with this type of service last September on a little used 
2-mile bus route. The taxi operates between 8:15 p.m. and 3:30 a.m. at intervals of 
every 15 minutes. The experiment has been a success economically, according to 
local officials. Other German cities where taxis have been substituted for buses at 
night are Stuttgart, West Berlin, and Karlsruhe. Several other cities, including Frank
furt and Hamburg, plan to introduce a similar service shortly. 

I should stress, however, that, although I see many useful applications for jitneys, I 
do not agree with those who urge that we totally abandon transitional transit service in 
favor of a freely competitive all-jitney system. Jitneys have neither the capacity nor 
the productivity needed to move large numbers of people efficiently and economically, 
especially during commuting hours. They can only supplement-never fully supplant
regular transit services. 

A third, and potentially the most far-reaching, opportunity for paratransit lies in 
the concept of integrated transit-paratransit operations within large metropolitan areas. 
The conventional bus is an efficient carrier in heavily traveled corridors, but as rider
ship density decreases more and more vehicles run nearly empty to maintain an ac
ceptable level of service. At some point on the periphery of the city, it becomes both 
cheaper and more efficient to link up with smaller vehicles that run on fle:xible routes 
to serve a wider territory. In other words, paratransit can be used to extend the reach 
of line-haul transit into neighborhoods that would otherwise remain unserved. In this 
role paratransit acts as an element of an integrated metropolitan transit system, work
ing in a close partnership with buses and trains to generate additional patronage and to 
optimize the efficiency and performance of the system as a whole. 

Several cities, notably Rochester, New York, are beginning to experiment with this 
kind of integration. We would like to see more such arrangements not only because we 
believe they offer better service to the public but also because they may save transit 
operators unnecessary bus purchases and reduce operating deficits by eliminating un
economic routes. UMTA is prepared to make its financial and technical assistance 
available to promote transit and paratransit integration. 

LOWERING THE BARRIERS TO IMPLEMENTATION 

Thus, it would seem that paratransit can satisfy a wide range of travel needs. Indeed, 
paratransit represents perhaps the brightest hope in the search for energy-saving modes 
of transportation that could serve conveniently and efficiently the dispersed travel pat
terns and land use arrangements of present-day urban areas. But although the pros
pects for paratransit appear promising and UMTA is willing to assist with financial 
support, much depends on how imaginatively local transportation officials, planners, 
union officials, regulatory bodies, and public and private operators respond to the 
emerging opportunities. Let me set before you some possibilities for improving the 
climate for paratransit implementation. 

The first is the concept of the transit authority as a purchaser of service. Under 
this conce.(lt the primary function of the transit body is to act as a broker between the 
customer (i.e., the transit user) and the provider of transportation services. This con
cept is being successfully tested in Knoxville, where the transit authority is purchasing 
the services of private individuals to carry patrons beyond the areas served by the 
fixed-route transit system. The commuter-drivers have the use of the vans in off hours 
and are given a monetary compensation. The transit authority is saved the expense of 
purchasing additional buses and operating unprofitable routes. 

Other types of purchase of service arrangements can be readily envisioned. For 
example, transit authorities could contract with taxi operators to provide jitney service 
along low-demand bus routes at night and on weekends, as is done in German cities. 
Private entrepreneurs could also be enlisted to provide fle:xible feeder and distribution 
services to express bus stops and commuter rail stations in the outlying portions of 
metropolitan areas where fixed-route scheduled service would be uneconomic. The 
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contracted services could be closely coordinated with the regular services so that to
gether they formed a truly unified and integrated transit system. 

This is not to say that public transit authorities cannot themselves operate para
transit services. A case in point is Ann Arbor, Michigan. The transit authority there 
is providing demand-responsive service to feed the fixed-route segments of its transit 
system. In off-peak hours, the drivers are used to augment the dial-a-ride service. 
The growth in ridership has been so impressive that the concept is being introduced 
under the state's leadership to a number of small- and medium-sized communities 
throughout Michigan. 

This leads me to my second point: the role of the states. As I mentioned earlier, 
paratransit services are likely to be especially attractive in smaller communities. Yet 
these communities and their transit operators cannot be expected to have the capability 
and expertise to plan, design, and implement innovative paratransit schemes. The 
state should provide the necessary technical assistance and help these small communi
ties to launch their paratransit operations. Michigan's statewide demand-responsive 
program can serve as a model for other states to emulate. 

The third way to foster paratransit is through a change of emphasis in the planning 
process. In general, transit planning has been remarkably narrow in focus. The at
tention and activities of the areawide planning agencies have been almost entirely de
voted to the problems of commuter transportation. The needs for public transportation 
within the small communities and suburban centers have been almost entirely ignored. 
Our policy on major mass transportation investments tries to correct this imbalance 
by providing that "explicit recognition should be given to community-level transit ser
vices that address local circulation needs .... " We will be expecting future unified 
work programs to reflect this new emphasis. 

ROLE OF PRIVATE OPERATORS 

No discussion of paratransit would be complete without a reference to the role of private 
enterprise. We have already said on several occasions that paratransit offers a sig
nificant opportunity for private operators, including taxi and limousine operators, to 
assert themselves as providers of mass transportation services. This is not to say 
that we do not already recognize the taxi industry as an important component of the 
urban transportation system. Indeed, the taxi industry already carries more revenue 
passengers than rail transit and over half as many as the bus. But, important as its 
role is, we believe that it could be even more significant. 

We urge those in the private sector to view paratransit not with suspicion or as a 
threat but as a challenge and an opportunity. In this country we have always looked to 
private enterprise for inventiveness and ability to respond to public needs. Many of 
you have already demonstrated willingness to assume new roles and to experiment with 
new service concepts such as shared-ride services, subscription taxi pools, and 
special services for the elderly and handicapped. We believe that your experience 
with scheduling and dispatching of large fleets of vehicles and with serving dispersed 
patterns of origins and destinations should serve you well in expanding into the field of 
paratransit. 

The decision as to who can best provide paratransit services is, of course, a local 
decision. Therefore, we urge those in the taxi industry to work in close partnership 
with local officials, planning agencies, and public transit operators toward an effective 
consensus of a fair allocation of roles of private and public operators. For our part, 
at the federal level, we have statutory responsibility to ensure that local transportation 
programs "shall encourage to the maximum extent feasible the participation of private 
enterprise." As I indicated earlier, we intend to exercise this responsibility. 

But if the taxi industry and other private enterpreneurs are to become effective 
partners in providing improved transportation services, then the regulations and laws 
governing their operation may have to be reexamined. In many communities regulations 
prevent taxi operators from engaging in the provision of anything but exclusive-ride 
service. Much of this climate of restrictiveness has historical antecedents that have 
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no relevance today. We urge those of you at the local level to work for regulatory re
form that would allow our private transportation resources to be effectively used. 

Finally, a word about the implications of paratransit for organized labor. No one 
can deny that federal support of paratransit, with its diversity of providers, raises 
complex labor protection issues. But we must be careful not to have tunnel vision in 
pursuing our objectives and interests. The fact is that paratransit can provide ex
panded job opportunities for organized labor both directly as in the case of the Ann 
Arbor and Rochester systems and indirectly by creating increased demand for more 
line-haul services. A family of transit and paratransit services, well planned and 
coordinated, can benefit all: organized labor, transit operators, private entrepre
neurs, and the riding public. Thus, we must work constructively together to establish 
arrangements that are fair and equitable to all. 



Paratransit: Some Preliminary 
Observations From the 
Transit Industry 

8. R. Stokes, American Public Transit Association 

All during the early sixties when we were planning and beginning to build BART, I was 
bothered by the fact that something would have to be done about the originating com
muter trip if the system was to reach its full potential. The 19,000 parking spaces at 
the outlying stations simply would not be sufficient, and in most of those areas con
ventional bus service would not be feasible. Therefore, I tried to interest the fore
runners of UMTA and a couple of large manufacturers in the development of a battery
powered vehicle that could be used on some sort of lease or subscription basis by as 
many as 4 neighbors in a given area to reach their BART station. The vehicle would 
be driven into a special area at the station equipped to recharge the batteries while the 
commuters were at work. 

The idea did not fly at that time for a lot of reasons, one of which was that Abu 
Dhabi and Qatar were not the household words they are today. But one of the com
panies-Westinghouse-did quite a lot of work in the area, primarily because of the in
terest of Don Burnham and George Jernstedt. The idea is still there and is still valid 
in my opinion, and I offer it for addition to the paratransit possibilities. 

Public transit has undergone an amazing metamorphosis in the past decade. As a 
veteran of the legislative efforts dating back to 1960, I can recall when there was no 
federal program, no federal employees, no federal money-and little, or no, sympathy 
for the problems of the transit industry. The year of 1964 marked a modest, faltering 
step forward, but not much more. 

Ten years later, in 1974, public transit had its own federal agency in a department 
and legislation that committed $11.8 billion dollars to transit during the ensuing 6 
years. What is more, for the first time operating assistance funds had been added to 
capital grants and the other assistance programs. And last, the Highway Trust Fund 
had been opened to potential use. 

The National Mass Transportation Assistance Act of 1974 really marked year 1 in 
the renaissance of public transit in America. That act, following only months after 
the sobering Arab oil embargo, established new and urgent national priorities and re
sponsibilities for transit. It is clear that the 3 Es-energy, environment, and econ
omy-will be evermore important in decisions affecting urban areas and that the role 
of public transit has become an essential consideration. After some 3 decades of 
virtually complete neglect, the transit industry tried to keep pace with that 1964-1974 
decade of evolution and progress and with the new responsibilities being thrust on it. 

Transit operators, long ignored and long rejected, found themselves called on to 
meet new challenges, which for the most part they were ill-equipped to meet. Transit 
equipment and technology of the 1920s and 1930s were no match for the necessities of 
the 1960s and 1970s. Research had been ignored. New institutional arrangements 
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brought entirely new, and often contentious, casts of characters onto the scene. The 
industry had lost at least a generation of talent, and operators scrambled to find per
sonnel at all levels. As more and more private operations went public, the operators 
found themselves facing mounting financial problems; for although public policy to a 
great extent held fares steady, or in some cases reduced them, no such restraint held 
back labor and other costs. And finally, operators found themselves facing a bewilder
ing and complex new array of attention from politicians ranging from the U.S. Capitol 
down to the local city hall. They also found themselves faced with instant experts who, 
as more and more money became available, proliferated and in too many instances 
produced the "unique" solution to all of transit's ills. 

It is the context of this capsule history of the past decade that I would like to discuss 
paratransit. First, the comments are mine and do not necessarily represent the at
titude of the industry because of the simple fact that the industry has no formal position 
on paratransit. Individual operators have participated in paratransit applications with 
good results and bad results. The time has come, in my opinion, for the industry 
through APTA to take a formal and cohesive look at paratransit and to make its views 
known. To that end, I am recommending to the APTA Executive Committee the early 
establishment of a special task force on paratransit to work closely with UMTA and 
with other interested groups in furthering the aims of improved transportation of the 
public. 

That brings me to the first of the points I would like to comment on: Paratransit 
applications must be promoted in full coordination and cooperation with the transit 
operator or operators in the affected area. The aim must be to complement and sup
plement the services offered by the bus and rail facilities, not to compete with or sup
plant those services. Kenneth Orski has used the phrase ''productive partnership'' to 
describe UMTA's attitude toward the appropriate relation between paratransit and con
ventional transit. I concur wholeheartedly, particularly in such areas as the following: 

1. Special service for the elderly and handicapped, 
2. Feeder service to line-haul operations, 
3. Exploratory service in low-density suburbs to promote new ridership and to 

build the transit habit, 
4. Possible peak-hour service to relieve pressure on often overtaxed vehicles and 

labor, and 
5. Possible late night service on certain routes where the capacity of conventional, 

fixed-route service is not required. 

The twin dictates of energy conservation and prudence with scarce public dollars de
mand that coordination among the transit and paratransit modes be of paramount im
portance. 

The kind of coordination I am talking about is exemplified in the Minneapolis-St. 
Paul area where the Metropolitan Transit Commission not only operates a system of 
express and local buses but also is responsible for the promotion of car pools and van 
pools. These paratransit activities were assigned by the state legislature in 1974 and 
are conducted in cooperation with the state highway department and state energy agency. 
The transit commission authorized a $500,000 project to demonstrate that a combina
tion of improved bus transit and paratransit, when designed to operate on a fully co
ordinated basis and to share a common marketing effort, will attract more riders than 
individual, uncoordinated efforts. In this demonstration, several third-ring suburban 
communities will each receive improved express bus service, community-centered 
small bus services, a local transportation information center, and saturation marketing 
efforts to organize car pools, employee van pooll:1, aml 1::1ul>1::1c1·lptlon bus services. 

A related but separate point concerns the desirability of coordinating all financial 
programs to achieve common aims. Suanne Brooks of the U.S. Department of Health, 
Education and Welfare reported to an APTA management seminar early in 1975 on 
the plethora of HEW programs designed to promote special transportation for various 
social purposes. The use of these funds needs to be harnessed in a coordinated man
ner in much the same way that Tom Povlitz has achieved with the Delaware Authority 
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for Special Transit. Again, I believe the appropriate coordination to achieve the high
est overall level of service can best be achieved by the transit operator. Similarly, I 
believe that the transit operator is in the best and most logical position to provide the 
needed overall coordination in the use of UMTA section 16b2 funds. What is more, I 
believe that UMT A will achieve far greater mileage with the use of these funds through 
such coordination. As much as the federal involvement in urban transit has grown, 
our financial resources to do all the things that need to be done are still scarce by any 
measure, and they simply cannot be wasted. 

If paratransit is to achieve the potential that I think is implicit in its various forms 
and applications, much attention needs to be devoted to equipment. I was dismayed in 
my review of the 1974 Small Transit Vehicle Survey by the U.S. Department of Trans
portation to find that many of the financial, maintenance, reliability, and passenger 
comfort considerations that plague equipment for regular transit also plague the vehi
cles thus far in paratransit use. 

As some of the aerospace geniuses have found on coming into the field, the transit 
operating environment is a perverse, demanding one. Vehicles and technological so
lutions that work perfectly well for other applications do not in transit. The small bus 
project and other current research of UMTA and APTA may provide some of the needed 
answers, but we must pursue these efforts diligently if we are to succeed in the devel
opment of an appropriate family of small vehicles that will meet the rigors of transit 
usage and the requirements of paratransit applications. 

I hardly even know where to begin to address my next point: labor problems in gen
eral and specifically section 13c, the labor protective provision of the Urban Mass 
Transportation Act. This little paragraph has been the source of more swearing, 
teeth-gnashing, and dyspeptic dispositions in the transit industry than anything else I 
am aware of. APTA has successful.ly negotiated a nationwide model 13c agreement in 
connection with section 5 funds, and we believe it already has served to relieve some 
of the problems. I frankly do not know what to advise, except to say that there are 
major problems in this area, and ignoring them will not solve them. In that regard, 
I was pleased to note that Earl Putnam, of the Amalgamated Transit Union, was on the 
planning committee for this conference. 

My next point concerns licensing and regulations as they affect paratransit. Much 
work needs to be done if the proper modes in the proper combinations are going to be 
able to make their contributions to solving urban transit problems. But in our zeal to 
redress obvious inadequacies, let us not go too far in the relaxation of any regulations 
that could affect the safety of passengers and too far in the relaxation of regulations 
that would permit any vestige of a return to urban streets of the kind of illegal jitney 
service that skimmed the cream of transit patronage and drove more than one public 
transit operator into bankruptcy not too many years ago. I suspect that those in the 
taxi industry share some of these concerns. 

Finally, I am enthusiastic about the potentials of paratransit in its wide variety of 
possible applications. Public policy, from the standpoint of both energy conBervation 
and most effective use of scarce financial resources, demands that we explore these 
potentials to determine what works, what needs to be changed, what needs to be added, 
and what needs to be discarded. In our searching for the right answers, let us remem
ber that paratransit can be an important part of our solution to urban transportation 
problems, but only a part. Those who claim that it is the solution are doing a grave 
disservice, and are ignoring reality. In public transit, there are no easy answers. 

Potential paratransit applications must be submitted to the same rigorous cost and 
social-effectiveness examinations that UMTA is applying to potential solutions in the 
field of conventional transit. We simply must not let our zeal for simple, seemingly 
low-cost solutions to our complex urban problems result in the reliance on facile 
palliatives when what is needed for the 10- and 20-year ultimate solution is much more 
major. The new emphasis on the incremental approach may, it is hoped, accommodate 
both types of approach. 

We must be vigilant that in our search for short-term answers to urban transporta
tion problems we do not simply reenforce our present, wasteful patterns of metropoli
tan development. For the long term, we must begin to think in terms of a restructuring 
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of our metropolitan areas to provide for population movement without predominant re
liance on the private automobile. Potential shopping center developers already are 
getting this kind of advice, and home buyers are beginning to show wariness in buying 
in farther out sections. I believe both of these indicators will be intensified as the 
true state of our energy situation is increasingly realized. Because of that energy 
situation, it will take the best efforts of all of us to provide all we can in all forms of 
transportation for the public. 



Taxicabs in Multimode 
Paratransit Operations 

Richard V. Gallagher, International Taxicab Association 

Many of the discussions and decisions reached at the Conference on Paratransit will in
fluence policy-making decisions of the International Taxicab Association. The members 
of the industry who attended the conference obtained additional insight and knowledge on 
para.transit operations that will pe beneficial to the taxicab industry. With this in mind, 
I present the following thoughts that were developed prior to the conference. 

The Urban Mass Transportation Act of 1964 has been amended and interpreted many 
times since it was introduced. It now appears to include the broad spectrum of public 
passenger transportation services. The definition of "mass transportation" as stated 
in the law is 

The term mass transportation means transportation by bus, rail, or other conveyance, either pub
licly or privately owned, which provides to the public general or special service (but not including 
school buses or charter or sightseeing service) on a regular and continuing basis. 

This is an extremely broad definition. In fact, a search of the Congressional Record 
for the "intent of congress" produced only one response on the question of "mass 
transportation." Senator Dominick made some brief comments that were not responded 
to, and part of his statement is as follows: 

This could be in a steamship, it could be in a freighter tine, it could be in a helicopter service, it 
could be in an airline, it could be in a ferry tine, it could be in any single bit of conveyance at any 
place in the country, moving inside and outside the country as included within the words of the 
definition. The question of who is going to get the grants and who is not is left in sole discretion 
of the administrator. 

Since there was no reply to Senator Dominick's comments, it would appear that the ad
ministrator of the Urban Mass Transportation Administration would have some latitude 
in defining what mass transportation is. 

The first public commitment that shared-ride taxicabs could participate in UMTA 
funding was in a speech by C. Kenneth Orski of UMTA before a taxicab meeting in 
New York, April 30, 1975. He placed special emphasis on the fact that taxicabs in the 
paratransit mode must satisfy the test of mass transportation and offer a service to the 
public on a regular and continuing basis. The taxicab industry considered this a sub
stantial breakthrough. It would seem, however, that the message has not been received 
by some transit authorities and metropolitan planning organizations. The frustrations 
of taxicab owners have led to litigation. Without dwelling on the Orange County and 
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Santa Clara, California, court decisions (1, 2), simply stated, they say that paratransit 
operations cannot compete with existing private systems. If anyone has any doubt as to 
the full impact of these decisions, the text should be read in full. 

The taxicab industry firmly believes that its future depends on constant improvement 
of urban public passenger transportation. The disruption of transit or paratransit op
erations in a community for any extended period of time results in the loss of passen
gers to the remaining service. Improvements in the coordination of intermodal services 
are vital and can no longer be delayed or ignored. The transit industry is defining the 
areas in which its programs and efforts must be concentrated. The paratransit indus
try must rlo likewise even though, because of the diversified modes of service, the prob
lems and solutions are more complex. 

The taxicab industry considers its operations to cover a broad area of paratransit 
services. The industry is now talking in terms of exclusive-use taxicabs and shared
ride taxicabs. The practice of shared-ride taxicabs is more universal than previously 
estimated. And we will continue to expand. Some 15 paratransit services were listed 
on a 1973 questionnaire, and many represented substantial portions of taxicab opera
tions. The taxicab industry has substantial operations in package delivery, handicapped 
and elderly services, transportation of school children, hospital patients, and govern
ment employees. The taxicab industry is flexible, is willing to diversify, and is will
ing to experiment. The 1973 statistics as reported in a recent study (3) establish an 
in-place existing paratransit system that would cost $4.1 billion to rePlace. 

In 1973 the industry transported 3.4 billion passengers as compared with 4.6 billion 
for urban bus transit and 1.9 billion for urban rail transit. The employee level in the 
taxicab industry was 3.5 times that of the mass transit industry: 494,000 taxicab em
ployees compared with 140,000 transit employees. There were 6,467 taxicab operators 
and 262,000 service vehicles. Eleven different types of vehicles were used in taxicab 
company operations. All taxicab operations were in the private enterprise section of 
the economy. 

If it were .10t for a number of events that occurred during the past 10 years, it is 
conceivable that the taxicab industry would not have been represented at this conference. 
In 1966 the taxicab industry first felt the impact of regulations from the U.S. Depart
ment of Transportation. In 1966 the taxicab industry first came under the Fair Labor 
Standards Act. In 1969 a ruling by the Internal Revenue Service on leasing altered a 
considerable number of taxicab operations in the United States. The Occupational 
Safety and Health Administration, the Federal Energy Administration, and the Environ
mental Protection Agency have had a substantial effect on taxicab operations. 

In a period of 10 short years, an industry that had had an association for some 50 
years was required to reorient its thinking from local and state regulations and add the 
impact of the federal government. In spite of all the myths about the influence of as
sociations on government agencies and legislation, only a few wealthy associations have 
such an influence. The taxicab industry association must limit its efforts to responding 
to government actions and legislation and not initiating its own positions. Therefore, 
it heavily depends on an open, constructive relation with government agencies and indus
try consultants. 

The major concerns of the taxicab industry at this moment are maintaining and ex
panding ridership, controlling costs, diversifying operations, and integrating services 
with other modes. The industry is fighting for economic survival. It is difficult under 
present conditions to imagine that small-fleet operators will be able or will even desire 
to remain in the taxicab industry. Thirty-six percent of the taxicab operators in the 
United States have fewer than 10 vehicles. Only as a husband and wife team working 
long hours and realizing little return on their investment and accepting salaries that 
may be less per hour than theil' c.ldven; i·eceive can these companies continue to exist. 
Mergers and consolidations are taking place, but many regulatory and operational 
problems occur. 

There cannot be 2 sets of rules: one for government-owned operations and another 
for private enterprise companies. It is hard to imagine the placing of publicly owned 
transit systems back in the private sector, nor do the taxicab operations care to become 
government owned and operated. Then, there must be an accommodation. It seems 
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reasonable that the government agencies involved should seek the most cost-effective 
method of providing urban public passenger transportation. The taxicab industry be
lieves that in certain modes of operations its productivity and cost performance is 
superior. Therefore, to provide an equitable arrangement in public passenger trans
portation, the industry advocates the following: 

1. Subsidize the rider, 
2. Enter into contractual arrangements for public passenger transportation with 

private companies that are the most cost efficient, and 
3. Provide direct subsidies for capital improvements and operations to private 

companies that are currently providing services below replacement and operating 
costs of a new system. 

The industry association strongly favors the first recommendation of subsidizing the 
rider and hopes that the additional recommendations would not need to be implemented. 

The taxicab industry believes research and study are necessary for the future of 
urban public passenger transportation. The industry has achieved operational and 
managerial improvements as a result of the studies prepared by individuals who at
tended this conference. The association is grateful for the statistical and economic 
research that has been undertaken on behalf of the taxicabs and funded by the U.S. De
partment of Transportation. One of the most important contributions, not yet recog
nized, is the establishment of definitions of terms that have been used by the taxicab 
industry for some 50 years. This is part of the compendium of regulations (4) and 
will provide for the first time uniform terminology in the taxicab industry elilninating 
the confusion that has existed in the most recent studies. In addition to these studies, 
the taxicab industry has completed a proposed uniform reporting system along with an 
instruction manual and adaptable computer program (5,6). These projects will enable 
the taxicab industry to do substantial financial and economic analysis on a continuing 
basis. 

Areas in which the taxicab industry is particularly interested in having further study 
done are 

1. Current ridership characteristics, 
2. The effect of liability insurance rates on transportation costs and possible alter

natives such as self insurance, 
3. The effect of terminating demonstration projects and creating a transportation 

void within a community, 
4. Cost-effective studies comparing various modes of transportation, and 
5. Measures of productivity. 

The industry association is pleased that studies are being conducted under govern
ment grants and subsidies in areas such as vehicle design, low-pollution engines, and 
performance standards for vehicles. The broadening of the areas to include total sys
tems rather than small segments often reflecting unusual variations from the norm 
will lead to wider acceptance of research findings by leaders within the taxicab industry. 

The taxicab industry does not have the resources in the areas of research and de
velopment. The strong points of the industry are in the operation and management, 
and it is hoped that the expertise available in these areas will be used in seeking so
lutions to the urban public passenger transportation problems. 
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Paratransit: 
A State-of-the-Art Overview 

Ronald F. Kirby, Urban Institute 

In 1972 the Urban Mass Transportation Administration (UMTA) and the Federal High
way Administration (FHW A) applied the term ''paratransit'' to a collection of urban 
passenger transportation modes in between the private automobile and the conventional, 
scheduled transit services. Included under the umbrella of paratransit were taxi, 
demand-responsive, and jitney services; daily and short-term car rentals; specialized 
subscription bus and van services designed for commuters who agreed to patronize them 
on a regular basis; and various forms of car pools organized primarily for home-to
work travel. 

A study of paratransit undertaken for UMTA and FHWA by the Urban Institute (1) 
pointed out that the different forms of paratransit cannot be distinguished simply by the 
different types of vehicles involved. Rather, the paratransit forms are differentiated 
by the type of transportation services the vehicles provide. The same vehicle can pro
vide dissimilar services under different operating arrangements. Buses, for example, 
are most commonly used for line-haul service with fixed routes and schedules. But 
the same vehicles might just as easily be driven by a designated passenger who picks 
up fellow workers and delivers them by express from outlying areas to a plant or office 
parking lot. Similarly, a regular automobile might function as a rental car or be used 
with a driver to provide demand-responsive, jitney, or exclusive-ride taxicab services. 
The more critical distinction is not the physical features but rather the use of the 
vehicles under certain terms and arrangements. 

The study grouped the various paratransit forms according to their major service 
characteristics: 

1. Those in which travelers hire or rent a vehicle on a daily or short-term basis 
and operate it themselves; 

2. Those in which a traveler calls or hails a vehicle such as a taxicab, demand
responsive bus, or jitney; and 

3. Those in which travelers prearrange ride sharing such as car pools and sub
scription vans and buses. 

Examples of existing paratransit services presented in the study served to illustrate 
the potential of these forms for meeting urban travel needs and to identify the main ob
stacles to more widespread adoption of paratransit in U.S. cities. 

For the first of the categories, in which travelers hire a vehicle and drive it them
selves, 2 distinct service types were identified. The first, referred to as daily rental 
car services, represents perhaps the most efficiently operated of all the paratransit 
services. Many car-rental companies have successfully provided cars, primarily on 
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a daily basis, to a growing market of business and tourist travelers, resulting in the 
expansion of the daily rental car industry from 100,000 vehicles to roughly 340,000 ve
hicles during the last decade or so. The second service type under this category, 
short-term rental cars available by the trip or by the hour, has not been provided in 
this country, but is currently being tested with small battery-driven vehicles in Am
sterdam, Netherlands. For success, this form of rental car service requires high ve
hicle use and a minimum reshuffling of vehicles among terminals; whether it will be 
viable beyond an experimental period remains to be seen. 

The second of the categories includes services that are obtained either by hailing a 
vehicle on the street or by telephoning for one. The services in this category can be 
divided into 2 subcategories: exclusive-ride services for which the user or users hire 
the vehicle to convey them directly from one location to another, and shared-ride ser
vices for which the users share the vehicle with other travelers who have different trip 
origins or destinations. Direct-route taxicab services, certain limousine services, 
and special charter taxi or bus services are exclusive-ride services. Examples of 
shared-ride services are demand-responsive services (door-to-door, provided in re
sponse to telephone requests) and jitney services (nonscheduled, provided along rela
tively fixed routes). As will be noted later, the distinction between exclusive-ride and 
shared-ride services has become a crucial one in public policy decisions on subsidiz
ing paratransit. 

Services in the third category are those for which the users make arrangements to 
travel together on a regular basis. It is convenient in this category to distinguish be
tween pool services in which the driver does not receive a fee and subscription ser
vices in which the driver is paid. For car pools the riders usually share the operating 
expenses and take turns at the driving so that there are no special regulatory, insur
ance, or tax requirements. For subscription bus or taxicab services, however, ve
hicle condition, financial responsibility, and, in some cases, routes and fares must 
be approved by public utilities commissions, and the handling of the revenue collected 
from the riders must satisfy the appropriate tax regulations. Prearranged ride
sharing services using vans may fall into either of these subcategories, though the 
trend appears to be toward subscription vans rather than van pools. 

PROVIDERS 

Paratransit services can be provided by private individuals in their own automobiles, 
by part-time or volunteer drivers in special vans or buses; by taxicab, limousine, 
charter bus, or other private operators; and by public or private operators of conven
tional transit services. The costs of these different ways of providing paratransit ser
vices vary dramatically, ranging from a few dollars per vehicle hour for services with 
part-time or volunteer drivers to more than $20 per vehicle hour for services pro
vided by some transit authorities with full-time bus drivers. Depending on load fac
tors, these costs per vehicle hour may lead to costs per passenger-mile for paratran
sit services ranging from a few cents to well over a dollar. 

The capacity and skills of these different provider groups also vary substantially. 
Obviously there is enormous capacity within the private automobile fleet, particularly 
during rush hours when 3 out of 4 automobiles carry only the driver. The taxicab and 
limousine industries also have substantial capacity for providing paratransit; these in
dustries operate more vehicles than the transit industry does and are represented in 
thousands of communitiet> that are withuul cunvenlional transit systems. 

A large reservoir of potential drivers for subscription van or bus services also ap
pears to exist among the rush-hour commuting group, and the capability of these para
transit services might be expanded substantially if more vehicles could be made avail
able. Part-time or volunteer drivers are not likely to be so readily available, however, 
for providing more specialized services for the elderly, the handicapped, and other 
limited mobility groups. Social agencies may have to rely to a large degree on the 
taxi, limousine, or transit industries for these services, or they may decide to orga
nize their own services by purchasing vehicles and hiring drivers. 
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REGULATION 

The role of paratransit in urban transportation systems is greatly influenced by regu
lations enacted by state and local public service commissions. Although all paratran
sit services are subject to some regulation with respect to vehicle condition and in
surance, many of the paratransit forms are also regulated with respect to entry, ser
vice levels, and fare structures. Thus, while operators of car pools, van pools, rental 
cars, and, to some degree, limousines are free to organize their services and payment 
schemes as they wish, operators of taxicabs, jitney, and demand-responsive and sub
scription bus and van services must generally obtain regulatory approval for the ser
vices they offer and the fares they charge. 

Regulation of paratransit service levels often severely limits the kinds of services 
that existing paratransit providers could offer. Taxicabs are usually prohibited from 
offering shared-ride services, for example, and are even prohibited from delivering 
packages in some cities. Fixed-route jitney operation has been outlawed in virtually 
all U.S. cities as unfair competition to conventional transit services, and subscription 
van and bus services have typically been prohibited from operating over established 
transit routes. 

The regulation of paratransit fare levels is often characterized by an unwillingness 
on the part of regulators to adjust fares quickly in response to significant changes in 
costs and ridership. Over a period of rapidly increasing costs (such as the last 5 years 
or so), such inflexibility in fare and service adjustment can create severe financial 
problems for the transportation provider. The taxicab industry in particular appears 
to be on the verge of bankruptcy in several cities, largely as a result of restrictive 
regulation. 

PUBLIC ASSISTANCE FOR PARATRANSIT 

U.S. cities have been attempting to upgrade public transportation during the last dec
ade with an infusion of public funds from all levels of government. Under the National 
Mass Transportation Assistance Act of 1974, the federal government alone has dis
bursed more than $4 billion to the cities in financial assistance for public transporta
tion. Well over half of this amount has been used for constructing or modernizing rail 
rapid systems in 10 major cities; virtually all of the remainder is being used to pur
chase capital equipment for bus transit in urban communities of varying population 
size. 

Under the National Mass Transportation Assistance Act of 1974, almost $12 billion 
is available during a 6-year period through 1980 for assisting public transportation sys
tems: $7.825 billion under section 3 for capital expenditures and $3.975 billion under 
section 5 for either capital or operating expenditures (2). Funds for capital expendi
tures on public transportation are also available under the Federal-Aid Highway Act 
of 1973, and other federal agencies such as the Administration on Aging have programs 
that can be used to improve mobility for certain limited mobility groups. In addition, 
state and local governments are providing varying degrees of financial assistance for 
public transportation out of gasoline tax revenues, special sales or property taxes, 
revenue-sharing funds, or general revenue. Increasing demands on government bud
gets at all levels make it imperative, however, that these funds be used in a cost
effective and efficient manner. 

UMTA's Office of Policy and Program Development encourages use of federal sub
sidy funds for paratransit, but only when the services are shared rather than exclusive 
ride and when they are offered to the public on a regular and continuing basis (3). Thus, 
conventional taxi and limousine services that give the passenger exclusive use of the 
vehicle are not eligible for subsidy funds, and the daily and short-term rental car ser
vices described earlier are also ineligible. Shared-ride services such as demand
responsive, jitney, and subscription are eligible, however. It is interesting to note 
that a number of cities such as El Cajon and La Mesa in California, which have sub
sidized paratransit forms, have taken the same view as UMTA in restricting the use 
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of public fwids to shared-ride services. 
Public fwids are also available for research and development projects on paratran

sit. The U.S. Department of Transportation has recently fWlded further research on 
the composition and regulation of the taxicab industry, on the operation of subscription 
bus services, and on the design of a specialized small vehicle for taxi and demand
responsive services. With regard to some promising but poorly widerstood paratran
sit applications such as jitney service along fixed routes, demand-responsive and sub
scription feeder services to conventional transit terminals, areawide subscription van 
programs, and the use of reduced-rate tickets to subsidize taxicab services, demon
stration projects are being developed in selected cities wider UMTA's Service and 
Methods Demonstration Program. Other federal agencies such as the Federal Energy 
Administration are actively studying and promoting paratransit, as are a number of 
public agencies at the state and local level. 

IMPLEMENTATION QUESTIONS 

Four major types of travel demand stand out as areas where paratransit services could 
make a near-term impact on passenger transportation problems: high density home
to-work travel, low density travel demand, access trips to line-haul transit, and travel 
within business and commercial districts. This section discusses the questions raised 
by attempts to expand paratransit services in each of these markets. 

High Density Home-to-Work Travel 

The most common paratransit service suited to regular high density travel is the car 
pool. Since car-pool riders typically share the expenses of the vehicle trip and none 
of the riders receives any payment, car pools are allowed to operate without regula
tion and the riders are covered by standard automobile insurance. Van pools organized 
by companies for their employees have also been allowed to operate without regulation 
in a number of cities. 

Because of the contribution car and van pools make to reducing the affects per pas
senger trip of congestion, pollution, and fuel consumption, public resources have been 
used to organize and promote them (just as savings in parking requirements have led 
private organizations like the 3M Corporation to assist them). The use of public fwids 
for car and van pooling raises the following question, however: Do these services meet 
the test of availability to the general public? A car-pool matching service accessible 
to everyone presumably would qualify, but car and van pools organized exclusively for 
certain companies or neighborhoods may not. Should services available only to certain 
users be eligible for public fwids? UMTA policy appears to exclude such services from 
assistance wider the Urban Mass Transportation Act, though some wicertainty still 
surrowids this question. 

Prearranged ride-sharing modes with paid drivers, referred to here as subscrip
tion rather than as pools, are likely to be subject to some regulation and to special in
surance requirements. The question here is: When is a driver considered to be paid 
rather than simply compensated for expenses? Presumably if the driver of a car or 
van charges the passengers fares that can be shown to exceed expenses, he or she is 
a paid driver, though no definite ruling appears to have emerged from existing opera
tions. There is no ambiguity, of course, if the driver receives a definite salary or 
commission, as is generally the case for services provided with taxicabs, limousines, 
or buses. What are the likely insurance implications of moving from common car 
pools to paid drivers and larger vehicles? Insurance has always been a major cost 
item for taxicabs, and there are indications that subscription van services may also 
encowiter very high insurance costs. 

For subscription services, whether provided by van, taxicab, limousine, or bus, 
some important questions arise with regard to regulation. Regulatory bodies have typ
ically restricted these subscription services to certain routes and population groups 
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not served by the existing scheduled transit system. (Some exceptions are made for 
subscription services provided by the transit system itself. California and Connecti
cut have recently excluded from these restrictions services for which the driver is on 
his or her way to or from work and the vehicle seating capacity does not exceed 15 pas
sengers.) Are such restrictions in the public interest? And if so, must we conclude 
that these subscription services are not available to the general public and consequently 
should not be eligible for UMTA funds or for other forms of government assistance? 
To obtain permission to contract with a private charter bus operator for subscription 
bus services, Reston Commuter Bus, Inc., recently had to assure the Washington 
Metropolitan Area Transit Authority that the service would be available only to resi
dents of Reston and would not pick up or drop off passengers at any points between Res
ton and the downtown employment area. Is this example typical of the regulatory con
straints that await new subscription services? 

The final paratransit form that could serve high density home-to-work trips is jit
ney service, which could be provided by taxicabs, limousines, vans, or individuals in 
their own automobiles. The prospect of small independent jitneys displaying destina
tion signs and running along major corridors in rush hours appears to bring delight to 
some transportation economists and irritation to most transit operators and unions. 
What would happen if regulations prohibiting jitney operation were relaxed? Would the 
jitneys attract most of their riders from transit or from private automobiles? Would 
street congestion increase due to jitney operation? At present there appears to be 
little prospect of answering these questions in U.S. cities since there are no indica
tions that regulatory commissions are contemplating lifting antijitney regulations. At
tempts to interest cities in experimentation with a few jitney routes have generated 
some interest although a formal jitney experiment has not yet been implemented. The 
future of the controversial jitney in U.S. cities is uncertain, to say the least. 

Low Density Travel Demand 

Low density travel demand, such as that in small towns or at off-peak hours in larger 
areas, can be served conveniently by exclusive-ride taxi or charter services, by 
demand-responsive services, and to some extent by car-pool and subscription services. 
The substitution of some of these paratransit services for poorly patronized conven
tional transit services might lead to improved service at lower costs for low density 
demand areas. A particular case of low density demand is that of limited mobility 
groups-the young, the old, the unemployed, the poor, and the handicapped. Increas
ing concern at all levels of government for the mobility of these groups has focused at
tention on the question of the respective roles transit and paratransit should play in 
meeting these needs. 

A number of different transportation providers might operate paratransit services 
for low density travel demand: part-time or volunteer drivers in their own vehicles or 
in publicly owned vehicles; operators of taxicabs, limousines, and small or specially 
equipped buses in the transit system; social service agencies that operate their own 
transportation services; or other privately organized agencies dedicated to special 
groups such as the handicapped or the elderly. The major implementation question 
here is: Who should provide the services in a given situation, and how do we ensure 
that all the potential providers are given the opportunity? 

As discussed earlier, regulatory and financing considerations inhibit many trans
portation providers from obtaining the authority and financing necessary to operate 
these services. Private for-profit providers have yet to receive any direct assistance 
under the National Mass Transportation Assistance Act of 1974, and many taxicab op
erators will not even be eligible until local regulations are changed to permit shared
ride services. If such regulations were changed, could taxicab or limousine operators 
provide shared-ride services with equipment purchased with public funds and use that 
same equipment for exclusive-ride services, just as public transit authorities use their 
vehicles for charter services? 

Even where private for-profit providers can establish eligibility for assistance under 



42 

the National Mass Transportation Assistance Act of 1974, applications for assisting 
them will still have to satisfy the labor protection requirements of section 13c, which 
have been applied in practice to ensure that projects funded under the act do not result 
in any worsening of the employment conditions of conventional transit employees. On 
the other hand, applications for assisting publicly owned transit systems must satisfy 
the requirements of section 3e, which provides for the maximum feasible participation 
of private mass transportation companies. To the extent that taxicab companies can 
provide eligible paratransit services and qualify as ''private mass transportation com
panies," they are entitled to protection under section 3e. Further, employees of taxicab 
companies may well be entitled to protection under the labor provisions of section 3c. 

Thus, some projects funded under the act in the future might have to provide for the 
maximum feasible participation of taxicab and other private mass transportation com
panies, and also protect both transit and taxicab employees against any worsening of 
their employment conditions. The potential problems inherent in satisfying all these 
provisions have yet to be faced, and their impact on the distribution of funds under the 
act is still a subject of great uncertainty. 

Under section 16b2 of the National Mass Transportation Assistance Act of 1974, 
UMTA has begun to earmark assistance for nonprofit corporations and associations, 
much to the consternation of many private for-profit providers. Section 16 is designed 
to provide planning and capital assistance funds for the special needs of the elderly and 
handicapped, and section 16b2 specifically provides for funding nonprofit corporations 
without requiring the usual section 13c approval by the Secretary of Labor. In allo
cating section 16b2 funds by formula to the states, UMT A seems to be giving nonprofit 
corporations an unfair advantage over for-profit providers and may jeopardize the fi
nancial viability of for-profit providers currently serving the elderly and the handi
capped. 

Some state and local bodies have contracted with private, for-profit providers for 
low density paratransit services and have established subsidy programs that might not 
be possible under the Urban Mass Transportation Act. The city of El Cajon, for ex
ample, used revenue sharing funds to contract with a taxicab operator for demand
responsive services to replace certain poorly patronized bus routes operated by San 
Diego Transit. Could a proposal of this kind satisfy the requirements for UMT A funds? 

Access Trips to Line-Haul Transit 

Car-pool, subscription, taxi, and demand-responsive services might all serve as 
feeders to line-haul transit systems, and 2 examples of this approach have recently 
been introduced in U.S. cities. In Rochester, New York, small buses are being used 
as part of an UMTA demonstration project to provide demand-responsive and subscrip
tion feeder services to the fixed-route bus system. And in Arabi, Louisiana, a suburb 
of New Orleans, a private operator avoids running an uneconomical bus route by pro
viding less costly shared taxi feeder service to the main bus route. 

The effectiveness of paratransit feeder services depends on proper coordination be
tween transit and paratransit services. In Arabi, buses and taxicabs maintain contact 
with the same radio dispatcher in order to schedule transfers between the modes. And 
a transfer ticket issued on the first mode for use on the second mode integrates the fare 
systems and passes some of the bus subsidy on to the taxicab system. Can such coop
erative arrangements be developed between public transit authorities and private oper
ators? ls it possible to pass UMTA funds through a transit authority to a private oper
ator in this way? 

Travel Within Business and Commercial Districts 

Internal circulation within business and commercial districts can be served by 
exclusive-ride taxi or limousine services and by shared-ride services summoned by 
telephone or by hailing on the street. Services that are hailed can involve vehicles 



that travel no fixed route (hail-a-ride) or those that operate along essentially fixed 
routes (jitney). Downtown minibus services, often provided by transit authorities, 
would not be considered paratransit, however, because they operate on fixed routes 
and schedules. 

43 

As discussed earlier, most cities prohibit taxicabs from offering shared-ride ser
vices and from advertising any route or destination. In January 1974, Washington, 
D.C., lifted restrictions on shared-ride services for taxicabs rather than increasing 
fares, and taxicabs now offer hail-a-ride services, though they are still not permitted 
to display destination signs. The earlier question about restrictive regulation can be 
raised again here. Is it in the public interest? And could public funds be used to sub
sidize downtown circulation services provided by private operators? 

The downtown circulation application is one that has often been regarded as suitable 
for the short-term rental car concept, in which a large system of vehicles and termi
nals are used by a number of qualified drivers. Such a system is in operation in Am
sterdam and is under active consideration for this country. The short-term rental 
car concept is still very much in the experimental stage, however, and has yet to face 
the kinds of implementation questions that currently surround the other paratransit 
modes. 

One set of implementation questions that applies to all of the 4 markets discussed 
deals with the actual operation of paratransit systems. What kinds of paratransit ve
hicles will be needed during the next decade? Can large fleets of demand-responsive 
vehicles be dispatched without the assistance of greatly improved computer software? 
Are special taxi meters needed to facilitate shared-ride services, or is a zone fare 
system adequate? How important are marketing and promotion, and how should these 
activities be conducted? Although many of these operational questions will require re
search and development and may take much longer to answer than the regulatory and 
financing questions, they may prove to be important for certain paratransit applications. 

CONCLUSION 

To resolve the many questions that surround the implementation of paratransit applica
tions in U.S. cities, we should consider carefully the 2 basic policy principles set forth 
in the National Transportation Policy Statement (~): 

A dynamic, competitive and efficient private sector should meet the Nation's transportation 
need to the maximum extent possible. 

Federal resources are finite and must be expended for transportation purposes that serve na
tional interests, with appropriate state and local participation in financing and decision making. 

With respect to regulation, perhaps the major area of concern for paratransit, the 
policy statement proposes "responsible action to reform and modernize the regulatory 
structure in which surface, air, and water transportation operate," including, 

1. Greater price flexibility, price competition, and a wider range of price and 
quality options; 

2. Elimination of unreasonable restrictions on services and supply to enable 
carriers to adjust to changing demand and to maximize productivity and energy effi
ciency; 

3. Some liberalization of entry policy, consistent with the need to ensure safe, 
accessible, and reliable service; 

4. Elimination of cross subsidies for nonprofitable routes and services (abandon
ment of routes where there is no service alternative must proceed cautiously during 
a transitional period to allow federal, state, or local governments or shippers to in
tercede to maintain essential services); 

5. Prohibition of anticompetitive behavior wherever alternative ways of serving 
the public interest exist; 
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6. Identification and elimination of unreasonable barriers to intermodal coopera
tion, combination, and communication; and 

7. Making the federal regulatory structure more efficient by expediting its review 
procedures and enhancing its capability to protect the consumer's interest. 

Although these policy principles and regulatory proposals were aimed specifically 
at the federal regulatory structure for transportation (particularly that concerned with 
intercity freight and passenger movement), they are presented by the Secretary of 
Transportation as basic policies for a "comprehensive approach to transportation" in 
the United States. And guidelines issued recently by UMTA for projects to be funded 
under section 5 encourage efficient operations and innovation in service provision. 
Application of these principles at the state and local levels as well as the federal level 
would result in greater flexibility in the regulation and financing of paratransit. Such 
an approach would surely ensure a much greater role for paratransit in meeting trans
portation needs than has been the case in the past. 
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Demand-Responsive Transit: 
An Overview of Integrated 
Systems 

G. J. Fielding, School of Social Sciences, University of California, Irvine 

It is time to consolidate our knowledge about demand-responsive transportation and to 
consider what can be learned from the successes in Ann Arbor, Michigan, and Roch
ester, New York; from the stalled program in Orange County, California; and from 
the demise of the ambitious experiment in Santa Clara County. Demand-responsive 
transportation (DRT) is an expanding segment of public transit in the United States. It 
offers the best prospect for attracting new riders and is ideally suited for the multi
nucleated, suburban metropolis, which is America's urban future. Consolidation of 
our knowledge about the successes and failures of integrated DRT systems is therefore 
appropriate, and I have chosen to do so in the format of a propositional inventory. 

Space does not permit the presentation of all propositions. I will, therefore, re
strict myself to those pertaining to definitions, cost, automation, and attitudes of tran
sit managers, unions, and taxicab companies. 

PROSPECTS FOR DRT 

Proposition: DRT will obtain an increasing share of the transportation market as pub
lic officials respond to the transit demands of multinucleated metropolitan areas. 

Dispersed activity centers characterize metropolitan areas. In the past, streetcars 
enabled families to reside outside the central city in medium density suburbs. Auto
mobiles extended this process: Interstitial areas and the suburban fringe were urban
ized at even lower densities (Figure 1, 1940 and 1970 ). Suburban locations were chosen 
for shopping and professional centers as well as for industrial and educational parks, 
which accelerated deconcentration. 

Despite the billions of dollars spent on urban renewal, freeways, and rapid transit, 
the decline of the central city neither has been nor will be arrested. The ring of high 
density residence in the inner suburbs is decreasing and not moving outward as antici
pated (6). A plateau of medium density-between 6,000 and 10,000 persons per mile2

-

is developing. 
More than half the urban commuter trips originate and terminate in these medium 

density suburbs and, as Ward (18) indicated, transit must find a way to capture a share 
of these trips from automobilesil it is to expand ridership. At the lower density, DRT 
can compete effectively with fixed-route transit (FRT); at the upper density, it can com
plement FRT. 

DRT provides an attractive, practical, and economical alternative to the automobile. 
It will not displace the automobile, but it can reduce the need for multiple cars. Why 
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then is DRT not more prevalent in the transit industry? Simpson and Wilson (16) sug
gest that the costs are too high when operated by transit employees. Murphy, Paisley, 
and Siersema (12) believe it is too slow unless linked to a superior arterial FRT. Roos 
(14) suggests that it is too soon to evaluate, for we have not yet perfected the algorithms 
that will allow DRT to handle peak demand. And to these I would add the attitude of both 
the transit and the taxi industry. 

COST OF DRT AND FRT 

Proposition; Transit authorities cannot sustain DRT if they must pay drivers and con
trollers salaries equivalent to those paid FRT operators. 

Salaries on the larger transit properties are about $10 per hour with benefits. Labor 
accounts for the major portion of costs, which vary with ridership (variable costs) and 
are between $16 and $20 per hour of FRT operation and higher on the more expensive 
properties. 

Suburban bus lines carry about 18 persons per hour when transfer passengers are 
included, giving a variable cost ranging between $0.88 and $1.11 per passenger. 

The variable cost for DRT is 20 percent higher because of added control room costs 
and lower passenger productivity. Normally, passenger productivity starts at 4 per 
hour and, with superior management, attains 10 per hour. The medium variable cost 
of $21.60 per hour and a productivity of 7 give a variable cost of $3.09 per passenger 
for DRT. In Rochester, where labor costs are lower than normal, the variable cost 
is $2.63 per passenger; in Santa Clara County, it was $4.39. Despite the higher fares 
charged and the superior service offered by DRT, few transit authorities can sustain 
this additional loss. 

The use of transit employees is not essential. Unionized taxi drivers and part-time 
employees willingly work for $3 to $4 per hour. In Orange County, the 2 DRT modules 
are operated under contract by private companies who employ nonunion, frequently 
part-time, personnel (20). Passengers are transferred to the FRT service operated 
by the Orange County Transit District with union drivers without passenger inconve
nience. Because of the lower salaries and the higher fares on DRT, the cost to the 
transit district is competitive. The net cost is $1.34 per passenger for DRT. 

The price for a DRT trip should be at least twice the price charged for an FRT trip. 
Demands for service far exceed the supply of vehicles in DRT. Ridership is depressed 
by delays rather than fares. 

Fares that were too low was one reason for the failure of DRT in Santa Clara County. 
Only $0.25 was charged, and discounts were given for special groups. Potential de
mands for service were estimated at 20 per 1,000 people per day, and that exceeded 
the capacity of the 75 vehicles available for off-peak DRT service (2). Response times 
would have been 96 minutes with a level of service 18 times as long- as an equivalent 
automobile trip. With a fare of $0.50, 210 DRT buses would have been required to 
provide satisfactory off-peak service. 

An increase in fares could have depressed demand and reduced customer dissatis
faction. Had the fare been increased to $0.50, satisfactory off-peak service could 
have been offered with 150 buses (11). At $1, 100 buses might have been sufficient, 
but even this was in excess of the available equipment. 

The balance between available vehicles and potential demand for service deserves 
careful evaluation early in the planning process. Professional assistance is recom
mended. DRT is an extremely attractive service. It has more than douhlf~d the antici
pated use of transit in Ann Arbor (1). A crisis in expectations can easily be created 
that may embarrass elected officials. Even paid advertising should be delayed for 4 
to 6 weeks after service is inaugurated. Press reports alone will create more demand 
than can initially be accommodated (15). 
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INCREMENTAL DEVELOPMENT 

Proposition: Expansion in zonal increments rather than all at once has proved benefi
cial for DRT as it has for other transit developments (_!l). 

There are so many difficulties that delay or deter service that a critical path approach 
to planning is required (16). Estimates of demand can be calculated by using the mod
els developed by Zobrack(20) and then related to the number of vehicles needed to 
provide the desired level oIService by using the model developed by Wilson and Ler
man (19). But beyond this step, difficulty can be experienced in obtaining vehicles of 
sufficient size and reliability and in training personnel and allowing them sufficient 
time to become acquainted with streets and traffic in the service area. 

A summary report (2) on the Santa Clara County DRT system, which is known as 
Arterial Personal Transit (APT), illustrates the need for incremental development. 

APT is the most innovative of the newer transit systems, because it combined the speed of the 
arterial fixed route service with the convenience of door-to-door service. 

The attractiveness of APT has created a crisis in expectations. The demand for services on 
APT has far exceeded the capability of the District to supply service. Even when the learning 
phase for reservationists, controllers and coach operators is completed; and even if all the radio 
communications problems were solved, the District does not have sufficient vehicles available to 
operate APT as described in the Rider's Guide. A significant increase in the number of buses is 
required. 

Personalized transit is an admirable goal. A sequence of expansion phases could be stated as 
objectives and achieved incrementally over several years. However, if the people of Santa Clara 
County desire this superior transit service, then it is clear that they must also be willing to ex
pand the bus fleet to meet the desire for this service. 

APT was initiated with only 212 vehicles. In order to satisfy anticipated demand with five 
to ten minute wait times, the system was designed to require 680 buses. The system, thus, went 
into operation with less capacity than required to meet other goals of the Transit District, that 
is, "reliability," and "reasonable speed and trip time." 

Thus, in terms of the District's goals, the attempts to "serve all people"-a transit opportunity 
for 97 percent of the population-with only 212 vehicles seriously impairs the goal of "quality 
service." Equally important, ubiquitous geographic coverage does not equal availability. In 
actual fact, APT service, because of strong demand is available to a very small percentage of the 
population in its "many-to-many" mode-approximately 2,500 people per day-and many-to
many is effectively not available at all during peak commuter hours. 

The most ambitious DRT system failed because sufficient time was not allowed to 
work out the problems in one zone before the APT was offered to the entire county. 
The elected officials were so embarrassed by the disparity between the promise of 
the transit professionals and actual system performance that they had no alternative 
other than to abandon DRT and revert to FRT. Opposition by the taxi companies was 
not the principal cause. Integrated DRT was abandoned because the elected officials 
realized that the district could not afford to supply sufficient service to meet the an
ticipated demand. 

Equipment 

Unanticipated delays in the delivery of vehicles and communications equipment are 
customary. Even when installed, the unreliability of this equipment reduces DRT pro
ductivity. For these reasons, a critical path method of incremental development is 
recommended. 

No satisfactory DRT vehicle has been developed. Most small buses are built on 
modified truck or recreational vehicle chassis, and their components, especially 
brakes, transmissions, cooling systems, and valves, cannot sustain the rigor of stop
and-go driving in transit. As many as one-third of the vehicles can be out of service. 
Spare parts are difficult to obtain, and these delays are seldom anticipated by transit 
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operators because the heavy-duty, transit bus is normally reliable. 
The cost of maintenance is also underestimated. In both Orange County and Roch

ester, the maintenance cost for small vehicles is estimated at 11 cents per mile. A 
new heavy-duty transit bus costs 4.23 cents per mile to maintain, and this increases 
to 7. 54 cents after 4 years and to 14 to 16 cents after 10 years. 

The size of the DRT vehicle is frequently debated. Taxi operators claim that cabs 
are adequate because their average productivity ranges between 4 and 8 passengers 
per hour. However, higher productivity cannot be achieved unless subscription, bus
pool service is offered for workers and schoolchildren. For these services, the 15 to 
20 seater bus-large enough for peak-hour demand, yet small enough to negotiate res
idental streets-has proved the most popular. Since it may take a year to obtain the 
desired bus, service can begin incrementally with cabs and vans and shift to buses 
when ridership increases. 

Communications equipment is another source of frustration. Digital transmission 
is required for integrated DRT systems. Rochester had this equipment when it began 
to expand to an integrated system in 1975. Santa Clara County did not; a decision to 
begin with voice communications proved impractical. Any problem, such as a dis
abled vehicle or a driver who is unable to find an address, disrupted communication 
between other operators and the control center. 

DRT is built around the concept of communication control. Channels must first be 
acquired from the Federal Communications Commission, and then field checks should 
be made to determine adequacy of capacity and clarity. This is seldom done in ad
vance, and confusion is a feature of all new systems-another reason why starting one 
module and expanding service incrementally is advised. 

Ann Arbor provides the best example of staged development dependent on reliability, 
capability, and finances (1). With only 100,000 people, the problems of system expan
sion are manageable. The Rochester-Genesee Regional Transportation Authority 
serving 1 million people and the Orange County Transit District serving 1. 7 million 
face a more complex institutional environment. To manage an incremental program 
serving only parts of those regions is difficult. Rochester is perfecting its control 
technology in the town of Greece before expanding to Irondequoit and Henrietta. Orange 
County has a comprehensive plan and 2 modules are manually operating, but it is not 
implementing the plan rapidly enough to satisfy the demand for service by some other 
cities within the county. The incremental approach, which gives priority to a few 
areas, is difficult to justify in large, diverse communities. 

Estimating Demand 

The demand for DRT is restricted not by the desire to use the service but by the in
ability of operators to supply an acceptable level of service. 

The studies by Wilson and Zobrack have demonstrated that relatively simple models 
can be used to predict demand. In suburban areas, with a mix of commercial, indus
trial, educational, and professional activities, a potential demand of 20 to 26 requests 
per day per 1,000 residents can be anticipated. 

However, this level of demand has never been experienced because of the inability 
of DRT systems to provide a satisfactory level of service during peak hours. In 
Orange County, the maximum demand achieved has been 10 requests per 1,000 resi
dents. 

DRT is attractive to consumers and could increase the proportional share of transit 
ridership. But too often, this share is stated as a system goal that is impractical to 
achieve. Automated scheduling and information processing can increase efficiency. 
In fact, fully integrated DR T cannot be achieved without automation. 

INTEGRATED DRT 

Proposition: Integrated DRT systems link flexible-route and fixed-route transit to 
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provide metropolitan transit service. It is a mix of systems acting cooperatively, and 
not necessarily under single ownership, to provide transit that adapts to demand. 

Integrated DRT differs from the small DRT units-usually fewer than 10 vehicles-that 
provide service for many towns (17). Integrated DRT systems are larger (Ann Arbor 
has 40 vehicles and Orange Counfyhas plans for 180) and are to be coordinated with 
FRT by computers to provide portal-to-portal transit for an entire metropolitan area. 
It is transit controlled by a communication system that hypothesizes an operation that, 
for the present, is only known in theory. 

Ideally a set of DRT areas containing between 40,000 and 70,000 people can be served 
without automated controls by fewer than 20 buses (4). These smallest units should be 
nested in larger zones where 60 to 80 vehicles are controlled automatically (Figure 2). 
Movement among zones is provided by a grid network of FRT, express buses, and com
muter rail stations (Figure 3). When the total system attracts sufficient ridership, 
high-speed rapid transit lines can be implemented on rail or freeway rights-of-way 
(Figure 4). 

Santa Clara County developed an ambitious program (10) in which 75 DRT and 137 
FRT vehicles in its Arterial Personal Transit System were to provide superior FRT 
during peak hours with some DRT and extensive DRT during off-peak hours. In the 
consultant's early reports, subscription bus service was to be used during peak hours 
and DRT was to be restricted to transit dependents during off-peak hours. Unfortu
nately, DRT was not restricted. Through advertising, a demand for many-to-many 
service was created that far exceeded the supply of equipment. Now, because the 
favorable response to integrated DRT created additional demand for the arterial routes, 
DRT has been abandoned so that all equipment can be used for FRT. 

Ann Arbor has been more successful in switching vehicles between DRT and FRT. 
The city is smaller-100,000 compared to 1.1 million in Santa Clara County-and the 
transit authority has moved cautiously. Permanent DRT, called TELTRAN, operates 
in portions of the city. Elsewhere it operates only in the evening and weekends as a 
replacement for FRT. 

The Rochester-Genesee Regional Transportation Authority is developing and testing 
the integration of DRT and FRT in the town of Greece. Sixteen buses provide many-to
many service, integration with FRT, and subscription services to school and work for 
67,400 persons. Considerable emphasis is being placed on development of the compu
terized control system with UMTA's financial support. When the automated control sys
tem performs adequately, DRT will be expanded and route rationalization will continue. 
Underused routes will be discontinued, more express buses will operate at peak hours, 
and DRT will replace FRT during nonpeak hours. 

AUTOMATION 

Proposition: Computer systems are needed for the control and management of an in
tegrated DRT system, but they result in complexities that are difficult to forecast in 
advance. 

Approximately 20 percent of the hourly cost for DRT is for communication and control. 
This stimulates the search for automation. Five levels or generations of automation 
can be identified: 

1. Nonautomated systems that are suited for special groups and in which 1 or 2 ve
hicles collect passengers on a prescheduled tour. 

2. Systems that use 2-way voice communication and manual control. Once drivers 
and controllers are familiar with the community, as many as 20 vehicles can be con
trolled in these systems. Tests in Batavia, New York, indicate that digital 
communications produces savings when more than 12 vehicles are operated because 
drivers do not have to stop and record the next sequence of stops. Murphy, Paisley, 
and Siersema (12) say that computers should be introduced when there are more than 
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5 to 6 vehicles. In a private conversation, A. U. Simpson disagreed and suggested 
manual control when there are 10 or 20 vehicles, depending on the kind of operation. 
The many successful, noncomputerized systems in California and Michigan substanti
ate Simpson's claim. 

3. Systems in which control is aided by the computer. Calls are entered into the 
system by reservations and allocated to zones and listed in priority by an algorithm. 
This is a computer -assisted system, which provides organized information for the 
controller who makes decisions and transmits assignments to the driver. 

Ann Arbor uses computer-assisted dispatching to advantage. The FRT schedule 
"drives" the system, and tours are transmitted to each DRT driver and sequenced so 
that the vehicle returns to designated transfer points to meet the arterial schedule. 
Changes to the tour occur and are transmitted, but considerable discretion as to route 
and sequence is left to the driver. Information is accumulated for planning and man
agement decisions. 

4. Centralized systems in which the computer assigns each request for service to 
a vehicle to minimize some objective function and transmits this information to the ve
hicle. These computer-based systems use algorithms developed at MIT and programs 
developed by the Mitre Corporation for Haddonfield, New Jersey. The computer sys
tem receives the street addresses, translates them into coordinates, and uses an as
signment algorithm to select the best vehicle for the trip. The automatic system can 
schedule vehicle arrivals more accurately than human dispatchers although the routes 
chosen do not always minimize travel time. 

5. Computer-controlled systems that coordinate transfers between DRT and FRT 
and between adjoining DRT zones. These systems still challenge researchers. When 
accomplished, they will provide the potential for integrated transit with communica
tions and control accounting for about 10 percent of variable cost. Automatic reminder 
calls could be initiated by the computer system to warn the passenger 2 minutes before 
the programmed bus arrival. This would increase efficiency by as much as 10 percent 
and would more than compensate for the cost of automation. It would also enhance 
customer appeal, for, according to an MIT survey, uncertainty over arrival is the 
most frequently criticized aspect of DRT. Regular DRT customers using push-button 
phones could even bypass the reservationist and ''talk'' directly to the computer. 

Rochester has made the greatest progress in automation. Digital communication 
was initiated in the second-generation test site. Testing of a fourth-generation level 
of control, which goes a step beyond Haddonfield by attempting to integrate with stops 
along 5 FRT routes, is now under way. 

Automation of the Santa Clara DRT system is difficult to appraise. The initial sys
tem did not incorporate address locations. Reservationists assigned requests by zone 
after a time-consuming search of address files. The computer system sorted and 
scheduled trips by zone, and the controller-dispatcher relayed the sequence and ad
dresses to the driver by voice. When a customer needed to travel from one control 
zone to another, the reservationist made a manual search of the destination and the 
FRT schedule. Approximately 3.5 minutes were required to complete an interzone re
quest, and this delay created a backlog of calls. A management algorithm advised dis
patchers of delays beyond the 20 minutes, but overloading of the voice channels made 
it difficult to transfer vehicles between zones to reduce delays. 

Use of minicomputers with limited memory, as opposed to a large time-shared sys
tem, also created a problem. Once a trip was scheduled it was transferred from mem
ory. Therefore, reservationists could not easily review the customer's request before 
responding to complaints or advising customers of delays. The adverse public reaction 
was understandable. 

There is much that is not known about automating the control of DRT. Unwillingness 
to recognize this immaturity caused the demise of the ambitious Santa Clara project. 
The same mistakes should not be repeated elsewhere, for it is important that experi
mentation continue. Management of transit organizations through information control 
is one of the few innovations possible in transit (3). Automation would enable transit 
managers to provide a range of services to meetthe changing demand throughout the 
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week and provide a convenient alternative to the automobile in the suburbs. However, 
attitudes toward DRT by transit managers, union officials, and ta.xi operators must 
change if DRT is to expand. 

TRANSIT ATTITUDES TO DRT 

Proposition: Institutional attitudes rather than technical problems restrain the expan
sion of DRT in metropolitan areas. 

The integrated DRT systems in Ann Arbor and Rochester and in Orange and Santa Clara 
counties have developed from distinct personal situations; the chief executives have 
come from outside the transit fraternity. Elsewhere in the United States, DRT has 
originated in communities that have little or no public transit. To some extent this 
reflects the recency of DRT, but there are contributing institutional factors. 

Attitude of Transit Managers 

Top management does not have the time to invest in experimental programs that take 
a year or more to plan, a year to implement, and another year to stabilize operations. 
Transit is a labor-intensive public service that tends to be managed more by crisis 
resolution than by the attainment of predetermined goals. When money is available 
for expansion, traditional rather than innovative programs are sought. 

The sociology of transit associations is also an obstacle. Prestige among transit 
operators is ascribed in terms of the number of large buses operated and passengers 
carried. Small buses do not convey prestige, and it is conventionally assumed that 
more people can be transported for less on large buses. 

Transit managers will not likely recommend that DRT be provided by nontransit 
operators. The concern is not competition for passengers but the potential competi
tion for public funds. The long-range public interest in reducing congestion and the 
fact that all forms of transit will benefit by increased service are obscured by the 
short-range objective to protect sources of public funds from new claimants. 

Attitude of Union Officials 

Where DRT is operated by unionized transit employees, union officials have, over 
time, accepted changes in work rules that are more suitable to DRT. However, prob
lems remain. Retraining costs and learning inefficiencies occur when drivers can 
"bid on or off" DRT, even when bidding occurs only once a year. Regular work breaks 
also disrupt service. Productivity is lost when vehicles are withdrawn from service, 
and the public is annoyed if passengers must remain on board while the driver takes 
his or her scheduled rest. 

When the control room staff are covered by the same union as the drivers, they can
not report individual omissions to exempt supervisory employees. This discourages 
learning and adversely affects service. 

Problems between labor and management have only been offset by the superior atti
tude of those drivers who have bid for DRT. These drivers enjoy the interpersonal re
lations established when they can greet passengers individually. And, as public opin
ion surveys (5) have indicated, attitude of the driver is the second most important at
tribute, after-arrival on schedule, of transit service. 

The opportunity to meet and confer and to bargain collectively is important in large 
organizations. Unionization is an obstacle only when the work rules of FRT are trans
ferred to DRT. The work rules of unionized ta.xi drivers would provide a better basis 
for negotiating working conditions appropriate to DRT. 

Transit unions have also opposed capital grants for DRT when they were not to be 
the operators. This is a short-sighted policy because union employees will benefit if 



52 

transit ridership can be expanded. However, much of the federal largess in transit 
has been created by the effective union lobby, so the employee protectionism of sec
tion 13c of the National Mass Transportation Assistance Act of 1974 is the political 
price that transit has accepted. 

ATTITUDE OF THE TAXI INDUSTRY 

Proposition: Taxi companies should be more actively involved as operators if inte
grated DRT is to expand. 

Taxi companies have a great deal more flexibility than conventional transit. Their 
, work rules, vehicles, and communication systems are also complementary. In sev

eral communities in which taxi companies operate special-purpose, DRT systems for 
public agencies and in Davenport, Madison, and Richmond, where regulations encour
age shared cabs, operators have demonstrated their ability to provide well-patronized 
demand-responsive service without public assistance (8). 

When DRT became the vogue after 1970, taxi companies did not have the finances 
to accept the challenge. The transit industry, largely a public enterprise, could seek 
federal assistance for capital purchases and soon thereafter began to receive operating 
support from state and local governments. Availability of funds gave the initiative to 
public transit. But now the taxi industry is better organized. Means have been de
veloped to provide public funding for private transit ventures, and this should encour
age taxi companies to operate DRT under public sponsorship. A city, county, or spe
cial district could apply for the capital and operating funds and contract with private 
companies for operations. 

Unfortunately, the relations between the innovators in DRT and taxi companies have 
been negative. In Ann Arbor the taxi company was first offered the opportunity to op
erate, but refused. Subsequently, the company unsuccessfully attempted to prohibit 
service by injunction (9). In both Santa Clara and Orange counties the injunctions were 
allowed. The courts ruled that the provisions in the enabling legislation applicable to 
both transit districts, and intended to protect private bus lines from unfair competition, 
also applied to taxis. 

In Orange County, the largest taxi company had applied to be a DRT operator and 
had been selected to manage the second module that commenced in June 1975. Late in 
contract discussions the taxi company withdrew and then sought the injunction. The 
court ruled that within 120 days the transit district must either discontinue service or 
commence negotiations to purchase the taxi companies. This purchase could be less 
than complete so as to compensate them for diverting passengers. This would allow 
the district to expand DRT and the taxi companies to provide normal service. 

Progress in Orange County is stalled while negotiations continue. However, I am 
optimistic as to the outcome. The transit district does not wish to eliminate taxi ser
vice or to operate taxis itself. And the taxi companies recognize the financial incen
tive as operators of DRT. If a satisfactory compromise cannot be reached, then the 
legal protection for the taxi companies will have to be removed. DRT is too popular 
in Orange County for the elected representative to allow it to be stalled indefinitely. 

Successful DRT requires the flexible operation of private management, the financing 
that public agencies can provide, and supervision that can occur by controlling infor
mation flow. This is the theoretical premise that underlies the Orange County plan (3). 
Each module is to be managed independently so as lo provide a personal relation be- -
tween manager and employee. All communications will be entered at remote terminals, 
but processed at a central computing facility. In addition to scheduling, the computer 
system will provide a management information system that will enable the transit dis
trict to monitor the level of service provided by each franchised management firm. 

There are problems inherent in this approach. Not all taxi companies are capable 
of managing employees. This minority has already demonstrated how they can use the 
courts to obstruct the decisions of the majority. There is also the potential conflict be
tween subsidized shared riding and normal taxi operations. Strict conflict-of-interest 
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guidelines are embodied in the California Code. Private taxi operators are jealously 
independent. They resist conflict-of-interest provisions and dislike the postaudits that 
are essential in government contracts. 

Problems are also anticipated from the unions. If federal funds are used, local 
unions could invoke the constraints of section 13c of the Urban Mass Transportation 
Act, which was intended to prevent assistance to public transit agencies that might re
duce employment in conventional transit service. In practice this legislation is used 
to promote expansion of union control and as a lever in contract negotiations. It could 
be argued that the unionized employees will benefit from improved service, but I doubt 
whether this will persuade the U.S. Department of Labor. Unless the transit unions 
see the likelihood of representing the DRT employees, any substantial grant will be 
stalled, for there is no appeal beyond the Secretary of Labor. Local officials can 
either support inefficient transit systems in suburban areas or go without federal funds 
for DRT. 

The tyranny of section 13c is the major obstacle to innovations in transit service. 
If a more progressive approach is not adopted by labor and management, urban passen
ger transport will face the same labor-cost problems as interurban rail passenger ser
vice. The only indication of a more liberal approach is in Ann Arbor, where part
time employees were accepted for DRT. 

CONCLUSION 

There are real institutional obstacles to the expansion of DRT service. Given time 
and money, the equipment and automation problems can be solved. The attitudinal 
problems are more resistant to change. The aspirations of transit managers and their 
unwillingness to share public funds with new agencies will persist, although these com
peting programs are more efficient. Nor are there significant indicators of changing 
attitudes from the transit unions. The more flexible work rules of taxi unions are 
complementary, but can this difference be sustained when federal grants are sought? 

The revived interest of the taxi industry, demonstrated by papers presented at the 
Fifth Annual International Conference on Demand-Responsive Transportation Systems 
in November 1975, is the brightest aspect at the present. Taxis could attract more 
business and offer variable services if there was cooperation between urban policy
makers and taxi managers (:!)· 
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Knoxville and Portland: 
Two Successful Commuter 
Pooling Programs/ 

Lew Pratsch, Federal Energy Administration 

A number of metropolitan commuter ride-sharing programs have been instituted. Car 
pooling is the most common form of prearranged ride sharing. Van pooling is a more 
recent development involving private companies sponsoring pools involving larger ve
hicles or vans. Subscription express bus services to specialized work locations have 
also become more frequent. These urbanwide programs can be viewed not solely as a 
reaction to the oil embargo of 1973-1974 but as a positive response to a number of 
urban transportation needs. The oil embargo served as the catalyst to accelerate the 
emergence and growth of these activities and to provide the initial funding. 

Pooling programs have succeeded in large and small cities, in large and small com
panies, and among white and blue collar employees. They are increasingly effective 
as the length of the commuter trip increases. Jn fact, the average van-pool trip is 
25 miles one-way; approximately 80 percent of conventional commuter transit trips 
are less than 10 miles one-way. 

All pooling programs seek to close the information gap that exists among commuters. 
How do employees find convenient pools when they know only a small percentage of the 
employees at a site? How does an employee finance a $7,000 van and overcome the 
regulatory or institutional difficulties for a van pool? Many programs provide an or
ganizational or management focus for the individuals involved in various types of pool
ing modes. 

Individual pooling programs have been able to reduce commuter vehicle miles of 
travel from 5 to 40 percent, but we still lack knowledge about the full potential of pool
ing for all urban areas. The van-pooling program of the 3M Company, has had a con
stant demand for an additional 10 to 20 van pools throughout its 2%-year history. This 
demand continued even as the van-pool fleet expanded from 6 to 75 vans and the car
pool and bus ridership remained constant. We simply do not know the full potential of 
this pooling arrangement. 

Car pools now carry more than 25 percent of the commuters. This figure can cer
tainly be expanded substantially with proper development and marketing of all pooling 
options, i.e., car, van, and bus pools. Determining overall pooling potential tnay cost 
$10 million per major urban area, but that represents only a fraction of the dollars re
quired to build a mile of urban freeway or fixed rail. Portland and Knoxville, the first 
cities to have pooling programs, achieved excellent returns on the public investment. 
For example, Portland's $215,000 car-pool project saved consumers a minimum of 
$1.8 million in ·ga_soline costs in 1 year. In Knoxville, 17 new express bus routes were 
added in addition to new car and van pools. These 2 programs represent the most di
verse and successful ride-sharing programs to date. 

The remainder of this paper examines the different operational characteristics 
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of each system and generalizes the findings of these projects to make them applicable 
to a number of U.S. urban areas. In addition to pooling services, an innovative con
cept-the transportation broker-is being developed and implemented in Knoxville. 
Like real estate, insurance, and investment brokers, the urban transportation broker 
will unite buyers and sellers of transportation services. The latent demand for ride
sharing services will be met through a combination of car, van, and bus pools that are 
sponsored by employees, employers, the transit authority, and private bus operators. 
Coordination of these options will be a responsibility of the brokerage system. In ad
dition, the broker will have the goal of providing a level of service acceptable to the 
commuter at an unsubsidized fare the commuter will accept. This paper also high
lights the potential of this new transportation concept. 

KNOXVILLE 

Starting months before the oil embargo in the fall of 1973, the city of Knoxville, the 
Knoxville Transit Authority (KTA), various homeowner associations, the University 
of. Tennessee, and major employers all pioneered in the development of a comprehen
sive urbanwide pooling program that emphasized the optimum use of each vehicle type, 
i.e., cars, vans, and buses. 

One of the innovative phases of the commuter ride-sharing program is the new ex
press bus system serving both downtown and suburban employees. An extensive sys
tem of approximately 50 park-and-ride lots allowed the buses to circulate approxi
mately 10 minutes in residential communities, stop at 3 or 4 fringe parking areas 
where the majority of riders board, and travel express to a single employment des
tination, arriving about 5 minutes before the starting work hour. Staggered working 
hours allowed some express buses to carry workers to suburban jobs that start at 6:50 
a.m. and to return downtown at 7:50 a.m. with suburbanites. These express buses 
(now 17) initially charged about twice the regular bus fare, a strong indication that 
commuters will pay for good, fast, and convenient service. 

Commuter van pooling began in Knoxville as a nonprofit joint venture between the 
TV A Employee Credit Union and the Tennessee Valley Authority. Similar to the 3M 
Company Commute-a-Van Program, the TV A program now uses 12 vans and has 27 
more authorized. The vans are leased from the Hertz Company by the Credit Union 
and during the weekdays from 8:00 a.m. to 4:30 p.m. are subleased to nonprofit agen
cies for special service activities. Thus, downtown parking charges are avoided, and 
the vans are more fully used. 

Overall, TVA's commuter ride-sharing effort substantially reduced the number of 
employees driving alone. Table 1 (1) gives the work travel modes of the 3,000 TV A 
employees before and after the program began. The improvement in bus patronage 
from 23 percent to 29 percent in June 1975 occurred concurrently with a new discount 
fare structure initiated at TV A. Employees pay 40 cents per trip, which is lower than 
the initial 60 cents but still higher than the 30-cent regular bus fare in Knoxville. 

In the Knoxville commuter pooling program, an extensive analysis was made of the 
commuting needs of Knoxville workers in which their use of public transportation and 
the economics of alternative forms of public transportation were examined. A sum
mary of the major conclusions follows. 

1. Although the traditional transit system offers a vital service to captive riders, 
it fails either to serve the suburban commuter or to provide substantial unused capac
ity in high-density, low-income areas. 

2. Approximately 3 percent of all Knoxville commute1·s, including 0 percent of the 
central business district commuters, are carried by traditional transit, and approxi
mately 40 percent are carried by car pools. 

3. Car pooling can be increased at least 5 percent with a strong employer-oriented 
program and promotion, but the greatest potential for increased vehicle occupancy lies 
in new forms of public transportation service. 

4. There is a strong demand for new consumer-oriented ride-sharing services. 



Table 1. Percentage of TVA employees changing work travel 
modes after commuter pooling program started. 

Mode of November December January• Juneb 
Work Trip 1973 1974 1975 1975 

Drive alone 65 42 30 23 
Ride bus 3.5 14 23 29 
Car pool 30 40 42 43 
Van, bike, walk 1.5 4 5 5 

a First month of commuter pooling program. 
l>Sixth month of commuter pooling program_ 
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Knoxville express bus service by both public and private carriers grew rapidly 
throughout 1974, and this growth has been curtailed not by lack of demand but by lack 
of available service. Also, the TV A van pools were well received. The reason for 
the desire for new service is simple. The large, regular-route transit buses do not 
provide a level of service that is competitive with the private automobile, nor do car 
pools serve all the remaining needs. 

5. Of employees surveyed, 14 to 55 percent wanted to have someone else do all 
the driving. Nonautomobile owners showed a significant resistance to car pooling, 
which may indicate their reluctance to be dependent on anyone else. Automobile owners 
appeared to be reluctant to car pool because they did not want to impose on others or 
to strain friendships and were uncertain about insurance, liability, regulation, and 
other institutional factors. 

6. Traditional transit is not an acceptable substitute for high-level user-oriented 
commuter service in shifting commuters from their automobiles. In contrast to tra
ditional transit users, who are primarily captive riders, express bus and van-pool 
riders have options on the way they commute to work. The typical ride sharer in 
Knoxville is a 26 to 45-year-old family man who has an income of $17,000 to $18,000 
and 2 or 3 cars available for the trip. He ride shares because it is more convenient 
and he wants to. 

7. Traditional transit is unable to economically provide more than a token level 
of express commuter service because of several factors: (a) More buses are needed 
during the peak hour than can be used during the base period (KTA is currently using 
59 buses in the afternoon peak, but needs only 35 during the day); (b) full-time labor 
contracts prohibit use of part-time labor, and the additional drivers can only be produc
tively used during the peak period since there is no additional demand during the base 
period; (c) large buses are inefficient and waste fuel in low density suburbs where load 
factors are low; (d) at least 50 percent of the commuter bus-miles are driven empty as 
buses go to and from the bus barn, and this is another inefficient use of fuel; and (e) 
even if the express buses are operated with every seat filled, they are the most expen
sive mode available unless they can use part-time labor. 

8. Increased ride sharing will occur as alternative forms of public transportation 
are developed including express bus service, employer van pools, private commuter 
buses, jitneys, private vans, and contract carriage. 

9. Effective ride-sharing programs require a strong supporting program of ride
sharing lots at places such as churches and shopping centers and pedestrian vehicle in
terchanges on Interstate highways. 

10. Ride-sharing programs do have a major impact on the community. If the same 
degree of success could be achieved throughout the community as accomplished at TV A, 
then urgently needed highway improvements could be postponed for 5 to 15 years. 

11. The major obstacles to implementing effective ride-sharing programs relate 
to 3 factors: (a) the community attitude that commuter transportation is the exclusive 
responsibility of the public sector; (b) legislation and regulation at the state, federal, 
and local levels for the past 60 years that have been designed to restrict ride-sharing 
programs and protect traditional bus and trolley companies through tax policies, 
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regulatory policy, antijitney laws, and anti-car-pool promotion laws; and (c) local 
agencies that are organized to promote a specific form of transportation and not to 
solve transportation problems. 

12. One of the major advantages of a ride-sharing program is that political pres
sure is taken off of transit authorities that are faced with a high demand for commuter 
service that they cannot economically provide once peak-hour demand is 1.5 to 2 times 
greater than base-period demand. 

A recent survey of public officials in Knoxville indicated that "mass transit is 
viewed as a major, if not the major, solution to traffic congestion, parking problems, 
air pollution, downtown redevelopment, and the development of job opportunities for 
the unemployed." This same survey, however, indicated "an almost unanimous agree
ment that the current service did not meet the needs of the community.'' This realiza
tion and laboratory testing of new commuter concepts provide Knoxville with the back
ground to pursue an expanded approach to commuter ride sharing. 

To fully develop low-cost alternatives for operation under a systems approach, 
Knoxville has been awarded an Urban Mass Transportation Administration grant. The 
demonstration program will be oriented toward problem-solving rather than toward 
promoting a single mode, technology, or facility. One of .the major objectives of the 
Knoxville approach is to determine the amount of private capital that can be used to 
solve local transportation problems and reduce dependence on federal subsidy. 

The demonstration project will concentrate on starting, operating, managing, and 
evaluating a balanced multimodal, multiownership public transportation service in 
Knoxville and surrounding areas. The project will implement a public transportation 
brokerage service by establishing a brokerage agency that will have responsibilities 
in the following areas: 

1. Coordinate existing agencies, which includes (a) developing methods for in
creasing the ability of regular transit to provide additional commuter express service 
and (b) coordinating with highway and traffic groups to ensure that public transporta
tion needs are considered in the design and operation of highway facilities. 

2. Identify needs of new clients, which includes (a) surveying employees to locate 
pool groups who wish to or can pool, (b) locating large groups of workers coming from 
rural areas, (c) determining need patterns of social service agencies, (ct) determining 
needs of jobless who are dependent on public transportation for jobs, and (e) determin
ing the degree that package and baggage service can be integrated with passenger ser
vice. 

3. Develop brokerage procedures, which include procedures for van-pool and ex
press bus operations, for involvement of small and minority businesses in public trans
portation, and for involvement of paratransit operations such as taxi, limousine, and 
rental car operators. 

4. Develop procedures and evaluation methods for accounting and regulation. 

PORTLAND 

Because of the oil embargo and the swift approval by the Federal Highway Administra
tion (FHWA) of its grant application in January 1974, the Oregon Department of Trans
portation appealed to government agencies for personnel to be lent to it on a short-term 
basis to set up the pooling program. In addition, various radio and television stations 
and universities that had previously started developing car-pool promotional programs 
combined into one car-pool campaign. This added significant resources. The car
pool program consisted of essentially 3 phases: employer-based programs, general 
public promotion and matching,, and incentives. 
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Employer-Based Programs 

By the end of February, 150 employers with nearly 100,000 employees were contacted. 
Fourteen workshops were conducted for employers to provide information on program 
purposes and capabilities. As in many sales programs, employer follow-up and sup
port made the difference between success and failure. The staff continually made calls 
and provided service to encourage top management support. The greater the support 
from top management was, the greater was the success. If a clerk was assigned the 
car-pool responsibilities, generally little was accomplished because of a lack of 
authority and motivation to do the job properly. In contrast, excellent company pro
grams existed if the president of the company took a personal interest and appointed 
an individual (in some cases, full-time) to see that complete cooperation was accorded 
the program. In all, 215 employers participated, and 139 large companies had in
house transportation coordinators. The program staff worked effectively with these 
coordinators in maintaining internal promotion (employee newsletter, posters, pay
check enclosures, contests), establishing company incentives for car poolers (priority 
parking, adjustment of work hours), and in performing other program functions. 

Employers were offered a choice between participating in the central computer
matching system and developing their own. Interestingly, employers using in-house 
systems not only were more numerous but also provided more vigorous and continual 
support than those using the central computer system. Many of these employers pre
ferred an in-house system, for they were concerned about placing employee names 
in a centralized computerized data bank. These independent matching systems gave the 
staff more time to assist a greater number of employers. Interest during this phase 
peaked during the oil embargo, degenerated somewhat during the summer months, and 
revived as summer vacations ended and inflation increased in the fall. Of the 400,000 
commuters in the area, 130,000 were exposed to car-pool matching through their em
ployers. 

General Public Promotion and Matching 

The general public promotion and matching phase was initiated in mid-March and was 
urbanwide. One major objective was to make the car-pool matching accessible to per
sons whose employers did not provide a satisfactory matching system. A second objec
tive was to promote favorable attitudes toward car pooling through a heavy media cam
paign. Billboards, radio and television spot announcements, and public displays vir
tually saturated the community. More than $100,000 in mass media time including 
some prime time was donated to the project. 

Incentives 

Incentives were provided through development of priority parking and park-and-ride 
facilities. The park-and-ride program was sparked by Ecumenical Ministries of 
Oregon, who felt that excess church parking facilities could be used by commuters. 
However, churches risked tax-exempt status if they permitted their parking lots to 
be used for anything except church-related activities. A special state bill was there
fore passed to allow churches to donate parking lot space for park-and-ride purposes 
while retaining tax-exempt status. By December, 73 park-and-ride lots including non
church facilities were under contract with the car-pool program. The program was 
responsible for damage, litter control, and signing. Lots selected were located within 
75 yards of a bus-boarding area. 

To assess the accomplishments of the program, a survey of car-pool participation 
was conducted in fall 1974 in which 49 companies circulated survey cards to 34,000 
employees. Two employer groups were surveyed-subject companies that had in
house car-pool programs and control companies that did not. The subject companies 
provided the basis for determining the effectiveness of the employer-based campaign, 
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and the control companies provided the basis for determining the effectiveness of the 
general campaign. Results showed an increase of 22,000 new car poolers as compared 
with the project goal of 15,000. The percentage of new car poolers in companies re
ceiving no assistance but whose employees were exposed to mass media campaigns was 
significant but much lower than that in companies that received direct assistance. It 
was noted that these figures were down dramatically from the levels achieved in late 
spring. Even so, based just on Portland's conservative projections, the monetary 
savings in gasoline alone was about $1.8 million in one year, making the benefit-cost 
ratio of this $215,000 project an astounding 28 to 1 for the first year. A summary of 
projected benefits is given in Table 2 (~). 

INSTITUTIONAL ISSUES 

The lack of natural promotion, prohibitive regulations and the impact of such restric
tions on insurance, and the difficulty of individuals acting alone to establish a conve
nient commuter pool all hinder the growth of commuter pooling systems. But the over
riding issue appears to be an institutional one centering on the legality. If such ser
vices are legal, a mechanism will likely emerge to serve the new markets of such 
systems. The possible illegality of such services, however, suppresses their poten
tial. 

Many state laws are unclear with regard to commuter pooling, and such uncertainty 
tends to discourage innovation and development of new services. If the exact legal def
inition of these arrangements is unclear, they are subject to regulation and their oper
ation is potentially illegal. Assume that a state public utilities commission (PUC) does 
not seek to regulate privately arranged pooling, issues no exemptions, but retains 
authority. An individual has few attractive options available. Equipment can be pur
chased and operations commenced, but the operation is illegal since proper authoriza
tion has not been procured. Hence, the operator can be enjoined, sued for financial 
damages, subject to the penalties of the act (which include possible imprisonment), 
and suffer serious consequences from any lawsuit arising out of an accident. If by 
chance the PUC refuses authorization, the operator will also suffer a financial loss. 
A second alternative is to seek authorization before starting operations by submitting 
required fees, meeting statutory and PUC requirements, and waiting as much as a 
year. One private operator commented that it cost $6,000 per route and more than a 
year to meet requirements, and the operator still runs the risk of being refused. The 
third alternative is to petition the PUC for a declaratory judgment, which might prove 
onerous if the resultant hearing required an attorney. None of these alternatives is 
conducive to encouraging the development of ride sharing. The problem is compounded 
by 50 different state laws and regulatory powers that have been delegated to the munic
ipalities. There is no model approach, for each situation is different. 

Table 2. Projection of benefits of commuter pooling in Portland. 

Subject Companies and 
Item , Subject Companies Control Companies 

Number of persons who began 
pooling since February 1, 1974 11,007 22,007 

Number of car pools 4,420 8,838 
Automobiles removed from 

the road 6,507 13, 169 
Miles saved per year at 22 .1 miles 

per round trip 38,431,192 76,833,213 
Gallons of gasoline saved per year 

at 12.92 miles per gallon 2,974,550 5,946,843 
Dollars saved per year at 15.9 

cents per mile $6,110,559 $12,216,480 
Tons of emissions reduced per 

year at 145.9 per 1,000 miles 2,803 5,605 



Obstacles to car pools vary from state to state. In some situations, if a person 
charges people to ride to work, his or her house and garage may be assessed at 55 
percent instead of 25 percent for property tax purposes . In other situations, a car
pool arrangement among coemployees makes the riders passengers and not guests. 
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In this situation, the liability of the driver is significantly broadened. If the guest 
statute applies, a person injured while riding in an automobile cannot recover from 
the driver unless the driver's conduct amounted to willful and wanton misconduct. If 
the protection of the guest statute is removed, the driver may be sued for injuries to 
the passenger arising out of simple negligence. In effect, if the protection of guest 
statute is removed, coverage provisions of the automobile insurance may be affected. 

This only scratches the surface of regulatory issues. Fortunately, existing federal, 
state, and municipal regulations relating to commuter ride sharing are being reviewed 
and updated in a number of states. These reviews are identifying major obstacles to 
swift implementation of commuter-organized ride sharing. Often, they focus on com
muter van pools, which fall within the uncertain areas between car pools and buses. 
Seemingly insurmountable regulatory roadblocks to commuter bus groups, small in
dependent bus operators, individual or employer-sponsored van pools, and even car 
pools are being dropped in favor of regulations that protect the consumer with minimum 
insurance and safety requirements. 

Since van pools generally involve cost sharing and single driver operation, they 
may come under the regulation of the state public utilities commissions. In Connecti
cut, California, and Virginia, general statutes concerning van pools have been changed. 
Essentially new legislation excludes vans from economic regulation, provided the ve
hicle has fewer than 15 passenger seats and the driver is on the way to or from his or 
her place of employment. 

Although adequate funds to promote and capitalize commuter ride sharing may be 
severely affected by regulation that limits legal operations, any concept that can vol
untarily reduce vehicle miles of travel by 5 to 40 percent should receive top priority. 
This is especially true if the concept has benefit-cost ratios of more than 10 to 1 in a 
year. 

CONCLUSIONS 

Many cities are currently seeking direction for solving transportation needs. It is ex
tremely unfortunate to hear comments such as "We tried car pooling, but it does not 
work" or "We have heard of van pooling, put it only wor ks in special situations . ' ' 

Only $10 million has been spent in the last 20 years on ca1· pools , but billions have 
been spent on new construction. Is this balanced transportation? It may require $10 
million in a major city to successfully reduce commuter vehicle miles of travel by 5 
percent through car and van pools, but that is only a fraction of the cost to build a mile 
of urban freeway or railway. If genuine incentives and worthwhile performance clauses 
were provided to urbanwide organizers of commuter ride-sharing programs, proper 
mechanisms would certainly be developed to tap this potential. 

Much of the skepticism about commuter pooling can be traced to lack of adequate 
understanding of the potential of this transit option. As cities expand, travel patterns 
become more dispersed. This creates a need for more accessible and ubiquitous com
muter service. What matters to the user is the level of service provided. This can 
be measured largely by door-to-door travel times, which automatically include factors 
of waiting time, reliability, walking distance, transfers, and contact with inclement 
weather. Other factors such as guaranteed seat, interior comfort, security, and rea
sonable cost are likewise important. Pooling programs will close the information gaps 
that limit commuters' ability to form acceptable commuter pools. 

Until social and legal institutions are changed or altered, traffic can be accommo
dated by 2 basic methods: construct new facilities or increase vehicle occupancy. The 
latter approach can offer society the best return on its investment and the commuter 
excellent door-to-door service. Already both public and private employers have experi
mented successfully with car, van, and bus pools, and commuters have demonstrated 
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their willingness to "pool it." Additional activities, such as the Knoxville brokerage 
system, are certain to expand the acceptance of pooling by tailoring services to user's 
needs regardless of mode. Private bus operators, individual van-pool entrepreneurs, 
conventional car poolers, and transit authorities will be coordinated into an effective 
systems approach to commuting. 

The immediate challenge is to provide adequate urban mobility while reducing air 
pollution and the demand for petroleum fuel. Other benefits are also forthcoming. 
Ride sharing combined with traffic control advances will make rush-hour congestion 
a thing of the past. 
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Overcoming Institutional 
Barriers in 
Specialized Transportation 

Thomas Povlitz, Delaware Authority for Specialized Transportation 

The Delaware Authority for Specialized Transportation (DAST) has had to overcome 
some interesting and occasionally formidable institutional barriers in its 11 months of 
existence. DAST is a unique organization; it has no duplicate in the nation. Delaware 
is the only state to create a specific agency that is responsible for the coordination and 
provision of specialized transportation services statewide. The creation of DAST was 
timely in view of the current search for policy regarding transportation services for 
the elderly and the handicapped. 

DAST currently provides transportation services for clients of 46 public and private 
health and social welfare agencies in Delaware. These clients are all Delaware resi
dents who have some physical, emotional, or economic handicap. DAST provides ser
vices to these agencies under individual purchase-of-service contracts; the basic charge 
is $ 8 per vehicle hour. However the state directly subsidizes these services for 20 
percent of costs so that the charge to each agency actually is $6.40 per hour. DAST 
actively encourages different agencies to share vehicle hours where service demands 
permit and so split the hourly charge. Although DAST dispatches now do much of this 
grouping, agencies are beginning to deal directly with one another in coordinating client 
transportation needs. 

DAST accepts transportation requests from agencies only; responding to direct re
quests from clients is forbidden by the enabling legislation. Each contracting agency 
certifies its own clients ' eligibility for DAS T service; DAST does no client certifica
tion. (DAST, however, does carefully examine the certification pr ocess or mecha
nisms used by each agency at the t i.me it executes the original contr act.) Agencies 
contact DAST and give the appointment or service times of their clients. DAST then 
determines the pickup time, which in urbanized areas r anges from 30 to 45 minutes 
before the client's appointment and in downstate areas may be as long as 2 hours be
fore the appointment. Client pickup times at the social service or medical facility 
range from 15 to 20 minutes after the termination of the client's appointment. 

DAST is attempting to renovate its fleet, but currently has a preponderance of stan
dard "off-the-shelf" vehicles that have few provisions for clients with physical dis
abilities. Currently, DAST provides service to a number of different types of clients 
on board the same vehicle. DAST plans to purchase a number of vehicles that have in
terchangeable facilities for seats or wheelchairs. 

DAST has the ability to subcontract with public and private carriers for needed 
transportation services; it has generally sought to do so for large groups that could 
be accommodated in conventional transit vehicles and small groups or single individuals 
who could be accommodated in taxis. For example, DAST has contracted with private 
charter operations to take large groups of senior citizens on shopping trips to and from 
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a senior citizens center while continuing to carry them to and from the center in its 
own vehicles. DAST is currently discussing with taxi operators the possibility of con
tracting for some services to individual travelers. 

Although it has a waiting list of social service agencies wanting to purchase trans
portation services, DAST is at the limit of the service it can provide with its current 
fleet or its current subcontract authority. The Delaware Department of Public Instruc
tion is negotiating with DAST for carriage of all its handicapped students in the next 
school year; that service alone may use all the increased capacity made available by 
the new vehicles purchased this year. 

This paper will define DAST's mission and then identify and discuss some of the is
sues and problems DAST has had to deal with. The primary areas of concern are the 
enabling legislation that created the authority, planning requirements, funding and bud
get development, liaison with other transportation providers and administrative agen
cies, labor and grant problems, and equipment availability. 

ENABLING LEGISLATION 

DAST is the successor of the Delaware Interagency Motor Service, Inc. (DIMS), a pri
vate, nonprofit corporation that was created in 1971 to provide specialized transporta
tion services. Problems with DIMS, including the demand for service exceeding its 
capability, were analyzed, and a decision was made to recommend that a new s pecialized 
transpo1·tation authority be created. Such a mechanism would allow for (a) a means of 
subs idizing operations directly, (b) access to capital funds through the omnibus bond 
bill, (c) cost reduction through tax exemptions, and (d) a more stable position as a re
sult of being formally "legitimized" by the General Assembly. The format of the bill 
presented to the assembly was basically the same as that of the state's mass transit 
authority, the Delaware Authority for Regional Transportation (DART). One major 
difference was that the specialized authority was to be statewide; the mass transit 
authority is limited to the urbanized Wilmington area. 

The bill was introduced late in the first session of the 127th General Assembly. It 
passed the Senate rather quickly and moved to the House, where it was not passed until 
late March 1974. Governor Sherman W. Tribbitt signed the bill into law in April, mak
ing DAST a legal entity. 

On December 1, 1974, the transition between DIMS and DAST occurred smoothly. 
All transportation services continued without interruption. One problem that developed 
quite early was differences of opinion about the definition of a public authority, its duties 
and obligations. DAST comes under the Delaware Department of Highways and Trans
portation, but it is not subject to merit system regulations nor are its employees 
covered by merit protections. DAST is exempted from state taxes but does have fed
eral tax liabilities, which are paid directly or are paid through the state. It became a 
real challenge for DAST accountants and attorneys to resolve these issues, and some 
are still unresolved, such as DAST's liabilities for unemployment compensation in
surance under state law. The state law refers to the federal criteria, and opinions 
differ over the intent of the federal statutes. These problems have created adminis
trative problems that could have been eliminated if either the enabling legislation was 
more specific or a more detailed analysis of the obligations of a public authority had 
been undertaken prior to the formal start-up of the operation. 

To clarify some ambiguity, the governor issued 2 executive orders. The first de
fined the roles of the Division of Transportation of the Delaware Department of High
ways and Transportation and the 2 transportation authorities, DAST and DART. The 
division became the monitor of both carriers to ensure that they did not overlap or 
compete. This formal mechanism was necessary to apply for capital and operating 
assistance grants and also to be certain the legislative mandate against competition 
with other public or private providers is fulfilled. The second executive order formally 
limited the service area of DART to New Castle County and the greater Wilmington 
area; this left the door open for a possible switch to public, demand-responsive oper
ations for DAST in other areas in the future. 
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PLANNING REQUIREMENTS 

One of the major problems DAST had to overcome was meeting planned requirements 
on the state and federal levels. To secure operating subsidies from the General 
Assembly and capital money from the state and eventually the federal government re
quired that comprehensive plans be prepared. DAST really began midstream. When 
DIMS terminated, DAST had to immediately pick up the service. Any changes or ad
justments in the program had to occur as the project continued to operate. 

DAST found an immediate need to devise a strategy to replace deteriorating DIMS 
vehicles. Since DAST was a legitimate transportation authority, a decision was made 
to pursue the same funding format as mass transit: apply for a section 3 capital as
sistance grant from the Urban Mass Transportation Administration (UMT.A). The grant 
application for $1.5 million had 3 phases. Phase A was for the replacement of 25 ve
hicles, the addition of 2-way radio equipment, and the purchase of administrative equip
ment. Phase B was for additional vehicles and funds for possible construction of an 
operations center in Wilmington. Phase C was for vehicles and related equipment for 
rural operations. The application was filed with UMTA on December 31, 1974, and 
within 2 weeks preliminary approval was received and DAST was instructed to move 
ahead with the public hearings, planning, labor certifications, and final application. 
The speed with which the application received approval was unexpected and threw DAST 
completely out of cycle. 

DAST was now faced not only with processing the grant request but also with gener
ating the planning data and certification. A completed application was required by 
March 15, 1975, to be eligible for fiscal year 1975 funds. DAS'l' proceeded with the 
clearinghouse reviews (state and A-95). The planners really had problems under
standing the project and then trying to relate to the grant request. DAST had formu
lated the grant based on DIMS experience and then projected that to what DAST felt it 
could do. DAST had no Transportation Development Plan or any form of planning, either 
short or long range, and took much criticism for not having plans available for study 
or review. 

One factor that did help was an award to the Division of Transportation in February 
1975 of a section 9 technical study grant from UMTA to accomplish the planning for 
DAST. This lessened some of the planning criticism, for DAST was able to demon
strate positive movement toward meeting the planning needs and as a result was able 
to secure the needed clearinghouse approval. The planning process and the DAST sys
tem design have progressed well and are in the final stages of this phase of development. 

The DAST Commission was also subjected to great pressure to set up advisory coun
cils of user agency and rider groups to act as a clearinghouse for plans and policies. 
The secretary of transportation took the position that the commission allowed citizen 
participation in the authority and wisely advised against a prolification of advisory 
councils. An alternative idea was developed: the use of open, public forums to pro
vide a sounding board for the commission. Forums held thus far have proved success
ful, and plans call for forums to be held whenever significant decisions require public 
response and input. 

One thing should be noted at this point. DAST learned early in the project that handi
capped advocate groups and elderly advocate groups are often quite at odds. They see 
their groups as completely separate and will occasionally try to downplay the needs of 
the other. Anyone involved in transportation of the handicapped and the elderly should 
be alert to differences in their transportation needs. 

FUNDING AND BUDGET DEVELOPMENT 

DAST began in the middle of a fiscal year in which no money had been appropriated for 
its operating or capital needs. All fund:J were to be derived from the purchase of ser
vice contracts. DAST inherited the DIMS contracts, in which the income from service 
ch;:trges was less than the cost of operations. Vehicle repair costs had risen dra
matically as had the general cost of operations due to heavy inflation. Increased ser-



66 

vice demands and rising operations costs required quick moves to stabilize finances. 
The immediate answer was a bank load of $ 40,000 to provide enough operating capi

tal to permit some flexibility. DAST had and continues to have cash flow problems. 
DAST increased the level of service each month, but the money from billings to the 
agencies did not flow in with any regularity. State and county agencies took from 90 
to 120 days to process bills and send the checks. In the interim, no money was avail
able to meet immediate expenses. 

The social service and health programs DAST provided service to were strict in ac
countability procedures. The guidelines of the U.S. Department of Health, Education 
and Welfare and the state plan mandated individual client service records. An elab
orate system of authorizations and verifications was established. All of these meant 
slowdowns on getting bills paid. 

Approximately 80 percent of the existing purchase of service funds come from HEW 
programs (Title 19, Medicaid, and Title 20, Social Service Program), the Older Amer
ican's Act (senior nutrition programs), and t11e Federal Rehabilitation Act. These pro
grams require individual client accountability, which is accomplished by individual 
authorizations for each trip provided. At the end of the month, DAST must collect the 
authorizations and submit them along with the monthly bill. 

The level of service and the accounts receivable are quite adequate, but the neces
sary administrative procedures create cash flow problems. An alternative is a pre
payment system under which DAST would apply a credit-debit method of accounting. 
Another option is to establish a demonstration program to allow an easing of the re
strictive accountability requirements. If the system proves workable, it could be 
adopted permanently. 

At one point the whole process ground to a paperwork halt, and DAST had almost no 
accounts receivable for 60 days. The Governor intervened, and the process began 
again and actually speeded up. Despite the increase in the volume of service provided, 
the difference between the accounts receivable on paper and the money in the bank was 
still large. A supplemental appropriation for $ 50,000 was drafted and submitted. It 
passed the House but was not acted on by the Senate before the end of the legislative 
session on June 30. 

DAST, therefore, entered fiscal year 1976 with a $ 43,000 deficit, but with some 
hope. It was included in the Division of Transportation budget for an operation subsidy 
of $225,000 that was to be applied to all agency contracts equally. After working out 
an hourly cost of operations based on labor •~xpenses, fleet expenses, and fixed costs 
(sucb as insurance, rents, utilities), DAST arrived at an expense rate of $8 an hour. 
DAST expects to operate 62,000 hours in 1976, and the subsidy will then cover 20 per
cent of contract costs, which means the agencies receive a discount of $1. 60 an hour 
or a charge of $6.40. This has. proved to be an incentive to agencies. Within 2 months, 
10 new agencies had contracted for service. 

Existing transit services and those being planned should explore the funding poten
tials of the health and social service programs within their service areas along with 
the traditional UMTA and state and local sources. Innovative ways of funneling cate
gorical health and social service funds into transit services can provide new revenue 
and increased ridership. Funding coalitions can be assembled that are limited only by 
one's imagination and creativity. 

LIAISON WITH OTHER SERVICE PROVIDERS 

There was concern that DAST could adversely affect other transportation providers un
less safeguards were built in. DAST not only is a service provider but also is mandated 
to be a transportation broker and coordinator. DAST is to seek the most cost-effective 
method of meeting the specialized needs of the transportation disadvantaged. This in
cludes the use of taxicabs, charter buses, volunteer agencies, and mass transit service 
where practical. 

This greatly broadens DAST's mission. Until recently, DAST was forced to concen
trate on improving its own in-house capabilities. It purchases service from charter 
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bus operators when demand exists for greater vehicle capacity (DAST' s largest vehicle 
is 20 passenger) and has now begun exploring the possibilities of contracts with taxi 
operators. The results have been interesting. 

The cab operation in Wilmington is controlled by one set of owners who operate 3 
separate cab companies and who maintain that DAST has significantly cut into their 
ridership. DAST has never seen documentation of this, but it is logical to assume 
some riders have been transferred to DAST by sponsoring agencies. 

DAST has presented the Wilmington taxi operators with a proposal for a contract to 
provide services to eligible persons during periods when DAST does not operate. (DAST 
now operates Monday through Friday from 6 a.m. to 6 p.m. and on wee\{ends by advance 
notice only.) To purchase this service would be more cost effective than to expand to 
24-hour service at this time. DAST could also refer riders to the taxi for single
passenger transport because it is not cost effective for DAST to serve single riders. 
DAST could also use the taxi service in periods of peak loads and thus lessen the need 
for capital expenditures. DAST is also exploring the possibility of shared dispatch and 
maintenance capability with the cab operators. 

DAST will have to be assured that the cabs will provide a level of service equal to 
that DAST now provides. Taxi drivers will have to be trained in special techniques of 
assisting elderly and handicapped riders. The cab operation will also have to be able 
to process the service authorizations DAST must submit for payments and to guarantee 
response times when called. DAST is now writing all service contracts for third-party 
providers of service. This concept seems acceptable to the agencies provided they do 
not have to pay what they consider a high taxi fare rate. DAST will negotiate all con
tracts with taxi operators on a competitive basis that will be equitable for all concerned. 

DAST is also exploring ways to interface with existing volunteer providers of service. 
The Red Cross, the Easter Seals, and other volunteer agencies now provide limited 
specialized transportation services. One major factor in DIMS' initial development 
was the inability of volunteer groups to provide a higher level of dependable service. 
Often these groups schedule riders, then volunteers do not report for duty, and promised 
service is not provided. At other times, the demands for service exceed their ability 
to provide the service. The volunteers lack funds to contract with DAST, and DAST is 
forbidden by law from providing free service. DAST and the United Way of Northern 
Delaware are now trying to devise a plan to assist the volunteers. Operations include 
use of DAST control dispatch by volunteer agencies and the purchase of vehicles by 
DAST at fleet rates and lease to volunteer groups on a full-service basis to include 
fuel and maintenance. A revision to the DAST enabling legislation would be needed to 
allow for referrals from nonpaying agencies who are capable of certifying riders' needs. 

The potential interface of DART and DAST in the realm of specialized transportation 
will be minimal. By executive order the Division of Transportation is to monitor the 
operations of DART and DAST to ensure neither adversely impacts the other. DAST 
riders by definition cannot make use of the conventional, line-haul bus service provided 
by DART. DART's service area is now limited to urban New Castle County; DAST's 
service area is statewide. DAST is therefore well contained with respect to any com
petitive position with DART. DART and DAST will cooperate and coordinate for funding 
and planning purposes. The sharing of information and expertise is only natural, but 
the 2 authorities were established to perform separate functions. 

DAST will maintain a close liaison with the state Division of Transportation. The 
division can offer technical services such as grant writing, budget preparation, and 
technical operating help that would otherwise have to be done by DAST internally or 
contracted for from consultants. Since Delaware is a small state, it is not logical for 
each authority to build a large administrative capability that only duplicates the existing 
resources. 

LABOR AND GRANT PROBLEMS 

DAST is a nonunion transportation property. DART's bus drivers, however, are union
ized and are represented by Local 842 of the Amalgamated Transit Union (ATU). The 
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National Mass Transportation Assistance Act of 1974 requires labor protection as
surances in any capital or operating assistance grant applications. Section 13c of the 
act outlines the format for the assurances that UMTA-funded projects will not adversely 
affect the working conditions of those employed in mass transit within the service area 
of the project. These protections and provisions for payment of damages must be in
cluded within the contract between UMTA and the recipient before funds can be released. 

These agreements are, usually negotiated between the management of a transit prop
erty and the local union officers. The U.S. Department of Labor has an active role in 
the process. The secretary of labor, not the secretary of transportation, must certify 
the acceptability of the employee protections. UMTA is not involved at all and only 
wants to see the approval from the Department of Labor. 

The section 13c process can be long and involved. After the preliminary grant ap
plication for section-3 capital assistance funding had been prepared and submitted, 
DAST began to study the requirements of section 13c. In early February 1975, a draft 
agreement was prepared by ATU and forwarded to DAST through the state transporta
tion department. The draft was similar to that negotiated by DART for its capital grants 
and had several clauses that made it unacceptable to DAST: (a) All labor standards for 
the project were to be those that existed at DART (to include wages, hours, and bene
fits); (b) the ATU Local 842 was to be recognized as the ba.rgaining ageut for all em
ployees of the project; and (c) DAST was to acknowledge it was operating in competition 
with and supplemental to DART. DAST does have a lower pay scale than DART. Health 
and social service agencies could never afford the rates DAST would be forced to charge 
if it adapted the DART scale. DAST was advised that recognition of the DART local as 
the bargaining agent for DAS T employees would be an illegal unionization attempt and 
thus a violation of the rights of DAST drivers and labor laws. In no way could DAST 
admit a competitive or supplemental condition that did not exist. The commission, 
therefore, rejected this document. 

Several meetings were then held with U.S. Department of Labor officials for guidance 
and clarification of issues. Several drafts were developed of a guarantee form of agree
ment to protect DAST employees from any adverse impacts of the project. These were 
not felt to be legally sufficient, for it became clear that the major emphasis of the DAST 
13c document had to be to protect DART's drivers, not its own. Although it appears 
strange, the U.S. Department of Labor advised DAST that its drivers would be pro
tected by the Department of Labor and that DART drivers would be protected by the 
formal 13c agreement. 

DAST undertook an investigation to determine whether any precedents existed in 
which nonunion operations that were within the service area of a unionized property 
had gotten 13c agreements signed. Several were located. DAST studied these agree
ments, formulated its own draft, and submitted it to the Department of Labor and Local 
842 in May 1975. 

Within a week a meeting was arranged in Washington at the Department of Labor to 
discuss the proposed agreement. Representatives of ATU, Local 842, and DAST were 
to be present; state director of transportation indicated he would attend. The first 
meeting was consumed by discussions of the national implications of the paratransit 
nature of the project and the protections required. The specific DAST situation was 
not discussed, and further meetings were scheduled. 

During the next few weeks, the Department of Labor suggested to the DAST staff 
how the 13c draft could be made legally sufficient; these changes were made, approved 
by the commission, and submitted to the Department of Labor and the union. In early 
August, another meeting was held in Washington in which a draft agreement was ac
cepted by the union (local and national) and DAST. The accepted draft dropped the 3 
major p.roblem areas completely. The union only wanted an assurance of collective 
bargaining (which was deemed basically useless, for DAST has no union bargaining 
agent and does not interact at· all with the DART union) and a clause from the prelim
inary grant application defining the project. The agreement was then put in final form 
and submitted to the Department of Labor and the union. The ATU attorney wrote the 
president of Local 842 indicating approval of the agreement and recommending that he 
sign it. The DAST commission accepted the agreement at its September meeting. 
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Several weeks passed, and nothing was heard from Local 842. A series of meetings 
and phone calls led to a promise of a signature on the part of the union, but nothing was 
ever done. In mid-September the union approached DAST drivers about joining the union 
and was turned down. Two days later the union local president indicated he could not 
sign the agreement but would not give specific reasons. The refusal to sign was re
layed to the state Division of Transportation and the U.S. Department of Labor. On 
advice of its legal counsel, the commission signed the agreement and forwarded it to 
the Department of Labor. 

On October 1, the Department of Labor sent the president of Local 842 a letter in
dicating he had 14 days to sign the agreement and return it or else the secretary of 
labor would exercise his legal authority and bind the parties to the negotiated document. 
The union never responded. On October 15, a letter of transmittal was sent to the sec
retary of labor. Once he certifies the labor protection agreement, the major hurdles 
of the UMTA grant process are cleared and the grant can be awarded quickly. 

rt should not be assumed that other UMTA grant applicants will have such difficulty 
in securing a signed 13c agreement. DAST's efforts have provided guidelines to ac
ceptable level of protection in such projects. 

CLOSING REMARKS 

Although DAST is a public motor carrier, it does deal with special members of the 
public. Because these people have extraordinary needs, DAST personnel need special 
sensitivity and skills. A genuine bond of friendship usually develops between riders 
and drivers. The service is personal, and often DAST riders are much more open 
with the DAST staff than they are with therapists, physicians, or even their own fam
ilies. Such trust is a serious and meaningful thing. This is why DAST personnel have 
been able to meet and deal with the frustrations of operating this program. The need 
for the service and the rewards of watching people's lives genuinely enriched provide 
real motivation. These concepts are difficult to express and cannot be marketed the 
same way mass transit is. DAST is really the last alternative in transportation ser
vice. To ride DAST, a person must be unable to get mobility from any other source 
or provider. The service DAST renders is actually the initial step in the health and 
social service delivery process. It is a system that improves people's lives by con
centrating on their special needs. 
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Integration of Paratransit and 
Conventional Transit: Problems 
and Positive Directions 

Workshop 1 Resource Paper 

Ray A. Mundy, Transportation Center, University of Tennessee 

Public transportation systems are consuming larger and larger amounts of federal, 
state, and local funds for capital and operating assistance. To date, any significant 
impact on reductions in energy requirements, elimination of urban congestion and pol
lution, or increased mobility for the transportation disadvantaged has been slight. The 
following analysis suggests why that has resulted and recommends major changes in 
organization of public transportation. Such changes will greatly improve the integra
tion of paratransit and conventional transit alternatives. 

The most appropriate place to begin such a discussion is with a major dilemma facing 
urban transit today: peak capacity subsidies. 

On November 26, President Ford signed into law the National Mass Transportation 
Assistance Act of 1974. This law provides $11.8 billion federal money during the next 
6 years to urban transit systems. It makes available $7.8 million on an 80 percent 
federal government and 20 percent local government basis for capital construction and 
improvements, such as new garages and vehicles. Another $3.9 billion is earmarked 
for operating subsidies on a 50 percent-50 percent matching basis. Proponents reason 
that subsidies will lead to increased transit use, better service, and lower fares and 
thus permit operators to develop better urban transit systems. Unfortunately, this 
reasoning is economically unsound for the short run. 

Public transit might become economically self-sufficient if the federal subsidy re
ceived could be used to generate increased ridership during off-peak hours. However, 
a study (1) has shown that even if public transit were free only 13.8 percent of automo
bile work trips could be diverted to public transit and practically no automobile shop
ping trips would be diverted. 

Another aim of the federal program is to reduce traffic congestion and conserve 
energy by increasing the diversion of automobile trips to transit during peak periods. 
Increases in peak-hour ridership can be accomplished only by increasing peak-hour 
capacity, which, at present fares, will not be remunerative. Using peak-capacity op
eration subsidies to provide additional traditional transit service will cause a further 
deficit and necessitate further subsidies, and the downward spiral of urban transporta
tion fiscal viability will continue. The thought of increased comfort, i.e., a seat for 
everyone, during peak-hour ridership is also impractical at present fares; this too 
would require increased capacity. 

An argument could be made that subsidies should be large enough to provide for 
peak capacity and a seat for everyone as a means to attract patrons to existing sys
tems. However, expected costs would be enormous. In essence, large sums of capi
tal would be used to achieve minimal savings in national energy requirements. Given 
the competitive needs of other sectors of the national economy, such as education and 
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social programs, such large expenditures should be avoided if possible. 
Another area that should be included in this discussion is the organization of con

ventional transit systems. Many transit systems are organized to serve an urban en
vironment that no longer exists. They are organized primarily to serve home-to-work 
trips and shopping trips that are assumed to be made linearly from suburbs to the cen
tral business district. Many studies show that much of the movement is no longer in 
these linear corridors but on crosstown routes; where public transit is not readily 
adaptable (2). Transit managers continue their present organizational structure be
cause they believe 

1. That their transit systems are in the bus or rail business and must act accord
ingly; 

2. That patronage has declined because of the comfort and convenience of the pri
vate automobile and that as soon as gasoline prices become high enough patronage will 
return; 

3. That union influence, through restrictive work rules, prevents them from using 
part-time labor and other innovative approaches to providing urban transportation; and 

4. That new buses or rail cars will increase patronage and thus they should be pro
vided financial assistance to purchase new vehicles. (Although this view is becoming 
less prevalent, it is being used in capital grants and acquisitions to provide municipal
ities with ever larger fleets of new buses that travel the same fixed schedule and ser
vice that drove passengers away from transit.) 

And, finally, a discussion is needed of the federal role in conventional transporta
tion. The federal role in urban public transportation operations is a paradoxical one. 
No one can argue that urban public transportation systems need to be saved or main
tained in most large urban areas. For a significant portion of the urban population, 
no other transport alternative exists. Consequently, the federal legislation is well 
meaning. The conditions that have arisen as a result of federal aid, however , are 
quite controversial. In salvaging many transit systems, the federal government is 
aiding those systems to continue services and practices that led the public to abandon 
public transportation. 

PRESENT CONSIDERATIONS 

Transit Management 

Conventional transit managers are currently optimistic. Through the use of federal, 
state, and local tax funds, they have the opportunity to prove the worth of fixed-route, 
fixed-schedule service, no m?..tter how expensive the operation may become. Conven
tional transit managers truly believe this is the best kind of service. They have been 
involved in it for nearly 30 years and are not familiar with other public transportation 
alternatives. Many managers consider their ridership endangered by competition from 
pa:ratransit alternatives. Consequently, most paratransit activities are viewed as a 
major potential competitor, not as an ally of conventional transit operations. 

No market-oriented decision process is reflected in the homogeneous service offer
ings and fare structures of most urban public transportation systems. Conventional 
transit managers approach their markets from a homogeneous viewpoint. They feel 
that most riders, irrespective of their socioeconomic background, want transportation 
from origins to destinations. They give little thought to other important variables in 
an individual's decision to use a particular transport mode and offer few alternative 
services. 

Many conventional transit managers demand that regulators enforce the monopoly 
power granted to the existing mass transit agency by the exclusive franchise agree
ments signed many years earlier. What is often forgotten or neglected is that exclu
sive franchises were given by the city in order to provide better transport services 



75 

and financial remwieration for the city. Consequently, the reasons for the exclusive 
franchise and accompanying monopoly power are no longer valid. Urban mass trans
portation systems are no longer an asset to a city's finances; to the contrary, they pre
sent a considerable drain on many city resources. A growing body of evidence indi
cates that the exclusive franchise restricts more than it aids citizen mobility. 

Many conventional transit managers cannot give up the concept that they should pri
marily provide peak-time transit service. However, an analysis may reveal that con
ventional transit is the most costly and inefficient method to provide peak-time services. 
Studies of cost of public transport in urban areas show that peak-time services can be 
more efficiently and effectively performed at lower cost by subscription bus, van pools, 
car pools, and jitney services. As suppliers of public transportation, which is sup
ported more from the tax roll than from the fare box, transit managers should see their 
role as being primarily one of providing those services that are not remwierative to 
private enterprise. In some urban areas, this would be restricted to mainly super
vising an off-peak service transit system, with special emphasis on handicapped and 
other transportation disadvantaged individuals who could not readily participate in other 
transit alternatives. 

Public Transit Officials 

Most public transit systems do not cross state lines and are regulated solely by state 
and local governments. The regulatory agency at the state level is typically a public 
service commission. The local regulatory body is usually a metropolitan transit au
thority. The views that these regulatory bodies take may often inhibit or facilitate the 
integration of conventional transit systems with paratransit alternatives. Unfortwiately, 
many state public service commissions consider it their role to regulate local transit 
operations so that they conform to existing statutes set forth by state legislators. The 
regulation they practice is one of passive compliance with existing laws. More hope 
lies with local transit authorities being able to broaden their regulatory mandate to one 
of active participation in developing new transportation alternatives for their citizenry. 

Local transit authority membership is often a constraining factor in the development 
of transportation alternatives. Many members are selected because of political friend
ships, professional business connections, or minority representation. Few are se
lected because of their expertise in urban transportation. Transit authority members 
are often reluctant to admit their own lack of knowledge about transportation alterna
tives and can easily be convinced that the only alternative is the preservation and, in 
fact, expansion of the existing transit system. Such a decision once made is almost 
impossible to change. Thus, large expenditures will continue to be made in areas 
that do not improve urban transportation. 

Existing Private Transport Suppliers 

Existing transportation suppliers in urban areas such as taxicab operators, airport 
limousine operators, and subscription bus owners have no motivation to change the 
present systems. In most cases, their strong motivation is to maintain the status 
quo or, better, to restrict the use of their major competition, the private automobile 
(3). Under the present regulation, their environment is secure. If costs are increased 
dramatically, they can petition the regulatory body for fare increases and consequently 
their profit margin will remain relatively the same. Taxi operators achieve the same 
equilibrium in their environment by restricting the number of cabs legally permitted 
on the streets (4). Integration with other paratransit activities is feared because of 
the wiknown results and a fear of widue competition resulting in a reduction of profits. 
In essense, to incorporate the existing transport supplier into any integrated system, 
certain amounts of security will have to be provided. Present suppliers must be shown 
how they may benefit from integration or, at a minimum, that they will not suffer as a 
result of integration. 
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Public Transit User 

The tremendous decline in ridership on conventional transit systems indicates that the 
public has little desire for this form of transportation. Taxicabs operate nearly twice 
as many revenue passenger-miles as transit does in most urban areas (5). The public 
obviously desires characteristics of the private automobile. -

Conventional transit users would like for the existing transit services to be expanded 
and enlarged, for they would be the primary beneficiaries. Although their level of sat
isfaction would perhaps be greater, they would not likely use the system any more and 
few benefits would occur from such large expenditures. Present nonusers of transit 
would not be attracted in sufficient numbers during off-peak times to justify the cost 
of additional peak-time services. 

INTERIM SUMMARY 

There is a critical need to recognize that existing conventional transit systems alone 
will not provide the benefits desired from urban public transportation systems. 
Through this recognition present transit management, public officials, and planners 
alike will turn to paratransit alternatives as a method to achieve those objectives de
sired from public transportation. Although this paper has presented up to this point 
a highly pessimistic view concerning urban public transportation, the remaining sec
tions present constructive suggestions for improvement of planning, organization, reg
ulation, and policy making. 

APPROACHES TO PUBLIC TRANSPORTATION PLANNING 

Many of the abuses in public transportation have their origin in the planning process. 
The traditional transportation planner considers the urban environment to be relatively 
homogeneous, and thus individual trips (work, shopping, school) are aggregated from 
origin-destination studies to form travel patterns (Figure 1). Through a modal-split 
analysis, estimates are made for the demand for transit services. Market segmenta
tion is not used. All transit trips are considered a homogeneous market. Given these 
demand levels, i.e., travel patterns, alternative facilities are evaluated. In highway 
planning such a framework is more acceptable because the market is relatively homo
geneous, i.e., the demand for a highway is based on a standard vehicle-not multiple 
vehicles, all requiring differing system attributes. However, in transit planning, the 
market is heterogeneous, and this traditional framework proved unacceptable by a lack 
of demand for public transportation services. Market segments have been reluctant to 
aggregate into a total market and use a common transit system. 

To more accurately serve these potential target markets with public transportation, 
the framework shown in Figure 2 is needed. Target markets must be segmented in a 
clearly identified sector. Transit alternatives must match the needs of the target mar
kets. In addition, cost and community benefit analyses must be made on transit sys
tem alternatives to aid in the selection of the more appropriate alternatives and pricing 
of the service to the individual user. Finally, continued monitoring of the chosen sys
tem for each segmented target market is necessary to (a) ensure proper attainment of 
community goals and (b) evaluate public resources being used to serve urban transpor
tation markets. The change to market-oriented public transportation will necessitate 
a basic alteration of the organizational structure for public transportation administra
tion in many urban areas. 

ORGANIZATION FOR REGIONAL PUBLIC TRANSPORTATION 

Traditional transit systems have been heavily product oriented and have tended to view 
themselves as being a regulated utility in a monopolistic situation. The regulated 



Figure 1. Traditional urban transportation planning process. 
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Figure 2. Target market approach to urban transportation 
planning. 
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utility orientation was perhaps correct in the sense that fares, routes, and service of
ferings were heavily regulated. The monopolistic orientation, however, is far from 
realistic. The private automobile has taken substantial markets away from public 
transportation; thus, the monopolistic situation applies only to the captive sector of 
the urban community that has no other economic alternative than that of the existing 
public transportation system. If public transit systems are to be successful in the 
future, many more alternatives will have to be made available to the public. Alterna
tives include car pools, van pools, shared-ride systems, and other forms of para
transit. 

The major challenge facing public transportation officials is integrating those alter
natives. A most obvious way is through a regional transportation authority. The func
tional area that should be largely responsible for this coordination would be the mar
keting department of the regional transportation authority. Reporting to this regional 
transportation authority marketing department would be the traditional transportation 
services, such as conventional transit rail or bus operators, taxicab operators, air
port limousine services, and charter services. A tentative organizational structure 
for top administration of a regional transportation authority emphasizing the marketing 
function is shown in Figure 3. 

This organizational plan seeks to integrate the various transportation services for 
an urban area. It does not necessarily suggest that all facilities are housed in or are 
coordinated by one operating body. In fact, it is rational to think of a transportation 
authority as having no actual ownership of any public transpor~ation alternatives. As 
will be shown, this agency must be free to select among several transport suppliers, 
both private and public, if it is to perform its functions properly. A regional public 
transportation authority should act in the best interests of the consuming public and the 
taxpayers. In essence, a regional public transportation authority should endeavor to 
provide the necessary services that the consumer needs or wants at the least cost. 
Such an idea has been termed the "transportation brokerage" concept (5). 

The brokerage concept suggests that a regional transportation authonty purchases 
the transportation services from the least cost bidder willing to provide services. 
Care is taken, of course, to ensure that the minimum safety levels and operational 
characteristics are met by the individual suppliers and that they are properly regis
tered and licensed to provide such services. However, beyond this, the choice is 
based on the economic criteria. The private entreprenuer is given the right to pro
vide transport services. In all probability, the brokerage approach reduces the num
ber of full-time employees required for expanding public transportation services. 
Such a mechanism also allows for the elimination of restrictive work rules that pri
marily raise the cost of providing transportation services without any correlating in
crease in the transportation service offered. 

Organization for the specific marketing duties of a regional transportation authority 
can be on a product or on a functional basis. For example, in a product-oriented mar
keting department, one section of the department is responsible for marketing the tra
ditional transit service (Figure 4). It determines the appropriateness of routes, sched
ules, and the packaging and physical distribution of this service to the public. It de
cides on the specific promotional techniques that would be used in informing the public 
of the attributes and availability of the transportation service. Finally, this group 
evaluates the transit operations and suggests corrective action to improve future per
formance if needed. A similar functional sector can be set up for van pooling, car 
pooling, or special services such as charters. 

The primary difficulty with such a product approach is the potential lack of integra
tion that is necessary to bring about the accomplishment of the overall service mission 
of the public trans1Jortation system. An alternative approach is a functional orientation 
(Figure 5). The functional organization emphasizes the generic functions of marketing; 
that is, one group is primarily responsible for product services and encompasses all 
available forms of public transportation, including traditional transit, car pooling, van 
pooling, charters, taxicabs, and limousines. Another group is responsible for pricing 
and conducts elasticity research to make sure that prices charged reflect appropriate 
levels of satisfaction and that transportation services are priced at a level that meets 
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expectations or are subsidized to the minimal amount necessary to provide the neces
sary base services or both. Another group is responsible for packaging and distribut
ing transit services, that is, the signing, shelter, and interchange and coordination 
points. A fourth group is responsible for promotion of all the various services. 

Other necessary functions are performed by two additional groups: market research 
and new product development. The market research group continually assesses the en
vironment for attitudes, impressions, and desires of consumers for public transporta
tion alternatives. It provides accurate and up-to-date information to all of the other 
functional groups within the regional transportation authority marketing department. 
The new product development group devises new alternatives by combining various ex 
isting alternatives or by developing and testing new operations before they are made 
an integral part of the overall transportation system. Because of the present inability 
of transit facilities to compete effectively with the private automobile, this group is 
essential in the near future. Correct care and handling of new product offerings must 
be made if their proper introduction is to be made successful. In either form of orga
nization for marketing in a regional transportation authority, these 2 functions will 
necessarily have to be performed. 

A special group may be termed the "execution squad." Its responsibility is to kill 
and bury sick transportation alternatives that no longer meet a public demand. It is 
painful for any manufacturing group to eliminate a product-especially a product that 
has b een the mainstay of the firm. Thus, it is s uggested that responsibilit.-y for this 
p1·uning function be maintained at a level above those who are directly connected with 
any of the operational divisions of a public transportation system. 

SUMMARY 

The foregoing discussion seeks to convey underlying unsolved problems in integrating 
conventional and paratransit alternatives in urban areas. Historic legislation provides 
much of the present-day regulatory framework that acts to severely constrain para
transit innovation. Institutional constraints by existing transport suppliers prevail in 
many urban areas. The folly of continued expansion of the conventional peak-time 
transit fleet by traditional methods is clearly evident. It is simply too expensive. A 
change in urban transportation planning from the homogeneous origin-destination type 
to a heterogeneous market-oriented process is strongly encouraged. Finally, a re
structuring for the administration of an urban puhlic transportation system is advocated. 

The major thr ust of the arguments pr esented within should hasten a r econsideration 
of policy decision making in the iield of urban public transportation. Now that existing 
conventional private transit systems are public responsibilities, the emphasis must be 
on changing these systems to meet consumer demands for mobility . Integration with 
paratr ansit alternative s pr ovides the only possible hope for attracting sufficient rider
ship to public ti·ansportation to permit the achievement of goals desired for w·ban trans 
portation systems. 
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Attention has focused recently on the role that paratransit can play in meeting public 
policy goals in urban transportation (1, 2). The combined effects of significantly higher 
costs for automobile transportation andthe apparent lack of success of conventional 
transit in achieving meaningful increases in ridership have forced transportation plan
ners and researchers to consider alternative solutions to the urban public transporta
tion problem. The concept of paratransit as both an alternative and a complement to 
present transportation services emerged from this review, which in turn has led to 
a more careful examination of the urban transportation marketplace and the relative 
roles of each mode and service. 

An understanding of the market for paratransit service is essential to the proper 
definition of the role it could play in an integrated urban transportation system. Major 
legal and financial issues relating to paratransit are being raised and must be settled 
before the role of paratransit in future urban transportation systems can be defined. 

1. How can paratransit and conventional transit work together as an integrated sys
tem to improve transit level of service? 

2. What impacts can paratransit have on total urban transportation investment re
quirements and system performance? More specifically, what effects can paratransit 
have on projected conventional transit resource requirements and system design? 

3. What effects will expanded paratransit service have on projected conventional 
transit resource requirements and system design? 

Urban transportation policy in the next few years will be influenced by planners' 
and policy makers' perception of paratransit. The goal of this paper is to compare 
and contrast conventional and paratransit markets and service characteristics in order 
to define appropriate areas for integration of all forms of conventional and paratransit 
services. 

URBAN TRANSPORTATION MARKET 

To understand the role of paratransit services in an integrated urban transportation 
system, one must understand the structure of the urban transportation market and the 
nature of both conventional and paratransit service options. Many characterizations 
of the urban transportation market are possible; the characterization presented here 
is intended to highlight those aspects of the market that affect the roles of conventional 
transit and paratransit services with respect to each other and the automobile. More 
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detailed analyses of the paratransit market are available (1, 2). 
The market factors identified here that are most relevantto the choice between and 

among the private automobile, conventional transit, and paratransit are origin
destination patterns, regularity of trip making, congestion, and auxiliary transport 
of goods. 

Origin-Destination Patterns 

Current origin and destination patterns have a profound effect on transit system per
formance. Suburbanization is a root cause of the decline of public transportation ser
vices and the bane of recent efforts to recapture lost riders. The following breakdown 
of trip origins and destinations is used to highlight important features in each market
place. 

Suburb 
Suburb 
Suburb 
Suburb 
Central city 
Central city 
CBD 

Destination 

Same or adjacent suburb 
Nonadjacent suburb 
Central city 
CBD 
Central city 
CBD 
CBD 

Figure 1 shows these same markets. 
The distinction made in this paper between central city and CBD hinges primarily 

on automobile parking. In the CBD, automobile parking requires direct or indirect 
payment by the user. In the central city, which refers to the built-up area surround
ing the CBD, parking is generally (although not always) available at no direct cost to 
the user through on-street parking or restricted parking lots. Although exceptions to 
this generalization abound, the distinction between free parking as a luxury provided 
to valued employees or customers versus free parking as an obligation of an employer 

Figure 1. Urban transportation markets. 

Suburb 

or business establishment is valid. 
The relative performance of transit 

and automobile in these 7 marketplaces 
has been well described qualitatively by 
Ward (3) and by Ward and Paulhus (4). 
For the automobile driver or passenger, 
trips wholly contained within the subur
ban fringe are well served from both a 
service and cost viewpoint; but the tran
sit dependent receives poor, if any, ser
vice in this environment. As a conse
quence of this (and many other factors), 
proportionately few transit-dependent 
persons (other than children) live in sub
urban areas, resulting in little impetus 
within the general public to markedly im
prove transit service for such trips. 

Suburban extensions of rail or bus ex
press services provide high levels of ser
vice from suburban to central city or CBD 
once the system has been accessed. Sub
urban access to and egress from ex
press services is the weakest link in 
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conventional transit service. However, the majority of new investment in public trans
portation is being poured into just such systems despite the lack of a "solution" to the 
access-egress problem in the suburbs. The suburb to CBD and especially the suburb 
to central city are consequently the markets where the greatest increase in transit use 
is likely to occur, but the extent of the shift will depend primarily on the success in 
solving the access-egress problem in the suburbs. 

Trips originating and terminating wholly within the central city or the CBD represent 
the best market for transit services, but are a small fraction of total area trips. The 
keys to the expansion of transit's share of this market are (a) the attraction of more 
trips downtown by transit in the first place, with the resulting lack of the private auto
mobile alternative for intra-CBD or central city trips, and (b) the willingness of offi
cials to innovate and experiment with services not now available. 

Regularity of Trip Malting 

Diurnal peaking in urban transportation systems arises from the concentration of com
muter trips in the morning and evening. Commuter trips are virtually always 
"planned" in advance and generally do not vary by time of day, day of week, or trip 
ends. In general, the more regular the trip is, the more susceptible it is to public 
transportation (other things being equal) since (a) the individual has more opportunity 
to explore either conventional or paratransit alternatives to the private automobile 
and (b) the ability of transit to provide quality service is enhanced if it can be "sched
uled'' in advance. 

Although the proportion of regular trips tends to be highest during peak hours, a 
distinction should be made between regular and irregular trips rather than simply be
tween peak and off-peak trips. Many peak-hour travelers do not make regular trips 
and consequently may not be easily attracted to public transportation even if reason
able alternatives exist. 

Congestion 

The diurnal peaks are associated with the severest levels of traffic congestion. In the 
absence of congestion, automobile driving is generally considered at least a neutral 
event and more frequently a source of pleasure and relaxation. As long as the sense 
of steady progress is maintained, drivers seem not to mind the exclusion of other ac
tivities and the personal risks inherent in driving. Traffic congestion is typically ab
sent in the off-peak hours throughout the metropolitan area and in many suburban lo
cations in peak periods as well. Under both conditions, conventional transit use is 
observed to be small, and little public demand for additional service exists among 
persons with access to an automobile. 

Where congestion does occur, only exclusive right-of-way services offer advan
tages for public modes. The majority of conventional and paratransit services, which 
share facilities with private vehicles, now offer no direct relief from congestion. Con
gestion relief can only be achieved by paratransit if priority on the highway system is 
given to paratransit (and conventional transit) vehicles. 

Auxiliary Transport of Goods 

One of the frequently overlooked virtues of the automobile is its superb performance 
as a conveyance for personal goods. The entire market for shopping trips has a heavy 
bias toward the automobile for this reason, for conventional transit imposes severe 
limits on goods transport. The shopping habits of the transit dependent (who are often 
critized for poor household management) are due in no small part to the limitations im
posed by conventional transit. The prevalence of taxi use by this same group derives 
in part from the same failure of conventional transit to accommodate goods transport. 
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Consideration of these market characteristics reveals that the potential for conven
tional transit service to significantly expand, by itself, is limited. Trips made by auto
mobile owners on uncongested facilities, trips that involve auxiliary goods transport, 
trips made on an irregular basis for which alternative options are unknown, and trips 
made in insufficient numbers to justify scheduled conventional service constitute the 
majority of urban area travel demand. 

CONVENTIONAL AND PARATRANSIT SERVICES 

The spectrum of urban transportation markets is served by an equally diverse array 
of conventional and paratransit services. The basic services in each of these catego
ries are listed below: 

Conventional Transit 

Rail rapid transit 
Light rail transit 
Commuter rail 
Express bus 

Exclusive right-of-way lane 
Shared right-of-way lane 

Conventional bus 

Paratransit 

Demand-responsive transit 
Shared ride 
Exclusive ride 

Pooling (car, van, and bus) 
Rental car 
Limousine 
Jitney 
Special services to transportation dis

advantaged 
School bus 

The distinctions between paratransit service categories are based on factors such 
as the geographic markets served (areawide versus corridor versus point-to-point ser
vice), limitations on service to specific target groups, and for-hire versus self-drive 
vehicles. 

Conventional Transit Characteristics 

At the root of the failure of conventional transit in several of the urban area transpor
tation markets is the emphasis on "mass" services. Conventional transit service has 
the following characteristics. 

1. High-density travel markets are given first priority. In medium and large urban 
areas significant numbers of people and institutions depend on mass movement at low 
cost. 

2. A corresponding emphasis is placed on large production units, typically serving 
no fewer than 40 to 70 passengers and often more than 1,000 passengers at one time. 

3. A diurnal peak is much more pronounced than that present in the urban transpor
tation market at large because of the selective market penetration of conventional tran
sit, i.e., an abundance of peak-hour commuters and a dearth of off-peak travelers. 

4. A large and highly structured organization is available to meet the large peak
hour demand for service. The smooth operation of even a large bus system is a com
plex task often underrated by the industry's critics. The management of conventional 
transit is unable to respond to marketplace shifts on less than a seasonal basis without 
taking extraordinary steps, a result of the inherent complexity of the interrelations 
within each system and the additional complexity of institutional barriers imposed by 
union contract agreements, governmental regulatory processes, and management itself. 

5. A large organization has the inherent ability to "see" the totality of its operation 
and its marketplace, especially given the monopoly position of conventional transit. 
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Conventional transit systems similarly have the resources to engage in formal planning 
and to work with all levels of government through both official and unofficial channels. 

6. Large amounts of public subsidy are provided. The industry is consequently 
responsible to the political system as well as to the marketplace it serves. An alter
native characterization of this situation is that the individual fare does not by itself 
"justify" the provision of service. Consequently, the operator must have justification 
beyond the fare box to offer service, especially new service that will create additional 
financial burdens. 

Taken together, these characteristics create an impression for the general public 
that conventional transit is "unresponsive" to their needs, i.e., the bus comes too 
early or too late, should make this additional stop, jog over to this street, make that 
extra loop, and so on. Although conventional transit operators are often genuinely un
responsive, it is unrealistic to expect that conventional transit can ever deliver "per
sonalized" service given (a) the fundamental diversity in individual travel needs and 
tastes and (b) the constraints under which conventional transit must operate. 

In many urban transportation markets the ingredients that will sustain conventional 
transit are not present. Providing large units of unchanging transportation through the 
mechanism of a rigid, slow-moving bureaucracy simply does not and can never satisfy 
the travel requirements of trips confined to suburban areas, nor will a large portion of 
suburb to central city trips be satisfactorily served at reasonable cost to the user or 
the public. Even in the central city and CBD, where travel volumes are greatest, tran
sit is limited in the service it can provide by its need to meet peak-hour requirements 
(which dictate vehicle size), its reliance on rigid operating procedures (which prevent 
management from responding to rapid changes in travel demand or to minor differences 
in service requests), and its reliance on public subsidy. 

Paratransit Characteristics 

Paratransit services have been operated for years, but have only recently been iden
tified as an aggregate force in the urban transportation market, a force that many feel 
has great potential to ameliorate problems of present urban transportation services. 
Although characterizing paratransit service is more difficult than characterizing con
ventional transit because of the heterogeneity of the services, the following generaliza
tions are offered. 

1. Service is oriented toward individual travelers or small groups with similar or 
identical origins and destinations. Service is perceived as personalized, and the op
erator is not constrained to provide only those services that are desired by large num
bers of people. 

2. The unit of production is small since mass markets are not served. Vehicles 
seldom seat more than 12, and use of standard-sized automobiles is most prevalent. 

3. Although peaking characteristics exist in paratransit (especially for pooling), 
the effect is moderated by relatively better off-peak demand and by the fact that sup
ply may often fall short of demand during peak periods, especially with taxis. 

4. The organization that delivers paratransit service is frequently small (the major 
exception to this being the rental car business). These small organizations usually 
have a flat management structure that puts decision makers very close to the actual 
productive resources and the marketplace. Constraints on service flexibility are sel
dom imposed by labor or management, although government regulations may be a 
major factor. 

5. Small organizations, while well run on a day-to-day basis, are often poorly 
managed over the long run because small organizations lack the time and talent to be
come involved in long-range planning. Although paratransit operators in the aggre
gate may have significant impact on the urban transportation scene, they individually 
cannot command the attention of public officials and planners. Managers of small 
paratransit operations typically do not see themselves as part of the "big picture." 
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6. Paratransit operators seldom receive any direct public subsidy for their ser
vices. The consequences of this are numerous and far-reaching. Particularly signif
icant are the necessity of responding rapidly to shifting market conditions and the fact 
that the customer's fare is the sole reason for providing service. Alternatively, pro
vision of desirable but noncompensatory service requires either a direct, cross, or 
indirect subsidy. 

Paratransit services then are seen to differ on almost every account from conven
tional transit service. Not only are the services themselves physically different, but 
the markets served are currently quite different. It is precisely these differences that 
must be exploited if the full benefits of service integration are to be achieved. 

Summary 

Considering together the characteristics of the urban transportation market and the 
relative strengths and weaknesses of conventional and paratransit, the following con
clusions can be drawn. 

Conventional transit performs well in an environment where 

1. Large numbers of travelers are making trips with substantially the same origin 
or destination or travel corridor at the same time; 

2. Congestion levels are sufficiently high to make automobile driving unpleasant; 
3. Auxiliary goods transport is not a requirement of the trip; 
4. Trips are planned sufficiently far in advance or are sufficiently common to the 

traveler that the public transportation options are known; and 
5. The cost of the public transport alternative compares favorably with automobile 

costs. 

Paratransit performs well in an environment where 

1. The numbers of travelers with similar demand patterns are small and can be 
served by custom designing a service to meet their specific needs (however, the total 
number of travelers who could identify with one of these small service groups may be 
a large portion of the total traveling public); 

2. Congestion levels may or may not be severe since the user is not confined to 
service in high-density corridors and may be using paratransit for many reasons be
sides congestion avoidance; 

3. Auxiliary goods transport may be required; 
4. Trips need not be planned in advance, or the user may require minor service 

adjustments to meet unpredictable changes in travel plans; and 
5. Cost savings over private automobile use are available or restraints exist that 

inhibit private automobile use or a private automobile is temporarily unavailable [cost 
savings for shared-ride services over private automobile exist over a broad range of 
conditions and under a variety of circumstances (_~)J. 

CONVENTION AL AND PARA TRANSIT INTEGRATION 

The integration of conventional and paratransit services offers exciting possibilities 
for the exploitation of the strengths and weaknesses of each to improve urban transpor
tation. Improvements both in the quality of services offered and the total cost of public 
transportation services are possible. The following service integration concepts offer 
potential benefits. 

1. Flexible-route paratransit services can be used in suburban areas as an alter
native to poorly used fixed-route transit or as a feeder to fixed-route, line-haul ser
vices. These flexible-route paratransit services include for-hire services such as 
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demand-responsive vehicles and shared-ride taxi and private or quasi-private services 
such as car pools and van pools. 

2. Pool-based services for both collector and line-haul services can be used when 
line-haul transit is unavailable or is already fully used. Pooling provides a low-cost 
alternative to expansion of conventional peak-hour services. Cities that cannot in the 
foreseeable future generate conventional transit corridor volumes that exceed the ca
pacity of mixed or exclusive pool lanes may be well advised to avoid large capital costs 
for new conventional transit facilities in favor of low-cost paratransit options or mixed 
conventional and paratransit options such as exclusive lanes on freeways. 

3. Shared-ride paratransit vehicles can share exclusive transit highway lanes, and 
concomitantly the exclusive-lane facilities can be expanded to keep level of service 
high. Preferential treatment of shared-ride vehicles on public facilities will add a 
service advantage to the cost advantage. 

4. Additional service options in central city and CBD can be provided that vary in 
price and service quality from conventional transit. As the impressive use of taxis 
proves, a significant number of travelers are willing to pay premium price for pre
mium service. Of particular importance here is jitney service that can offer a better 
service for a higher price than conventional fixed-route transit, thereby allowing better 
segregation of markets and services. The present lack of a service intermediate be
tween fixed-route bus and exclusive-ride taxi can be remedied via paratransit. 

5. Services offered at different periods of the day can be varied to achieve better 
use of labor and to match services offered to travel demand. This implies a shift in 
the off-peak away from lightly used corridor-based transit and the substitution or ad
dition of flexibly routed services. Late evening fixed-route service is a prime candi
date for such a substitution, using either flexible-route transit vehicles not needed in 
suburban areas in the evening or opening up service opportunities to for-hire private 
carriers (jitneys, shared-ride taxis) who would work in a complementary manner with 
remaining conventional services. 

6. Paratransit operators can be used to provide special transportation services to 
groups who are unable to use either the private automobile or conventional transit be
cause of physical or mental limitations. 

7. Existing paratransit services can be combined to improve resource use. School 
buses, for example, are grossly underused at present. Transit services that are con
centrated in the off-peak could make use of school buses and reduce total investment 
in capital equipment. 

8. Taxi and limousine service can be more effectively used to increase productiv
ity. This is particularly important in special transportation markets such as trans
portation terminal access where many travelers must use a public conveyance of some 
kind but find conventional services (where available) too slow or inconvenient. Such 
shared-ride/ paid driver services can also be cost competitive where parking fees exist. 

9. Goods delivery and paratransit can be integrated. Urban area goods transpor
tation accounts for a significant proportion of urban vehicle miles. Taxis currently 
transport small parcels in many urban areas and could substantially increase their 
business if the regulatory and pricing structure were changed. More gradations in 
service should be offered to provide more alternatives to shippers and carriers. 

Tra:nsportation planners and policy makers realize that for financial, environmental, 
and social reasons we cannot afford to solve our urban transportation problems by 
massive construction of new facilities or through open-ended financing of ineffective 
transport services. During the next several years it will be necessary to improve the 
performance of existing highway and transit facilities as well as to make incremental 
improvements to the physical resource base. Paratransit can be instrumental in this 
task by building a bridge between private and public modes of transport. Paratransit 
has the potential for improving the performance of existing facilities by increasing 
automobile occupancy levels, increasing the amount and diversity of public transpor
tation services available to the public, and increasing the effectiveness of existing con
ventional transit facilities. Whether these improvements can be realized will depend 
largely on the ability of professional transportation planners both to identify and analyze 
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potential improvements and to state their case clearly and cogently to the public leaders 
who face the risks inherent in transportation innovation. 

REFERENCES 

1. R. F. Kirby et al. Para-Transit: Neglected Options for Urban Mobility. Urban 
Institute, Washington, D.C., 1975. 

2. R. F. Kirby. Para-Transit: A Summary Assessment of Experience and Potential. 
Urban Institute, Washington, D.C., 1974. 

3. J. D. Ward. An Approach to Region Wide Urban Transportation. U.S. Department 
of Transportation, Rept. DOT-TST-75-108, 1975. 

4. J. D. Ward and N. G. Paulhus, Jr. Suburbanization and Its Implications for Urban 
Transportation Systems. U.S. Department of Transportation, April 1974. 

5. C. Shallbetter and G. Herzberg. Shared Ride Services. Public Service Options, 
Minneapolis, July 1975. 



The Federal Government 
and Paratransit 

Workshop 2 Resource Paper 
Alan Altshuler, Massachusetts Institute of Technology 

The recent upsurge of interest in paratransit has raised a number of important federal 
policy issues and seems likely to raise a great many more in the years immediately 
ahead. This paper is an exploratory effort to identify several of the most important 
of these issues and to review significant experience to date. It is organized into 6 
sections: definitions, current federal activity, ta.xis and paratransit, paratransit and 
conventional transit, labor protection, and summary and conclusion. 

DEFINITIONS 

Paratransit may be defined as organized ride-sharing activity in the range between 
(but not including) pickup car pools organized solely at the initiative of the individual 
members and fixed-route bus service. Its unifying characteristics, then, are (a) 
some degree of formal organization and (b) flexible routing to serve specific rider 
origins and destinations rather than simply high-demand "corridors." 

The formal organization may be as limited as a car-pool matching service to help 
potential ride sharers find one another. The flexible routing may simply involve 
scheduling subscription bus stops at any point on a broadly defined "route" where 3 
or 4 riders are willing to aggregate. At the other end of the range, of course, orga
nization may be as formal as that of conventional transit and flexibility may be as com
plete as that of ta.xi service. [General agreement on a definition of the term paratran
sit is still lacking. Some analysts prefer a more inclusive definition than that offered 
here, one broad enough to include pickup car pools and even rental cars at one end of 
the spectrum, fixed-route (but irregularly organized) jitney service at the other. Thus, 
the definition offered here is not intended as authoritative, but simply as a guide to 
usage in the present paper.] 

In short, the term paratransit includes a highly varied assortment of local transpor
tation services, united primarily by the fact that they do not fall neatly into our famil
iar bimodal image of the urban transportation system. They are neither ''public'' in 
the sense of being conventional fixed-route transit services nor "private" in the sense 
of driver-only automobile travel, of exclusive-ride ta.xi service, or of car pools or
ganized solely at the initiative of each little group of travelers. 

Current law and public policy in the field of urban transportation have been shaped 
significantly by the familiar bimodal image. Increasingly, however, public officials 
are seeking, or being asked, to apply them with reference to paratransit. A central 
objective of this paper is to highlight the most difficult issues that have arisen in the 
course of this effort at adaptation. 
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CURRENT FEDERAL ACTIVITY 

At least 4 federal agencies-Urban Mass Transportation Administration, Federal High
way Administration, Federal Energy Administration, and Environmental Protection 
Administration-are currently involved to some degree in the subsidization or promo
tion of paratransit. This multiplicity of agency involvement suggests both the range 
of values to which paratransit may be relevant and the difficulty of confining it neatly 
within existing public policy and administrative categories. 

Until 1974, UMTA activity with reference to paratransit has been confined to re
search and demonstration projects, pursuant to section 6 of the Urban Mass Transpor
tation Act. The first UMTA contract for dial-a-ride research dates to 1968. UMTA 
supported the Haddonfield demonstration from 1972 to 1974 at a federal cost of $6.4 
million. And the largest single demonstration grant in fiscal 1975 ($2.6 million) was 
for the current dial-a-ride demonstration in Rochester. 

UMTA has recently become interested in subscription bus and van demonstrations 
as well. Its first major grant ($1 million) for a van demonstration has recently been 
made to Knoxville. At least 2 other subscription van demonstration grants (totaling 
about $0.8 million) are expected to be made during fiscal 1976. 

Special services for the elderly and handicapped have recently emerged as an im
portant UMTA priority under sections 6 and 16b2 of the Urban Mass Transportation 
Act. Under section 6, it is anticipated that nearly $ 5 million will be committed for 
special service demonstration projects during fiscal years 1975 and 1976 (combined). 
Whereas special service projects in earlier years focused predominantly on the poor, 
the current emphasis is overwhelmingly on the elderly and handicapped. 

Section 16b2, enacted as part of the Federal-Aid Highway Act of 1973, authorizes 
the use of 2 percent of UMTA's capital assistance spending authority for grants and 
loans to private, nonprofit entities for equipment to provide ''transportation services 
meeting the special needs of elderly and handicapped persons." The funding level for 
this program during fiscal 1975 and 1976 is $22 million each year. As of October 1975, 
nearly 5,000 grant applications had been processed, and 1,034 grants had been approved. 

The potential use of operating assistance, authorized by section 5 of the National 
Mass Transportation Assistance Act of 1974, for paratransit support remains to be 
seen. As of mid-October 1975, only about 110 of the 279 eligible regions had yet sub
mitted applications. [UMTA officials estimate that the others have been deterred by 
the local matching requirement (50 percent), by the half-fare requirement for the el
derly, by the planning requirements, and by the labor protection provisions of section 
13c. The applications are coming in regularly, however, and UMTA expects a very 
high proportion of the eligible regions to obtain assistance eventually.] Because the 
allocation of section 5 funds among urban regions is by formula, local officials in quite 
a few areas are likely to find themselves with greater federal funding eligibility than 
can be used for existing transit service. Under UMTA regulations, they will be free 
to contract with taxi companies for shared-ride service and otherwise to initiate para
transit services. UMTA officials report that to date, however, few applications have 
included paratransit. The exceptions have focused almost entirely on special services 
for the elderly and handicapped. 

FHWA activity in paratransit dates from enactment of the Emergency Highway En
ergy Conservation Act of 1973 (effective January 2, 1974). This act authorized the use 
of regularly apportioned Urban Systems, Urban Extension, and Urban Highway Planning 
funds for car-pool demonstration projects. States receive no additional money under 
this provision, but they are required to contribute only 10 percent of project cost 
rather than the normal 30 percent. During 1974, immediately after the Arab oil em
bargo, there was substantial state-local interest in this program, and roughly $10 
million had been programmed for car-pool demonstration projects as of December 31, 
1974. More recently, state and, local interest has flagged; no projects have been funded 
during 19 7 5. 

FHW A is also responsible for the new Rural Highway Public Transportation Pro
gram enacted as section 147 of the Federal-Aid Highway Act of 1973. Congress ap
propriated $9.65 million for this program in fiscal 1975 and is expected to appropriate 
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about $20 million for fiscal 1976. The first 45 projects were selected (from more than 
350 proposals) in October 1975. Most involved some degree of demand-responsive 
service, with the range including dial-a-ride, subscription bus, jitney, and taxi ser
vices. 

FEA's interest in paratransit is focused on van pooling, with car pooling and sub
scription bus services as collateral but secondary concerns. FEA has concluded (a) 
that the best opportunities for reducing oil imports during the next decade lie in con
servation rather than the implementation of new energy technologies and (b) that com
muter ride sharing offers one of the best opportunities available for energy conserva
tion. 

FEA has estimated that raising average vehicle occupancy for commutation trips 
from the current 1.4 to 2.0 would save 350,000 barrels of oil in 1980 and that doubling 
transit service and ridership would save only 40,000 to 50,000 barrels a day (1). It 
has concluded, further, that doubling transit ridership would in fact require substan
tially more than a doubling of service (since the extensions would have to be into lower 
density areas) and would require vastly increased public subsidy expenditures. By con
trast, the ride-sharing strategy would entail little public expense. 

If FHW A and FEA are oriented toward marketing and technical assistance, EPA is 
oriented toward regulation. The Clean Air Act mandates the achievement of specific 
air quality standards by 1977. In 1973, EPA promulgated transportation control plans 
for 38 metropolitan areas that it found could not achieve compliance merely by con
trolling stationary source emissions and benefiting from the cleaner engines on new 
cars. About 20 of these entailed reductions in miles of motor vehicle travel. 

Since 1973, many of the instruments EPA thought were available have fallen by the 
wayside. Deadlines for more stringent emission standards on new cars have been de
ferred; high failure rates for the equipment currently mandated have been found; it has 
been determined that retrofit strategies for which high hopes were held in 1973 do not 
merit implementation; Congress has forbidden EPA to impose tolls, parking surcharges 
or any other price disincentives to motor vehicle use; Congress has forbidden EPA to 
expend funds for the implementation of parking regulatory strategies; and federal ap
peals courts have handed down contradictory opinions on the question of whether EPA 
has authority under the Clean Air Act to require any state action whatever. (It is an
ticipated that a definitive Supreme Court decision on the last issue is 2 years away.) 

In consequence of these developments, transportation controls have slipped toward 
the bottom of EPA's priorities, as may be imagined. At the present time, all trans
portation control strategies requiring state action (e.g., inspection and maintenance of 
emission control equipment), vehicle retrofit, parking controls, or surcharges have 
efficiently been suspended. The main strategy that EPA continues to press, though on 
a limited scale, is ride sharing. 

In Greater Boston, for example, which has 1 of the 7 transportation control plans 
currently in effect, an earlier plan required large employers to enforce ride sharing 
and transit use by cutting back their provision of free employee parking by 25 percent. 
The current plan requires 

1. All employers of more than 50 persons to make "good faith" efforts to promote 
ride sharing and transit use by their employees; 

2. All employers of more than 250 persons to provide a car-pool matching service 
for their employees; and 

3. All employers of more than 1,000 persons to set up a van-pool program as well 
for their employees. 

Potential penalties are being played down, and it appears that EPA is unwilling to 
undertake litigation over noncompliance, but the official EPA posture is that employers 
who fail to comply are still subject to heavy fines (up to $25,000 a day). 

In short, the EPA stick is no longer very frightening, but it can provide a useful 
mechanism for commanding the attention of employers and public agencies. 
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TAXIS AND PARATRANSIT 

The thorniest single issue posed by the emergence of paratransit is the role of the taxi 
in the transit field. The issue is not whether the taxi has an important role to play in 
urban transportation; it clearly does. Nor is the issue whether taxis can perform cer
tain paratransit functions effectively; again, the answer is clearly affirmative. It is 
rather, first and foremost, whether certain types of taxi service fit within the legal 
definitions of mass transit and are thereby entitled to certain rights under the mass 
transit act. 

According to industry estimates, the taxi industry nationally carries half as many 
passengers as all forms of urban transit combined, generates twice as much passen
ger revenue, and employs 3 times as many people (2, 3). These figures are at substan
tial variance with some others that are available. For example, the Nationwide Per
sonal Transportation Survey conducted by the Bureau of the Census for FHW A in 1969-
1970 reported as follows(!_, Appendix C, Tables 1and11; §_, pp. 25, 28, 33): 

1. Nationally, taxicabs account for 0.3 percent of personal travel, buses other than 
school buses for 2. 7 percent, and rapid transit for 0. 7 percent; and 

2. Ill incorporated places, taxicabs account for 0.3 percent, buses other than school 
buses for 4.0 percent, and rapid transit for 1.1 percent. [These figures do include 
intercity bus trips (about 10 percent of the national bus total), but they exclude com
muter rail trips (roughly half as numerous as intercity bus trips).] 

Similarly, whereas the International Taxicab Association (IT A) estimates that taxicab 
employment on December 31, 1973, was 494,208 (6,467 operators), the Bureau of the 
Census reported 104,352 employees in 1972 (5,098 reporting units) (2, 3). The census 
figures exclude counties with under 100 taxicab employees, but this would hardly seem 
to account for the difference. 

The key question, however, is not the number of taxi trips but the nature of taxi 
service. There is general agreement among federal officials that traditional exclusive
ride taxi service should not be brought within the legal definition of transit. There is 
fairly widespread consensus, moreover, that group-ride service should not be brought 
within the definition so long as the decision whether to take on additional passengers is 
up to the patrons already on board. 

The taxi industry appears to have growing interest in more advanced conceptions of 
shared-ride service; it is already providing a great deal of "contract" or "subscrip
tion" group-ride service. It is also under great pressure, as an unsubsidized industry, 
to increase its revenues without driving off substantial numbers of patrons; it is in
creasingly concerned about the potential of subsidized paratransit, when operated by 
others, to drain its revenues (2, Table 2.1; 6, Table II). 

National data on the provision of shared-ride service are lacking, but the obvious 
case that cannot be ignored is Washington, D.C. Taxi drivers in the District of Colum
bia are now authorized to pick up as many passengers as their cabs can seat, and most 
of them seem quite energetic about doing so. Are they providing transit service? 
Should they be entitled to compensation if conventional transit innovations, such as the 
opening of Metro, drain their revenues? Should taxi employees be entitled to the pro
tection of section 13c of the National Mass Transportation Assistance Act of 1974? 

The case is not entirely clear-cut. Washington cabs do provide service "on a reg
ular and continuing basis," as required by section 12c5 of the Urban Mass Transporta
tion Act of 1964. Moreover, the act's definition of mass transit does not even specify 
that such service must be provided on a group-ride basis. [The entire text of section 
12c5 reads as follows: "The term 'mass transportation' means transportation by bus, 
or rail or other conveyance, publicly or privately owned, which provides to the public 
general or special service (but not including school buses or charter or sightseeing 
service) on a regular and continuing basis."] Just as it has seemed commonsensical 
since 1964 for UMTA to exclude taxis generally from eligibility for protection and as
sistance under the act (with rare exceptions, as described above), it now seems com
monsensical to exclude exclusive-ride taxi service. And UMTA has discretion, of 
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course, in deciding what to subsidize. But certain other rights under the act are out
side UMTA's discretion, and it is these with which we are mainly concerned here. 

The basis for continued exclusion of the D.C. cabs would seem to be as follows: (a) 
The drivers are not obligated to pick up additional passengers beyond the first, and (b) 
potential riders are not guaranteed service. The first is clearly true, but the eco
nomic incentive for drivers to pick up additional passengers going in the same general 
direction is overwhelming. The second would seem to be no more true of D.C. cab 
service than of dial-a-ride services that have been implemented to date. If one phones, 
and cabs are available, one can get service (aside from illegal refusals to go into cer
tain high crime areas). As for street-hail demand (only about 15 percent of estimated 
demand nationally), it is typically not available at all in dial-a-ride operation. 

It is unclear how much 11 subscription 11 group-ride service is now provided by taxi 
companies to employers, social service agencies, groups of commuters, and others. 
But it is clear that this service is almost universally available on request. Moreover, 
taxi operators maintain at least some special vehicles for the provision of such ser
vices requiring more than a normal-sized taxi. The ITA study (2, Table 5.2) found 
that the 667 operators surveyed used 343 limousines, 234 minibuses, and 156 regular 
buses (other than school buses). Needless to say, however, size of vehicle is not the 
key desideratum. 

The economic status of the taxi industry is highly unclear. What is clear, however, 
is that paratransit can be highly competitive with taxi service. UMTA recognized this 
in undertaking the Haddonfield dial-a-ride demonstration and agreed to compensate the 
local taxi company for lost revenue. In El Cajon, California, subsidizing one of the 
two local taxi operators to provide dial-a-ride service caused the other to withdraw 
most of his vehicles to another location and reduced the regular taxi business of the 
subsidized operator by about half (7). 

More generally, groups that are potential candidates for special paratransit service 
constitute a large portion of the taxicab market. Persons over 60 years of age consti
tute 10 percent of the national population, but they accounted in 1969-1970 for 22 per
cent of taxi patronage. Persons with family income under $5,000 constituted 16 per
cent of the population, but accounted for 25 percent of taxi patronage (8, Tables 3.1 
and 3.9). -

At least some leaders of the taxi industry have become highly alert to the threats 
and opportunities posed by the growing interest in paratransit. Nowhere has this pro
cess proceeded further than in California, where 2 state courts have held in 1975 that 
dial-a-ride is competitive with taxi service and where taxi operators reportedly main
tain a lobbyist in Sacramento to protect their interests. 

The California court decisions have been based on the specific enabling statutes of 
the Santa Clara County and Orange County transit districts. The key provisions, which 
appear in nearly all of the state's recent transit district statutes, specify that, before 
the district can establish a service that would compete with service provided by an ex
isting public utility, it must purchase the existing service. (The older transit enabling 
statutes, such as that of the Alameda-Contra Costa Transit District, created in 1955, 
do not contain these provisions, and San Mateo County managed to have taxis excluded 
from protection in its 1974 transit enabling act. Apparently, San Mateo County caught 
the taxi industry asleep, but the current expectation is that no further exclusions will 
be authorized by the California legislature.) Santa Clara and Orange Counties both took 
the position that taxi operations were not ''public utilities,'' but the California courts 
ruled otherwise. In the Santa Clara case, the court ruled that the companies were en
titled to damages as well for the period that the public dial-a-ride service had operated 
in violation of the statute. An appraisal is currently in progress to determine the 
amount of damage that they suffered. (The companies claim that their business de
clined by 30 percent, but Santa Clara officials expect to contest this figure.) As is 
well-known, Santa Clara County chose to terminate most of its service rather than buy 
out the taxi companies. Two of the companies are now appealing the superior court 
decision, however, insisting that the statute provides only for purchase, not damages. 
They want to be bought out, even now that the dial-a-ride competition has been termi
nated. [The Orange County decision, handed down in September, did not include an 
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order for damage payments. It simply gave the county until December to discontinue 
dial-a-ride service or to purchase the affected taxi companies. Parenthetically, the 
Orange County Transit District enabling act specifies that purchase shall be for a price 
not less than each company's average annual gross revenues for the past 3 years. This 
provision was inserted at the request of transit companies whose market value was 
virtually nil, but whose gross revenues were substantial. Should the county choose 
to purchase the taxi companies involved in the current dispute (something that seems 
highly unlikely at this writing), this provision would of course vastly inflate their value 
as well.] 

The California legislature's aim in enacting these anticompetitive provisions was 
reportedly to protect existing transit operators. There are 3 operators, for example, 
in Santa Clara County. Now that the courts have applied the provisions to taxi compa
nies, however, and the taxi operators have mobilized politically to protect their vic
tory in the legislature, it is generally accepted that the taxi companies will henceforth 
be covered in California-except where local transit enabling statutes enacted in earlier 
years fail to include what have now become the standard protective provisions. Need
less to say, this is likely to have an extremely chilling effect on the development of 
dial-a-ride as a publicly operated service. Whether many transit districts will re
spond by contracting with taxi companies for the provision of dial-a-ride service re
mains to be seen. It is unknown how many other states have competitor protection 
provisions in their transit enabling legislation that their courts might interpret sim
ilarly to those of California. 

Federal law clearly does not protect private competitors as strongly as does Cal
ifornia law. It has been federal policy, however, since the beginning of the transit 
program to participate in the cost of buying out private transit companies threatened 
by publicly subsidized competition. 

Section 3e of the Urban Mass Transportation Act of 1964 provides that federal aid 
may not be used to acquire or compete with a "private mass transportation company" 
unless 

1. The Secretary finds that such assistance is essential to a program ... for a unified or offi
cially coordinated urban transportation system as part of the comprehensively planned develop
ment of the urban area, 

2. The Secretary finds that such program, to the maximum extent feasible, provides for the 
participation of private mass transportation companies, (and) 

3. Just and adequate compensation will be paid to such companies for the acquisition of their 
franchises or property to the extent required by applicable State or local law. 

The UMTA position, upheld in 1968 by a federal appeals court, has been that this 
section does not entitle private companies to utilization, compensation, or taking (9). 
It simply requires the secretary to make findings with respect to the adequacy of local 
planning and the "feasibility" of making greater use of private operators. At the time 
of enactment of this section in 1964, it seems clear that Congress expected public ac
quisitions to be few (10, ch. 2, p. 14). In practice, however, the trend has been over
whelmingly toward public takeover since 1964. UMTA's official posture has been one 
of neutrality as between public takeover and subsidization of private companies, but it 
has leaned strongly against proposals that threatened to drain the revenues of private 
operations without compensating or acquiring them. UMTA officials believe that this 
policy bears significant credit for permitting the rapid growth and widespread accept
ance of the federal transit program. It is extremely unfair, they emphasize, for 
government to upset a competitive balance without providing just compensation to those 
harmed. 

Except in the Haddonfield demonstration, however, UMTA has interpreted section 
3e as applying solely to providers of conventional transit services. Taxi companies 
have been explicitly excluded from protection or compensation under the act. This in
terpretation was highly plausible as long as everyone understood that "transit" meant 
fixed-route service and "taxi" meant demand-responsive, flexibly routed, exclusive
ride service. As transit policy expands to include demand-responsive, flexibly routed 
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service, and as taxi companies provide (or express a willingness, if permitted by reg
ulators or given transitlike subsidies or both, to provide) group-ride service, it is 
likely to require intensive reconsideration. 

This will be increasingly the case as aggrieved taxi operators can point to cases 
throughout the country in which transit agencies have contracted with taxi companies 
to provide paratransit services. It bears note, finally, that, whereas most disputes 
involving competition between conventional transit operators have involved partially 
duplicative service on separate (though parallel) routes, taxi and transit companies 
typically have franchises that directly overlay one another, i.e., both can plausibly 
lay claim to precisely the same turf. 

In short, the emergence of paratransit poses the issue of taxi-transit competition 
in a direct manner; it brings into question the legal and policy definitions of the term 
"transit" that have guided federal policy during the past dozen years; and it raises a 
host of extremely difficult questions about how to integrate taxicabs into transit plan
ning, transit subsidy policy, and publicly subsidized competition. 

PARATRANSIT AND CONVENTIONAL TRANSIT 

Demand-responsive transit, as a subcategory of paratransit, does not in principle 
pose significant challenges to federal policy regarding competition among transit ser
vices. Van-pool and special services, however, do pose some intriguing issues, and 
it is on these that I shall focus in this section. 

Van-pool service in its "pure" form is organized by an employer for his or her own 
employees, uses vehicles owned or leased by the employer (generally, with a carrying 
capacity of 7 to 15 passengers), and uses drivers who are themselves commuters. 
Driver compensation is typically in the form of free-fare commutation, the right to 
vehicle use evenings and weekends, and retention of the fares above a specified num
ber. There is increasing interest, however, in "third-party" van-pool service, or
ganized by others than employers or organized by one employer (e.g., in an industrial 
park) on behalf of many. Insofar as such third-party services partake of the other 
van-pool characteristics, they are a cross between van-pool and subscription bus ser
vices as generally understood. 

The greatest successes of van pooling to date have been to large single-employer 
locations relatively poorly served by transit; and the riders have been predominantly 
long-distance commuters who were among those working at these locations with the 
least opportunity to commute by transit. The potential of van pooling to compete di
rectly with transit cannot be denied, however, and this potential may have to be ad
dressed by public policy to the extent that public funds are used for the promotion or 
subsidization of van pooling and that third-party van operations are held to be subscrip
tion transit services, partaking more of the character of regulated common carriers 
than of private car pools or of services provided by private employers for their own 
employees. 

FEA and FHWA officials view ride-sharing options, from car-pooling to third-party 
van service, as the most promising low-cost opportunities to reconcile energy conser
vation and several other public objectives (e.g., pollution control, congestion relief, 
greater economy in the transportation system) with the proclivities and life-styles of 
the American people. They see potential competition with mass transit as a peripheral 
issue and any involvement with local transit agencies as likely to be counter-productive. 
Their disposition is to urge elimination of the regulatory impediments to ride sharing 
and to confine the public role to one of promotion and technical assistance. They see 
no need for direct public subsidy, for ride-sharing costs are low even when vehicle 
depreciation is taken into account. The need, they feel, is simply to spark widespread 
interest in the idea, to create a favorable climate of opinion among employers and em
ployees, to show interested providers how to establish van-pool operations, and to 
eliminate outmoded regulations. 

At UMTA, by contrast there is substantially greater concern about potential com
petition. Losses of patronage and rapidly growing deficits are the specters constantly 
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on the transit horizon, and UMTA officials would like to find means of exploiting the 
full potential of ride sharing without compounding these problems. 

UMTA has not been involved to date in regionwide promotions of car pooling and 
pure van pooling. It has rather focused its attention on third-party ride-sharing ar
rangements. Here its orientation is toward having public agencies-either transit 
agencies themselves or other units working in tandem with transit agencies-play the 
organizing role. UMTA officials view this as desirable both to achieve a comprehen
sively planned and coordinated urban transportation system and to ensure that direct 
competition between van-pool and conventional transit services is minimized. 

The main van-pool demonstration undertaken by UMTA to date is in Knoxville. It 
involves 015anization of the van-pool services by the city of Knoxville. It will include 
service into the downtown area, but apparently efforts will be made to avoid serving 
employees who are well-served by existing transit routes. UMTA is currently plan
ning 2 further demonstrations-in Norfolk and Indianapolis-that would entail organiza
tion of the van-pool activities directly by the transit operator. In none of these cases 
does UMTA plan to subsidize the services directly. Federal assistance will be used, 
rather, to provide "front" money for the purchase of vans and for start-up administra
tive and planning costs. 

Special services for the elderly and handicapped present a somewhat more difficult 
set of issues, because they clearly require heavy public subsidization and because Con
gress has already mandated a heavy commitment to them. 

Travel data on the handicapped are lacking, but the elderly, it should be noted, do 
not account for a terribly large percentage of transit patronage-though they themselves 
are more reliant on transit than younger people. The explanation for this apparent con
tradiction is that individuals 60 years of age and older account for only 10 percent of 
all person trips. Thus, despite their relative dependence on transit, they account for 
only 15 percent of transit trips (4, Appendix C, Table 2). Fifteen percent is far from 
a negligible proportion, however-; and the figure is doubtless much larger in those 
many urban areas where transit has ceased to serve a major commuter function and 
is mainly concerned with providing service to transit-dependent groups. 

The problem would doubtless be minimized if special services were provided by ex
isting transit operators. Transit operators have never shown much taste for this func
tion, however, and Congress has now directed that the main program of special ser
vice assistance-section 16b2-channel its resources to private nonprofit entities. Sec
tion 13c labor protection has been suspended with reference to this program, and com
petitive transit operators probably have little hope in most jurisdictions of securing 
compensation for lost business. (Though several suits have been threatened, it seems 
clear that local transit operators have no claims of compensation under federal law. 
Nor do they have a veto over grant applications, despite the fact that UMTA's guide
lines for section 16b2 applications state that they should be accompanied by letters of 
endorsement from the local transit operators. Where the local transit operator re
fuses to endorse an application, the state and UMTA remain free to go forward-and 
they have done so in numerous cases.) 

Problems with section 16b2 may be compounded further if the idea of providing 
special service recipients with taxi vouchers is widely accepted. In Danville, Illinois, 
where an important demonstration of this concept is scheduled to begin shortly, no reg
ular transit service exists. UMTA hopes to mount a demonstration within the next 
year or so, however, that would enable recipients to spend their vouchers on either 
transit or taxi service. A central purpose of such a demonstration would be to deter
mine impacts on the patronage and revenues of each mode. 

UMTA's own approach to voucher programs, then, is one of highly cautious interest, 
restrained by awareness of the competitive issues that remain to be resolved. The 
idea is highly attractive from a recipient standpoint, however (though most general 
policy analysts would prefer a simple program of income maintenance to a series of 
programs distributing vouchers for special purposes, such as food and transportation). 
Thus, like section 16b2, it might well at some point attract a substantial commitment 
of public resources, at the urging of groups representing the elderly and handicapped, 
without positive backing from UMTA or other elements of the traditional transit constit
uency. 
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In short, paratransit innovations raise numerous difficult transit policy issues. 
What types of services should be eligible for public subsidy? What types of public 
action should be viewed as constituting subsidies (e.g., shared-ride promotional, tech
nical assistance, and start-up assistance activities)? To what extent should the vir
tues of comprehensive planning and coordination be sought, by comparison with those 
of the free market? To what extent should government respect the turfs of existing 
service providers, even at the cost of failing to provide adequately for the mobility of 
disadvantaged groups? Where government does play a role in generating competition 
with existing providers, under what circumstances and to what extent should it com
pensate them? 

LABOR PROTECTION 

This is not the place for a full review of the legislative and administrative history of 
section 13c. [An excellent brief study, never published, was conducted in 1971 by 
Wayne L. Horvitz for the U.S. Department of Labor. Another study was that by Jef
ferson Associates (10). In addition, several studies are currently in progress under 
U.S. Department of Transportation contracts.] By way of background to the following 
discussion of section 13c applications to paratransit, however, the following key points 
should be borne in mind: 

1. The essence of section 13c is that no employee shall have his or her conditions 
of employment worsened as a result of federal transit assistance. Where, however, 
such worsening cannot be avoided, affected employees are entitled to compensatory 
benefits no less than those that have evolved pursuant to section 52f of the Interstate 
Commerce Act for the protection of railroad employees. The benefits provided by 
section 52f are among the most generous available in the American economy, but sec
tion 13c specifies that they are only a floor. The Secretary of Labor is authorized, as 
he may deem appropriate, to require more generous protective arrangements. 

2. Section 13c was organized labor's price for enactment of the original mass trans
portation act in 1964. It is abundantly clear from the legislative history that the act 
could not have passed without it. More recently, the provisions of section 13c have 
been applied by Congress in the High Speed Ground Transportation Act of 1965, the 
Rail Passenger Service [Amtrak enabling] Act of 1970, the Juvenile Justice and De
linquency Prevention Act of 1974, and the Nurse Training Act of 1975. In both of the 
latter "human service" acts, the issue was fear on the part of organized labor that 
government might support efforts at de-institutionalization. The point to note here is 
that congressional support for the principle of section 13c-that government money 
should not be used to harm employees-appears today to be more deeply embedded in 
the governmental fabric than ever. 

3. Responsibility for determining that the provisions of section 13c have been sat
isfied rests with the Secretary of Labor, not the Secretary of Transportation. The in
tent of Congress in making this assignment was clearly to ensure that labor relations 
rather than transportation considerations would predominate in the resolution of diffi
cult cases. 

4. Section 13c is silent on the subject of how the "fair and equitable arrangements" 
required to be certified by the secretary shall be arrived at. Building on the legisla
tive history, however, and on the long administrative history of section 52f, the De
partment of Labor has sought to base section 13c determinations wherever possible on 
agreement of the parties. This policy has angered many transit grant applicants, but 
it does appear to be the most reasonable interpretation of the intent of Congress. The 
department has been on much less firm ground, however, in its failure to promulgate 
criteria for section 13c bargaining, because the legislative history seems to be as 
clear on the expectation of criteria as on the expectation of bargaining. 

The Senate Banking and Currency Committee Report on S.6, which became the basis 
for the mass transportation act, stated with respect to section 13c that 
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The Committee does not believe that it is feasible to enumerate or set forth in great detail the pro
visions that may be necessary to assure the fair and equitable treatment of employees in each case. 
In this respect it is expected that specific conditions normally will be the product of local bargain
ing and negotiations, subject to the basic standard of fair and equitable treatment. The committee 
expects that the Secretary of Labor ... will assume responsibility for developing criteria as to the 
types of provisions that may be considered as necessary to insure that workers' interests are ade
quately protected .... 

In his study for the Department of Labor, Wayne L. Horvitz concluded his review of the 
legislative history as follows: 

The legislative history therefore is replete with emphasis on local bargaining as the desirable basis 
for reaching agreement on the substantive provisions that must be included in any 13(c) agreements, 
with the importance of 5(2)(f) as a legislative floor and a mandate to the Secretary of Labor to ex
ercise broad administrative judgement ... "and to develop criteria as to the types of provisions that 
may be considered as necessary .... " 

5, Section 13c applies to "employees affected," not simply to affected transit em
ployees. As a matter of practice, however, the transportation and labor departments 
have interpreted section 13c as applying only to transit employees. 

6. The practical requirements of section 13c have evolved, and become more strin
gent, over time. In the first year or so of the transit program, the Department of 
Labor accepted simple applicant certifications that no employees would be adversely 
affected. Then for a brief period the requirement of bargaining was applied only with 
reference to the employees of a transit organization receiving the federal aid. During 
the legislative history of section 13c, however, Secretary of Labor Willard Wirtz had 
stated that the provision would cover employees of an existing system adversely af
fected by publicly aided competition. In 1967, the department applied this principle 
as its condition for approving a state of New Jersey commuter railroad application, 
and it has been established policy ever since. 

The most difficult question to arise since 1967 has yet to be resolved. It is whether, 
and under what circumstances, taxi employees should be deemed eligible for section 
13c coverage. This issue is discussed further below. 

7. In order for section 13c to apply, it is necessary only that employees be poten
tially affected. It is not necessary to show that they will be affected. Indeed, the nor
mal objective of section 13c bargaining is to ensure that they are not affected in prac
tice. Thus, any determination that a new group of employees may potentially be af
fected by specific types of projects-e.g., taxi employees by paratransit projects
would tend to require their involvement in section 13c bargaining prior to the award 
of all such project grants. 

8. The determination of whether an employee has been adversely affected by a proj
ect is a finding of fact, to be made by an arbitrator. The question of whether a given 
change was caused by the project or by other factors-e.g., changes in general travel 
patterns, fiscal austerity-frequently admits of no definitive answer. The guiding 
principles under section 13c, however, are (a) that the burden of proof is on the grant 
recipient and (b) that the recipient is liable if the project is found to bear any part of 
the blame. In short, where ambiguity is present, section 13c applies. 

9. Transit labor is highly organized and relatively well-compensated. According 
to the American Public Transit Association (11, Table 11), average annual compen
sation (excluding fringe benefits) in the industry totaled $12,849 in 1974 (APTA is cur
rently gathering data on fringe benefits for the first time in preparation for the next 
edition of the Transit Fact Book). Transit earnings are slightly higher than the aver
age for all private sector workers and for all manufacturing workers. They are lower 
than the average for public utility workers (telephone, electric, gas, sanitation, and 
water supply). Surprisingly, these relations have not changed significantly during the 
period since 1948. Considering the economic weakness of transit as an industry, of 
course, and its 38 percent employment decline since 1950 (versus a 70 percent patron
age decline), this maintenance of relative earning position may be viewed as a highly 
successful performance. 
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Taxi employees seem to earn about half as much as transit employees on the aver
age. In 1970, for example, at a time when transit wages nationally averaged about 
$4.90 an hour, a survey (8, Table 1) of 27 taxicab fleet ope1·ations revealed that driver 
commissions average $1.79 an hour. If the commission figure is increased by 15 per
cent of average total receipts per person hour ($4.13) to include tips (both figures ex
clude fringe benefits), the taxi earning figure rises to $2.41. [The average annual 
wage income of transit workers in 1970 was $9,230 (11, Table 11) . I have assumed 
t hat the average employee worked 220 eight-hour day$, plus an average of % hour 
overtime for each day worked, for a total of 1,870 hours. Average wage income per 
hour, based on this admittedly rough estimate, was $4.94. Needless to say, the aver
age base wage was lower than this figure, because some hours were paid at split shift, 
overtime, holiday, and other increased rates. Taxi commission rates are generally 
constant, however, no matter how many hours are worked or when they are worked. 
Thus, the most meaningful comparison is one based on average income per hour 
worked.] 

Let us turn now to a review of section 13c experience with respect specifically to 
paratransit. Transit labor has consistently supported UMTA's activity in support of 
the development of demand-responsive transit. In 1969 and 1970, when UMTA's inter
est in dial-a-ride temporarily flagged, the Amalgamated Transit Union on several oc
casions publicly urged the UMTA administrator to move full speed ahead. The ATU 
viewed dial-a-ride as a rare transit innovation that was labor intensive and as one that 
might (by greatly extending the range of trip types and areas that could feasibly be 
served by transit) greatly increase transit employment opportunities. 

The ATU has not completely soured on dial-a-ride, but its initial enthusiasm has 
given way to extremely cautious skepticism. Existing transit employers have shown 
virtually no interest in dial-a-ride, largely because of its extremely high cost (fre
quently higher than exclusive-ride taxi service) when operated with unionized transit 
labor. Demand-responsive transit has been developing, therefore, primarily outside 
the scope of existing transit, using unpaid labor or labor paid at substantially below 
prevailing transit rates. Union leaders worry that such competition may undermine 
existing labor standards, may drain patronage from existing transit operations, and 
may draw public subsidy dollars away from conventional transit. 

By contrast, the primary concern of federal officials is what the impact of paratran
sit development may be on the scope of section 13c coverage-in particular, on the is
sue of taxi employee coverage. To the extent that UMT A funds are used in support of 
taxilike operations, or of operations that are clearly competitive with taxi service, the 
case for exclusion of taxi employees from section 13c protection is weakened. The 
issue goes well beyond that of how to draw the boundary between transit and nontransit 
common carrier operations, because the decisive test under section 13c is simply ad
verse impact, not definition as transit. 

UMTA's policy to date has been as follows. It has refused to fund the purchase of 
taxis, and it has sought to avoid funding paratransit in ways that would raise new issues 
of labor protection. In both the Haddonfield and Rochester dial-a-ride demonstrations, 
for example, it has employed unionized transit labor, paid prevailing wage rates, and 
gone along with existing work rules except as the unions themselves agreed to minor 
modifications. The Rochester demonstration, run by the regional transit authority with 
regular transit employees, is considered by organized labor as the very model of how 
dial-a-ride should operate. 

Because of its desire to press ahead with paratransit innovation, however, UMT A 
has been unable entirely to avoid setting precedents that may contribute in time to the 
broadening of section 13c coverage. As noted previously, the local taxi company was 
compensated for lost revenue in the Haddonfield demonstration. Shared-taxi operations 
are benefiting from UMTA support in the West Virginia and Danville, Illinois, demon
stration projects. And the Knoxville van-pool demonstration has produced a new land
mark in transit labor protection. 

Section 5 and section 16b2 programs also seem destined to involve a great deal of 
taxilike and taxi-competitive service. UMTA's discretion with respect to what is 
funded under these programs is far less than in the capital grant program. The funds 
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are distributed to geographic jurisdictions by formula, and the basic determinations of 
which services to assist are being made by state and local officials. UMTA can, and 
will, refuse to approve proposals that violate its definition of ''mass transportation,'' 
but it cannot avoid addressing the tough questions of where to draw the bowidaries if 
these are thrust up by the states and localities. 

As noted previously, the first round of section 5 applications includes several pro
posals for support of shared-ride taxi service, and the section 16b2 program will pre
dominantly involve demand-responsive services-some of which are likely to prove 
competitive with existing transit and taxi carriers. Section 13c does not apply to the 
section 16b2 program, and therefore no specific labor protection precedents will be set 
in connection with it. All of these programs, however, are establishing new widerstand
ings of what transit is. If shared-ride taxi and van operations are eligible for transit 
subsidization, one cannot plausibly argue that their employees are ineligible for section 
13c protection. It is just one small further step to agree that shared-ride operations 
with heavily subsidized fares are generally competitive in some degree with transit 
and taxi operations serving the same areas. 

Feder~l officials who think about these matters are as concerned about the difficult 
new substantive issues that would be posed by extending section 13c coverage to ta.xi 
employees as they are about the additional cost that such coverage would entail. The 
most salient of these issues are as follows. 

1. Many taxi drivers are independent contractors. They lease vehicles and pay 
for dispatching services, but then they keep all the revenues they take in. The trend 
in the taxi industry is to extend this mode of operation because (a) it eliminates the 
need to worry about driver cheating, (b) it eliminates the need for certain expenditures 
(e.g., workmen's compensation), (c) it reduces record-keeping requirements, (d) it 
may discourage wiionization, and (e), even if not, it greatly reduces the number of 
bargaining issues. Because it enables them to be their own bosses, apparently many 
drivers like it as well. The problem: There are no section 13c precedents for dealing 
with such an "employment" arrangement. 

2. Many taxi drivers are part-timers who have other jobs, and turnover is high. 
Thus, there is great wicertainty as to the degree of protection they merit-by compar
ison with transit and railroad employees who have a career stake in their jobs-and 
there is bound to be greater difficulty in determining base-period employment circum
stances than in cases involving transit employees. On the other hand, parenthetically, 
it is recognized that some taxi drivers do spend decades at it. 

3. A significant proportion of driver earnings are in tips. These may be widerre
ported on income tax forms, but they are likely to be overreported in section 13c com
plaints. 

4. Because taxi earnings are so much lower than transit earnings and because the 
2 sets of employees are represented by different wiions, prevailing wage rate issues 
are likely to be exacerbated by the inclusion of taxi employees within the coverage of 
section 13c, and jurisdictional battles for new paratransit work may be intense. 

5. Should it once be established that paratransit is competitive with all or some 
categories of taxi service, a fresh look might be taken at the impact of conventional 
transit improvements on taxi patronage. No one knows what such an examination might 
uncover. It is hard to believe, though, that a project like the Washington, D.C., Metro 
will not have some impact on the taxi business. The D.C. downtown minibus demon
stration of 1963-64, with a 5-cent fare, reportedly produced an 18 percent decline in 
taxicab volume along the minibus route (12, p. 31). This is not to say, of course, what 
the impact on taxi patronage was, but it certainly suggests that there was some impact. 
Under section 13c, it is not essential for employees to show that they will be affected 
in order to be eligible for pregrant guarantees against adverse impact. It is only es
sential to show that they might conceivably be affected. 

In short, any future inclusion of taxi employees under section 13c seems likely to 
impose vast new complexity on transit program administration. 

U .s. Department of Labor officials are concerned, naturally, less with what such 
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inclusion might do to the transit program than with the question of what their immediate 
policy should be. An internal department study of taxi-transit relations and of the taxi 
labor force is currently in progress. Interestingly, there is no indication of taxi union 
agitation (let alone legal action) to obtain section 13c coverage. 

Thus far in this section, we have focused on the potential scope of section 13c cov
erage. Let us turn now to a review of key substantive issues with respect to paratran
sit and section 13c. 

It seems generally agreed that representatives of organized labor have 3 main ob
jectives in dealing with paratransit. First, they would like existing transit operations 
to provide the service. Second, they would like the members of existing transit unions 
to have first bidding rights for any new jobs that are created. Third, whether or not 
their own members do the work, they want prevailing union rates and work rules to 
apply lest the positions of their members be jeopardized by cut-rate local competition. 

As noted previously, the easy (which is to say, least controversial) section 13c 
cases involving paratransit have been those in which (a) all 3, or at least the latter 2, 
of these objectives were satisfied-most notably, the Haddonfield and Rochester dial-a
ride demonstrations; or (b) no local transit bargaining unit existed-notably, the Dan
ville taxi voucher demonstration. The other cases of federal involvement in paratran
sit have been dealt with in one or more of the following ways. 

1. A "fence" has been established to demarcate noncompetitive jurisdictions for 
the transit and paratransit modes. In some cases the fence has involved geographic 
boundaries, in others agreement on the specialized type of paratransit service to be 
provided. Two recent examples are the DAST project in Delaware and a special ser
vice for the handicapped and elderly provided by the Tri-County Metropolitan Transit 
District of Portland, Oregon. 

2. Agreement has been sought on the basis of the paratransit operation paying pre
vailing union rates. One example is the Ocean County, New Jersey, area, which is 
attempting to provide new fixed-route and limited demand-responsive service and re
fuses to pay what the unions representing interstate carriers claim is the prevailing 
rate. Another example is occurring in Montgomery County, Maryland, where officials 
refuse to consider high labor rates of the regional transit authority as prevailing. Both 
situations are deadlocked. 

3. The transit bargaining unit has been guaranteed maintenance of its overall em
ployment level during the length of the federally assisted project. The Knoxville van
pooling program negotiated the first section 13c agreement guaranteeing the size of 
the bargaining unit and guaranteeing to maintain existing levels of transit service for 
4 years. 

4. Agreement has been reached to defer the key issues to another day. Union offi
cials do not believe van pooling, for example, should be federally funded. However, 
since it is not a major phenomenon, they have adopted a wait-and-see attitude. 

5. After initial federal action deemed to be exempt from section 13c coverage, Con
gress has amended the law to make section 13c apply to the Model Cities program, 
which was originally not subject to its requirements. Several Model Cities programs 
posed a threat to several transit systems, and section 13c restrictions were written 
into the 1973 amendment to the original enabling legislation. 

6. It has been determined that section 13c currently does not apply. 

The only such program within UMTA is the section 16b2 program of capital assis
tance for the provision of special service to the elderly and handicapped. The section 
16b2 regulations were not promulgated until early 1975, too late for organized labor to 
challenge them in Congress during development of the National Mass Transportation 
Assistance Act of 1974. Labor representatives were angry at the section 13c waiver, 
particularly because they were not consulted about it in advance. Even they are daunted 
by the thought of dealing with the great mass of section 16b2 grant applications, how
ever, and they are reluctant to appear before Congress as enemies of the elderly and 
handicapped. Thus, the current labor posture with respect to section 16b2 is one of 
watchful waiting. 
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Outside of UMTA, the Rural Highway Public Transportation Program (in FHWA) and 
the car-pool and van-pool efforts of FHW A and FEA are beyond the scope of section 
13c. For the moment none of these is perceived to involve significant labor protection 
issues. 

SUMMARY AND CONCLUSION 

The most significant points that appear to emerge from the preceding analysis are the 
following. 

Current law and public policy in the field of urban transportation have been shaped 
significantly by a bimodal conception of urban travel arrangements. Paratransit ser
vices, though varied themselves, have in common that they do not fit neatly within the 
traditional. categories of "public" versus "private" transportation. Consequently, the 
emergence of paratransit as an important category of urban travel arrangements poses 
a host of difficult legal and policy issues. 

The thorniest single issue posed by the emergence of paratransit is the role of the 
taxi in the field of mass transit. The issue is not whether the taxi has an important 
role in urban transportation, nor whether taxis can perform certain paratransit func
tions effectively. It is, rather, whether certain types of taxi service fit within the 
legal definition of mass transit and are thereby entitled to certain rights under federal 
and state law. 

Federal policy has recently been evolving toward the recognition of shared-ride taxi 
service as eligible for assistance under the Urban Mass Transportation Act. There 
are still unresolved questions, however, about where to draw the line within the cate
gory of shared-ride service. A key issue is the amount of discretion that the driver 
may have in deciding when to pick up additional passengers. 

The taxi industry in fact appears to have growing interest in shared-ride service, 
and it already provides a great deal of "contract" or "subscription" group-ride ser
vice. It is al.so increasingly concerned about the potential of subsidized paratransit, 
when operated by others, to drain its revenues. 

It seems clear that paratransit can be highly competitive with taxi service. UMTA 
recognized this in agreeing to compensate the local taxi company for lost business dur
ing the Haddonfield dial-a-ride demonstration. In El Cajon, California, subsidized 
dial-a-ride service operated on contract by a private taxi company appears to have cut 
deeply into regular taxi business. And 2 California courts have recently held that dial.
a-ride service is competitive with taxi service. 

In short, the emergence of paratransit raises a host of difficult questions about how 
to draw the precise boundary between private and mass transportation, about how to 
integrate taxis into transit planning, about the eligibility of shared-ride taxi service 
for transit subsidies, and about public policy with respect to the fair treatment of pri
vate companies harmed by publicly subsidized competition. 

Paratransit also poses significant issues of potential competition with conventional. 
transit. This is particularly so with respect to van-pool and special services. 

The greatest successes of van pooling to date have been to large single-employer 
locations relatively poorly served by transit. The potential of van pooling to compete 
directly with transit cannot be denied, however, and it may have to be addressed by 
public policy to the extent (a) that public funds are used for the promotion or subsidi
zation of van pooling and (b) that third-party van operations are held by regulatory 
bodies to be subscription transit services. 

FEA and FHW A officials, on the whole, seem unworried about potential van-pool 
competition with transit, disinclined to engage in direct public subsidy of van-pool op
erations, and disposed toward concentrating on promotion and the elimination of regu
latory impediments. 

UMTA officials, by contrast, are concerned about potential competition with transit 
and would like to find means of integrating van pooling with transit operations. Whereas 
FEA and FHW A have concentrated to date on regionwide promotion of car pooling and 
employer-sponsored van pooling, UMTA has focused in its demonstration planning on 
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publicly organized van-pool arrangements. Its aims are achievement of a comprehen
sively planned and coordinated urban transportation system and minimization of direct 
competition between van-pool and conventional transit services. 

Special services for the elderly and handicapped present an even more difficult set 
of issues because they clearly require heavy subsidization and because Congress has 
mandated a heavy commitment to them. The major federal program providing assis
tance for such services, moreover, specifies that service must be provided by private 
nonprofit entities rather than by transit or other public agencies. 

Special services will tend to be demand responsive and to compete at least in some 
degree with both ta.xi and conventional transit operations. The problem for conventional 
transit will be compounded if the idea of providing special service recipients with ta.xi 
vouchers catches fire. UMTA has recently awarded a grant to Danville, Illinois, for 
the provision of such service, but Danville has no conventional transit service. So the 
toughest issues of transit-taxi competition in the special service arena have not yet had 
to be faced. They may emerge as quite significant in the relatively near future, how
ever. 

Finally, paratransit has come to be widely recognized during the past year as posing 
the most unsettled issues in the arena of section 13c labor protection. 

Existing transit employers have shown virtually no interest in providing dial-a-ride 
or special services. Demand-responsive transit has been developing, therefore, pri
marily outside the scope of existing transit, using unpaid labor or labor paid at sub
stantially below prevailing transit rates. Union leaders worry that such competition 
may undermine existing labor standards, may drain patronage from existing transit 
operations, and may draw public subsidy dollars away from conventional transit. 

By contrast, the primary concern of federal officials is what the effect of paratran
sit development may be on the scope of section 13c coverage-in particular, on the is
sue of taxi employee coverage. To the extent that UMTA funds are used in support of 
ta.xilike operations, or of operations that are clearly competitive with ta.xi service, the 
case for exclusion of taxi employees from section 13c protection is weakened. The is
sue goes well beyond the question of how to draw the boundary between transit and taxi 
service because the decisive test under section 13c is simply adverse impact, not def
inition as transit. 

UMTA has sought to avoid funding paratransit in ways that would raise new issues 
of labor protection. For a variety of reasons, however, it has been unable to do so 
entirely. Thus, as noted previously, the local taxi company was compensated for its 
losses to dial-a-ride in Haddonfield. Shared-taxi operations are benefiting from UMTA 
support in 2 current demonstration projects. And the Knoxville van-pool demonstration 
has produced a new landmark in section 13c labor protection: guaranteed maintenance 
of the overall level of transit employment, as opposed to the positions of individual 
employees. 

Section 5 and section 16b2 programs also seem destined to involve a great deal of 
taxilike and taxi-competitive transit service. UMTA's discretion with respect to what 
is funded under these programs is far less than in the capital grant program. Though 
it can and will refuse to fund services that violate its definition of mass transportation, 
UMTA will have difficulty in these formula programs steering clear of all projects that 
raise difficult issues of competition. 

Employment conditions in the ta.xi industry are strikingly different from those in the 
transit industry. Thus, it seems likely that any general extension of section 13c cov
erage to taxi employees would impose vast new complexity on transit program adminis
tration. 

In short, paratransit not only poses serious challenges for transit policy makers, 
but it poses some of them in ways that federal officials may be unable to resolve or 
avoid by their own actions. Paratransit is not simply a new opportunity; it is also a 
significant new force. Where it will find its channels in our bimodal framework of 
urban transportation law, policy, and institutions and what the implications will be for 
the cost, quality, and range of available urban transportation services are fascinating 
but currently unanswerable questions. It is essential that they be addressed, however, 
lest they ultimately be answered by drift rather than by conscious negotiation and choice. 
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The role of paratransit has been less than its potential because of the regulatory struc
ture under which it operates, the uncoordinated and fragmented nature of the paratran
sit sector, and the inability (reflecting both the regulatory and fragmentation factors) 
to integrate paratransit modes with each other or with conventional transit. All of 
these problems are institutional in nature. Until they are overcome, paratransit al
ternatives will be unfeasible or illegal in some urban areas and greatly constrained in 
other areas. 

The institutional aspects of paratransit are directly influenced by the role and power 
of the institutions that affect the provision of paratransit service. The primary thrust 
of this paper is therefore on those institutions. They are examined primarily from 4 
viewpoints: planning, funding allocation, regulation, and operations. Shortcomings 
and conflicts with existing institutional arrangements are analyzed, and changes to 
overcome existing problems are proposed. 

IMPLICATIONS OF FRAGMENTATION IN THE PARATRANSIT 
SECTOR 

The paratransit sector is fragmented, uncoordinated, and unorganized. Paratransit 
services typically are provided by small-scale operators with limited capital resources 
and management expertise. Preoccupied with their own operations and short-term 
problems, these operators rarely concern themselves with influencing opinion or policy 
on a regional, state, or federal level. The taxicab and limousine industries have na
tionally based trade organizations, but these organizations have only recently begun 
interacting with the federal government. Paratransit services such as car and van 
pooling, which are not industries in the conventional sense, are seldom organized be
yond a local or regional basis. The paratransit sector, lacking an organized constit
uency, has not w1dertaken lobbying efforts, and so legislators and policy makers are 
largely unaware of the needs and potential of paratransit. 

Government policies and programs respond to and reflect well-organized vocal con
stituencies. While the paratransit sector has been fragmented and unorganized, the 
transit industry has developed lobbies to affect federal financial support favorably ori
ented toward conventional transit interests. 

When the Urban Mass Transportation Administration was first established, its pri
mary objective was to aid existing conventional transit operations. Funds were allo
cated for equipment replacement and the purchase of privately operated transit com
panies by public organizations. Even the limited funds for demonstration projects were 
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allocated almost exclusively for experiments using conventional transit alternatives. 
It is understandable why this funding approach was followed. Privately operated 

transit companies were experiencing mounting deficits, service and equipment were 
deteriorating, and many companies were going out of business. Government funds en
abled these services to continue operation and equipment to be upgraded. With these 
funding priorities it was difficult or impossible for new services to compete for public 
funds. Funding was not available to develop and test innovative paratransit concepts. 

The UMTA funding program was oriented primarily to assist the transit industry 
rather than to improve the many aspects of public transportation. Clearly the 2 ob
jectives are different. Conventional transit plays an important role in the provision 
of public transportation, but by no means the only role. 

A similar problem existed at regional and local levels. Regional and local transit 
and transportation authorities and commissions (hereafter referred to as RTA) were 
created to take over failing private transit companies. The charters of these RTAs 
typically were extremely broad, covering far more than those of conventional transit. 
However, the myriad of problems brought about by the newly acquired transit proper
ties and the necessity to cover ever-increasing deficits forced RTAs to concentrate on 
existing transit operations. Often the RTA became defensive and adapted a protection
ist attitude toward its transit operations. It ceased being an organization concerned 
with broad transportation responsibilities and became a transit operating company. 

This orientation has influenced RTAs in the 3 following areas : 

1. Resource allocation-Funds were allocated to support existing transit operators 
but not providers of other transportation services, particularly paratransit services, 
which were often not included in resource allocation decisions; 

2. Regulation-Regulatory authority was used to prevent competition and introduc
tion of new services rather than to protect the public interest; and 

3. Planning-Planning studies seldom considered paratransit alternatives and were 
often undertaken to justify and favor existing transit alternatives. 

Recent interest in paratransit has developed as a grass-roots movement. Many of 
the most successful systems have been planned and implemented by nontransportation 
professionals. As knowledge of these systems has spread, conventional transit plans 
in many urban areas have been questioned, and alternative paratransit approaches-re
ferred to as community responsive transit, minibus systems, and areawide ride 
sharing-have been proposed. 

New interest has occurred in paratransit at the federal level during the past 2 years. 
Within UMTA, the National Mass Transportation Assistance Act of 1974 encourages 
consideration of paratransit alternatives and provides for the use of section 5 money 
for that purpose. Other federal agencies, such as the Federal Highway Administration, 
Federal Energy Administration, Department of Health, Education and Welfare, and 
Department of Housing and Urban Development, that have urban transportation pro
grams have been responsible for the development of new paratransit systems. At the 
regional level, several progressive RTAs have exercised their broader role encom
passing paratransit as well as conventional transit alternatives (e.g., Delaware Valley 
Transit Authority and Knoxville Transit Authority are actively involved in van-pooling 
programs). However, in spite of this recent progress, most policies, programs, and 
priorities established during the past decade have not seriously considered paratransit 
alternatives. 

ORGANIZATIONAL ROLES 

Policy is effective only if it can be implemented. Implementation requires either a 
"carrot" or a "stick" approach or a combination of both. In the urban transportation 
context carrots have typically been government funds and the ability to allocate those 
resources; the sticks have been regulatory authority to limit, influence, or prevent 
certain services. 
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FWlding affects what can be done; regulation affects what cannot be done; together 
they affect how it can be done. Funding and regulation, the power of urban transpor
tation, greatly influence what planning will be performed, whether developed plans will 
be implemented, and how implementation will take place. Therefore, a critical insti
tutional concern in urban transportation is, Who is responsible for these functions and 
how are they related? 

The planning, fWlding, and regulatory functions should be coupled. Planning without 
funding and regulatory authority lacks clout and is rarely implemented. The impor
tance of coupling planning and funding authority has become more obvious in recent 
years. The coupling of planning and regulation in urban transportation is not fully ap
preciated but equally important. 

Although certain couplings are desirable, others are potentially dangerous. The 
planning, funding, and regulation functions should be separated from operations. Since 
several different operating organizations exist in an urban area, regionwide functions 
such as planning, funding, and regulation should not be vested in any one of these op
erating organizations. Otherwise, potential conflict of interests will exist between 
overall regionwide objectives and the objectives of particular agencies. 

FUNDING IMPLICATIONS 

The recent broadening of UMTA funding programs to include paratransit options will 
have many significant impacts. Most private paratransit operators, particularly the 
taxicab industry, have been divided on the benefits of such public funding. Three 
events recently occurred that changed the attitude of the taxicab industry. First was 
the squeeze on profits in the taxicab industry caused by inflation and the escalation in 
gasoline prices. Taxi companies were unable to obtain corresponding rate increases. 
Second, demand-responsive transportation services were initiated and subsidized by 
public transportation companies. Although these operations represented only a minis
cule portion of service provided by public transit companies, the taxi industry was 
concerned that a threat existed. They felt that either the public transportation com
panies should not provide taxilike service or the taxi industry should also be subsidized. 
Third, operating assistance was introduced in the National Mass Transportation Assis
tance Act of 1974. Although the benefits of capital assistance to the taxi industry were 
debatable, the benefits of operating assistance were clear-cut. 

The potential impact of operating assistance funding for paratransit provided in the 
National Mass Transportation Assistance Act of 1974 is far-reaching. The major 
questions are, How much of that potential will be realized? and How quickly will that 
occur? It is gratifying to see that taxi companies in several urban areas have re
quested operating assistance funds and in a few areas, such as Pittsburgh, these funds 
have been allocated. 

Allocations of operating assistance funds to taxi companies and other paratransit 
providers are certain to increase in the future. However, it is unlikely that many des
ignated agencies will allocate major funds for paratransit since these agencies often 
operate conventional transit service. An understandable bias exists to fund their own 
operations. Disputes relating to funding allocation are certain to develop. Some of 
these disputes will be settled at the local or regional level, but others will no doubt 
end up in the courts. The federal government has clearly stated its intent in the en
abling legislation that private operations and paratransit services are eligible for op
erating assistance. 

New federal requirements, such as having each urban area develop a transportation 
management plan and a data reporting system, represent additional assurances that 
paratransit alternatives will be properly considered. However, the effectiveness of 
these requirements depends on how seriously they will be used in determining funding 
allocations. Many urban areas view such requirements as nothing more than necessary 
paperwork to obtain funds they are certain to receive. Unrealistic promises are often 
made that urban areas are seldom held accountable for. 

Two types of improvement should be made if these requirements are to be effective. 
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First, proposals that a.re clearly unfeasible should not be approved. Second, fWlding 
in additional. yea.rs should be based on how well an urban area used its previous funds 
and fulfilled its pa.st promises. If the promised results did not develop, funding should 
not be approved until the plans a.re revised to be more realistic. 

Availability of federal funds will have a major impact on the development, imple
mentation, and provision of para.transit services. Experiences with state-based fund
ing programs provide the best evidence of this. The states oi Michigan, California, 
and Wisconsin have had transit operating assistance or demonstration programs or 
both for several years. Numerous successful new para.transit se1·vices we1·e initiated 
under these programs. Whereas the conventional. transit lobby is powerful at the fed
eral level, it is less powerful at the state level. Therefore, it is easier for funding 
programs with paratransit options to develop at a statewide level than al a federal 
level. 

Potential. al.so exists at the regional and local levels to develop funding for para.tran
sit alternatives. Cleveland voters recently approved by more than 70 percent a 1 per
cent sales tax increase earmarked for transit, which incorporated a large para.transit 
or ''community-responsive transit'' program. The successful Cleveland referendum, 
containing major service and para.transit components, should be contrasted with recent 
unsuccessful referenda. in Los Angeles and Orange County, where the focus was pri
marily on rail systems. The assumption that approval of a transportation referendum 
requires large fixed-guideway capital investment programs is open to serious ques
tions. 

Besides the obvious benefits of operating assistance for para.transit, there a.re po
tential dangers. Public subsidies can encourage inefficiencies unless adequate safe
guards are provided. Many existing para.transit operations are in financial. difficulty 
because they are poorly managed. Public funds should not be allocated to these oper 
ations unless significant improvements are made. 

The problem of escalating deficits for transit operations is becoming increasingly 
serious. Alternative approaches to providing assistance to opera.ting companies should 
be given consideration. Schemes such as direct assistance to users in the form of 
transportation stamps could result in systems that a.re both more equitable and more 
cost effective. It is unrealistic to imagine that such radical changes will develop ini
tially on a wide scale, but it is quite reasonable to test such approaches in demonstra
tion projects. 

REGULATION IMPLICATIONS 

Para.transit services suffer from both overregulation and underregula.tion. Overregu
la.tion takes the form of restrictive statutes that may impede efficient provision of ser
vice or prevent innovative or integrated service. Underregulation takes the form of 
la.ck of precise legal definition resulting from statutes with anachronistic attributes 
that a.re not flexible enough to deal with innovative concepts. Local ta.xi industry reg
ulations frequently embody the former problem, and the la.ck of regulations affecting 
van pools exemplifies the latter problem. 

Regulation of common carriers (i.e., ta.xis) is generally undertaken in order to pro
tect the public welfare by ensuring adequate distribution (availability) of service, rea
sonable pricing of service (rate sb'ucture), and safe provision of service (vehicle 
safety, driver qualification, liability insurance). Issues dealing wit4 safety a.re gen
erally vested in a state public utility commission (PUC) or a department of transpor
tation, and those dealing with distribution and pricing a.re generally handled on a re
gional or local basis. Unfortunately, these areas are often fragmented between RTAs, 
police departments, and local public utility commissions. The fragmentation of re
sponsibilities leads to the question, "Who's in charge?" 

Regulation issues are particularly important in the provision of para.transit services 
from 2 standpoints: 

1. Existing regulatory structures are often mandated by enabling laws that predate 
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World War II and that conceptually lack a definition of many paratransit alternatives; 
and 

2. The existence of a dual regulatory structure operates to prevent the effective 
coordination and integration of different paratransit and conventional transit services. 

The exclusion of many paratransit alternatives from enabling legislation leaves certain 
paratransit services in a regulatory vacuum. For example, if a private taxi operator 
begins offering sJ1ared-ride service, does he or she need a "certificate of public con
venience" from the RTA? If the same service were to be offered by a private bus com
pany under a different name {Dial-a-Ride); such a certificate would w1doubtedly be re
quired. When does a taxi stop being a taxi and become a bus? Who should regulate the 
provision of publicly offered shru:ed-1·ide services-local PUCs or RTAs? The 2 groups 
generally bring to the regulatory environment markedly different philosophies that sig
nificantly affect the cost, quality, nature, and quantity of service provided. 

Van pooling represents a similar type of problem. Does van pooling constitute a 
for-hire service and, as such, become subject to common carrier insurance licensing, 
route approval, and fare regulations? In Massachusetts, the attorney general's opinion 
was "No," provided the operator did not make a profit; in California the state PUC 
ruled that the operator could charge only for operating costs and that charging of cap
ital amortization costs would place him in a common carrier status. The state trans
portation department disagreed with that decision and filed for a rehearing. Since then, 
the state legislature has passed 2 bills that permit the organization of van pools by in
dividuals and employees of organizations without PUC approval. The problem in both 
states is basically the same: The statutes do not conceptually relate to van pooling and 
are simply not definitive as to legislative intent. The concept did not exist in the minds 
of the legislators who developed the statutes. 

The existing regulatory framework in most urban areas is based on the provision of 
a limited number of service options by a limited number of providers. To satisfy the 
range of different transportation needs with varying levels of service, we should ex
pand both the range of options and the manner in which services are provided. Regu
lation must be compatible with these goals. This has not been the case. Instead regu
lations have discouraged or prevented new services, thus encouraging existing opera
tions to have monopolistic tendencies. Monopolies of any sort, be they public or pri
vate, are generally not in the public interest. 

Conventional "mass" transit implies a service to satisfy mass rather than individ
ual needs; a service that does not offer a high level of service for particular market 
segments and particular travel needs; a compromise service that attempts to serve 
all needs in an adequate manner instead of serving particular needs in an optimal man
ner. Before the major impact of the automobile, conventional transit was sufficient 
since it was the primary or sole travel alternative. This is obviously no longer the 
case. The combined effects of automobile availability, increased affluence, and more 
dispersed low-density urban development dictate the need for personalized forms of 
urban transportation that provide a high level of service. 

As paratransit services develop, much greater attention must be directed towud 
regulatory issues. Planning and transit officials in many urban areas are not totally 
aware of what regulations exist in their areas and how those regulations impact exist
ing and potential services. The federal government has imposed certain planning re
quirements to qualify for federal funding programs; however, no similar requirements 
exist with respect to regulation. In the same way that each urban area must develop a 
regionwide planning framework, each should also be responsible for the development 
of a coordinated and integrated regionwide regulatory framework. At a minimum, each 
urban area should be required to develop process guidelines for regulatory reform. 
The emphasis would be on the regulatory process rather than the content of specific 
regulations since each urban area has unique characteristics that affect its regula
tions. The federal government could assist urban areas by developing model ordi
nances to serve as the basis for the specific ordinances of each region. 



110 

RESTRUCTURING OF ROLES 

Identification of the appropriate regional organization to perform the planning, funding, 
and regulatory functions is an important question. Two types of organizations are most 
obvious: the metropolitan planning organization (MPO) or the RTA. Each has certain 
advantages and disadvantages. 

An RTA can effectively play the role if it is able to switch its primary orientation 
away from the operation of conventional transit services to broader areawide concerns. 
Such a change in orientation will take time and, in many cases, might be unrealistic. 
The principal advantages of the MPO are its lack of involvement in transportation op
erations and its broader concern for the relation of transportation planning to overall 
areawide planning. The principal disadvantages are that, typically, the MPO is con
cerned primarily with broad policy planning and rarely with detailed project planning 
and implementation. Often, transportation pla!ming is not its highest priority with re
spect to other planning activities. Many MPOs have experienced recent shifts from 
long-range master plan development to shorter range incremental plans.. MPOs are 
becoming more involved in the transition from planning to implementation. Assump
tion of funding allocation and regulatory roles in urban transportation is appropriate 
in this changing orientation and should be encouraged. 

In smaller urban areas lacking MPOs or RTAs, state transportation departments 
can assume a primary role in funding allocation and regulation. This approach is con
sistent with the new UMTA legislation, which has the states allocate operating assis
tance money to smaller urban areas. 

Regardless of whether the state, the MPO, or the RTA takes the lead on planning, 
funding allocation, and regulation, some changes are necessary in the relation be
tween RTAs and other operators. A primary role of the RTA should be to ensure that 
an integrated system of various services is provided in the urban area. The challenge 
is to develop combinations of services that are compatible with respect to service 
quality and complementary with respect to system use. System and service compo
nents should be integrated in a balanced manner that satisfies customer demands, pro
vides for customer choice of different service levels at different costs, and uses the 
various system components in a highly efficient manner. The concept of an integrated 
system does not imply a single operating agency. Many different services can be 
offered by different transportation providers, both public and private. It is entirely 
reasonable to achieve system coordination and integration while maintaining the inde
pendence of various operators. 

The RTA can play a critical role in coordinating these individual services. The co
ordination would include accepted techniques such as issuing information, maps, and 
schedules for all operations; undertaking marketing and promotion programs; encour
aging intermodal coordinated transfers among different operators; and developing pric
ing policies that encourage the combined use of service provided by different operators. 

Other means of coo1·di11ation that impact paratransit services are possible. Cen
tralized computer control systems offer a potential for coordinating what (heretofore) 
have been independent services. A single centralized control center operating with a 
comprehensive data base of travel requirements for an entire region could simulta
neously control a number of different paratransit services operated by a variety of 
public and private operators: taxis, demand-responsive and subscription services, 
jitneys, van pools, car pools, and multiuser automobile services (also referred to as 
public automobile services). A single centralized control brokerage system with the 
comprehensive knowledge both of travel needs and of multiple service options would 
offer an unprecedented potential for the development of an efficient, integrated trans
portation system with multiple components, options, and alternatives. Note the dis
tinction here between a single organization such as an RTA that could coordinate all 
paratransit operations and many organizations, both public and private, that could op
erate the various services. 

Coordination of different paratransit and transit services by the same organization 
is desirable for 2 reasons. First, adequate multimodal operations for trips involving 
both paratransit and transit components would be ensured. Second, adequate phasing 
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from lower productivity paratransit services to higher productivity transit services 
would be provided. Paratransit is a valuable tool for new transit services. As demand 
builds for a paratransit service, consideration should be given to the partial or total 
substitution of a transit type of service. For example, in an area initially served by 
demand-responsive transportation, analysis of demand patterns may indicate corri
dors with high enough demand to justify one or more conventional bus lines. This in
cremental planning approach is often more rational than trying to assume beforehand 
the optimum routes, schedules, and stops of a new fixed-route bus line. 

An example of how integrated services with different operators could function is the 
Allegheny Airlines Commuter System. More than 10 small commuter operators have 
entered into contract with Allegheny Airlines to augment line-haul service provided by 
Allegheny. The customer using one of the commuter lines perceives that he or she is 
flying with Allegheny and uses the Allegheny computer reservation system. Flights 
are listed in the Official Airline Guide, and Allegheny personnel transfer luggage to 
connecting flights. These services are normally not available to a commuter airline 
service . 

In many cases, Allegheny uses the commuter service technique as a way of re
placing inefficient line-haul service. The Allegheny Commuter Airline report of 1973 
stated, ''In nearly every city where Allegheny Commuter Service is introduced, flight 
frequencies double, triple, and even quadruple those previously provided by Allegheny 
Airlines with larger 50 -passenger aircraft.'' But Allegheny does not choose to oper
ate the commuter lines. It recognizes that a carrier oriented toward medium-distance, 
line-haul travel is not necessarily the best carrier to provide short-haul commuter 
service. Allegheny does, however, provide the coordination role, as stated in the 1973 
report: ''Commuter flights are scheduled to connect with flights operated by Allegheny 
and other major airlines at hub terminals. Convenient, high frequency connecting pat
terns have increased passenger boardings at commuter cities dramatically compared 
with traffic prior to replacement by Allegheny Commuter service.'' 

Coordination of urban transit services is of course far more complex than the Alle
gheny example. Each of the urban transportation services (e.g., transit, taxi, limou
sine, and specialized services) has acted in the past as a separate culture with its 
own procedures and traditions. Thus, there is wide variation in how these industries 
are structured and function. 

Possibly the greatest variation exists with respect to labor arrangements. Since 
all paratransit services are labor intensive, the manner in which the service is pro
vided and, in particular, the role of the driver have significant impacts on the cost of 
service. For some services such as car pooling, van pooling, and car rental, the 
driver is one of the passengers who is providing an "in kind" service. Those ser
vices using a for-hire driver have considerable variations with respect to salary scale, 
method of compensation, and work rules. Transit companies have union drivers with 
base wage rates falling generally within the $ 5 to $ 7 per hour range, generous fringe 
benefits, and strict work rules that prohibit the use of part-time employees. Taxi 
companies lease vehicles to drivers to use nonunion drivers on a commission basis, 
are usually not bound by strict work rules, and often make liberal use of part-time 
drivers. Many specialized transit services rely on volunteer drivers who receive 
limited or no compensation. 

As a result of these differences, paratransit services operated by transit compa
nies generally cost considerably more than similar services operated by taxi compa
nies; but taxi companies often suffer from poorly skilled drivers and high turnover 
rates (a labor turnover of 300 percent per year in the taxi sector is not uncommon). 
Public service organizations providing paratransit service frequently have problems 
because the volunteer drivers are not always reliable. 

The labor situation is extremely complex, often generating strong emotional reac
tions. Organized labor is viewed with suspicion and frequently blamed for preventing 
new paratransit services because of unrealistically high wages or unrealistic work 
rules. Considerable wage increases might make certain viable paratransit services 
unfeasible. However, many of these "viable" services are currently operated in a 
substandard manner because of the low wages and the type of drivers being attracted 
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at those wages. The poor service provided by the existing drivers may likely result 
in a decline and possible elimination of service. 

Furthermore, the impacts of productivity on economic viability are greater than 
the impacts of the driver wage. For example, examination of operational demand
responsive systems reveals that wage scales vary by a maximum factor of 3 but pro
ductivities (people/vehicle/hour) vary by a factor of 5 or greater (1). 

Many labor difficulties arise from presupposing labor opposition and approaching 
labor unions with suspicion and mistrust. Several recent experiences, such as the 
Rochester demand-responsive project and the Knoxville van-pooling project, demon
strate that, if the labor union is involved from the beginning and treated with respect, 
reasonable arrangements can be developed. In both of these cases successful arrange
ments were made under the Urban Mass Transportation Act of 1964 by transit compa
nies for paratransit services. 

Many real labor problems do exist. Escalation of wages is of concern to the entire 
transit industry, not just to paratransit. Work-rule arrangements for transit are often 
restrictive and pose major problems when applied to paratransit operations. Unions 
should realize that there are basic differences between providing transit services and 
providing paratransit service. In the same way that there are different work rules 
for transit drivers and mechanics there should be different work rules for transit and 
paratransit drivers. 

We tend, however, to exaggerate these labor problems and thus establish potential 
conflict situations between labor and management. Coordination of transit and para
transit services does not imply similar labor arrangements for all services. As in 
all problems involving the assimilation of different cultures, patience, time, and un
derstanding are required. Paratransit is a melting pot of different labor approaches 
where gradual assimilation will occur while fundamental differences remain. 

EXPERIMENTATION AND IMPLEMENTATION 

Because of many existing institutional constraints, introduction of paratransit services 
may be a difficult and time-consuming process. We cannot realistically expect an op
timal integration of transit and paratransit services to occur quickly. The following 3 
stages of development are most probable. 

1. Separate systems. Paratransit services will be provided in areas where there 
is little or no conventional transit service. 

2. Combined systems. Paratransit services will augment existing conventional 
transit in a complementary manner (e.g., feeder systems to line-haul transit). How
ever, few changes will be made to conventional systems to reflect the available para
transit options. 

3. Integrated systems. A basic restructuring will occur where conventional ser
vices are modified and combined with paratransit services in a coordinated manner. 

The process of innovation is a slow one. Currently we are somewhere between levels 
1 and 2 above. One would anticipate at least a decade before level 3 is achieved. 

The time delay is a function not of technical shortcomings but of institutional con
straints. New institutional and organizational arrangements must be tested to estab
lish their validity, and the results must be disseminated to encourage widespread use. 

The benefits derived from testing new paratransit concepts can be considerable. 
Since most paratransit concepts require a low capital investment and no construction, 
they can be implemented quite quickly. More important, they can be modified or dis
continued just as quickly. The results of various state-funded programs in Michigan, 
California, and Wisconsin demonstrate how modest investments in new service con
cepts and institutional arrangements can have significant payoff. 

Since the major investment in urban transit is increasing at the federal level, the 
role of the federal government with respect to funding is key. Although large amounts 
of operating assistance funds are available for paratransit services, allocation of 
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these funds for paratransit experimentation will proceed somewhat slowly for reasons 
stated in this paper. 

The UMTA Service and Methods Demonstration Program has placed a major em
phasis on exploring new institutional arrangements and new service methods, many of 
which have paratransit components. That program is an outstanding example of how 
the federal government should foster innovation. However, funding available to that 
program is minimal in comparison to the overall federal financial commitment to 
public transportation. Funding of the Service and Methods Demonstration Program 
should be greatly increased so that major experiments can be undertaken. Several 
different experimental approaches are appropriate. 

1. Improvements in accepted service concepts. Certain paratra.nsit services such 
as taxicab and limousine services have been provided for many decades. Significant 
service and productivity improvements can be realized through institutional and regu
latory reform and the introduction of technological innovations (e.g., improved commu
nications systems, automated dispatching, and automatic vehicle monitoring systems). 

2. Expansion of promising new concepts. Car pooling, van pooling, and many 
forms of demand-responsive transportation have only recently been implemented. 
Major expansion of these services should be undertaken on a national basis. 

3. Experimentation with untested concepts. New rental car concepts such as multi
user automobile systems and alternative means of providing service such as legalized 
coordinated hitchhiking and transportation brokerage schemes should be tested. 

SUMMARY 

To fulfill its potential role, paratransit must overcome many existing institutional con
straints. The paratransit sector suffers from fragmentation; operations are extremely 
small with limited capital and management expertise. Few organized groups of para.
transit operators exist, and no organized constituencies or lobbies have developed. 
The paratransit sector, therefore, has been largely ignored or constrained by govern
ment organizations at all levels. 

Technological advancements will impact and improve paratransit services; however, 
the primary improvements needed are institutional rather than technological. Regula
tions that are outdated, conflicting, and inconsistent must be updated. Regulatory 
authority must be used as intended-for protection purposes, not constraining purposes. 
The regulatory, funding allocation, and planning functions should be closely coupled but 
separated from operational functions. 

Paratransit has been described as a bridge between conventional automobile and 
conventional transit. Certain concepts such as taxi and car pooling have developed 
from the automobile end of the spectrum, and other concepts such as subscription bus 
service have developed from the opposite extreme. As the continuum of service con
cepts develop and there is movement from each end of the spectrum toward the center, 
certain conflicts are inevitable. Two major cultures, privately operated taxi compa
nies and publicly operated transit companies, that have previously operated indepen
dently and differently must now learn to understand each other's environment and work 
together. However, to view the problem as simply as taxi versus transit or public 
versus private is naive. Paratransit provides the opportunity both to increase avail
able options with respect to the service that is provided and to allow more of a free 
market situation to develop. With new and improved institutional and regulatory frame
works, the mix of service can be successfully integrated-at one level by interfacing 
paratransit services with each other and at a higher level by interfacing paratransit 
with conventional fixed-route transit in a complementary manner. 
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This paper discusses regulations that affect paratransit applications. The focus is on 
the institutional changes necessary to foster the development of paratransit, and a spe
cific approach for accomplishing those changes is outlined. 

REVIEW OF PROFILE OF REGULATORY FRAMEWORK 

This review of the profile of the regulatory framework includes consideration of (a) 
rationale and justification for regulation, (b) determination of who is to be regulated, 
and (c) profile chart of the regulatory framework including regulators and their char
acteristics and areas subject to regulation. 

Rationale and Justification for Regulation 

Legislators at various levels of government have mandated that the use of public high
ways to transport passengers for pay is a public interest business. The result of that 
position has been the establishment and promulgation of a myriad of laws and ordi
nances concerning the use of roads and highways. 

One can sense the intent and attitude of the legislators in the following language of 
the regulations of the Public Utility Commission of California (1): "It is the purpose 
of this [provision] to preserve for the public full benefit and use of public highways ... 
to secure to the people safe, adequate and dependable transportation by carriers upon 
such highways, and to secure full and unrestricted flow of traffic by motor carriers 
over such highways which will adequately meet reasonable public demands by providing 
for regulation of all transportation agencies with respect to safety of operations and ac
cident indemnity so that safe, adequate, and dependable service by all necessary trans
portation agencies shall be maintained in the full use of the highways preserved to the 
public.'' 

Determination of Who Is to Be Regulated 

When a state or local regulatory unit assumes jurisdiction over a transportation pro
vider, it generally does so "over services where a motor vehicle and driver are used 
on a for-hire basis in the transportation of persons and b~gage over either a fixed or 
variable route" (~). The determination of jurisdiction over the provider is generally 
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Table 1. Profile chart of regulatory framework. 

Areas Subject to Regulation 

Rates Licens-
and Insur- Equip- ing and Account- Entry 

Regulatory Body Fares ance ment Drivers Route Taxes Fees ing Control 

Federal 
Interstate Commerce Commission x x x x x 
Federal safety standards x 
Airport commission x x x x x x x x 

State 
Public utility commission or 

state corporation commission x x x x x x x x 
Department of motor vehicles " x x 
Airport commission x x x x x x x x 
Secretary of state x ·X x x x x x x x 
Department of transportation x x x x x x x x x 

County 
Department of motor vehicles x x x x 
Public utility commission x x x x x x x x 
Airport commission x x x x x x x x 
Department of transportation x )( x x x x x x x 

City 
Department of motor vehicles " x x x x 
Police department x x x 
Taxi commission x x x x x x 
Airport commission " x x x 
Department of transportation x x x x x x x 

Joint metropolitan commission 
Port authority x x x x x x x 
Area transit commission x x x x x x 
Airport commission x x x x x 

Note: x indicates the area that is subject to regulation by the regulatory body. 

legislated and, although the general areas subject to regulation are normally set forth 
in such legislation, such provisions are often vague and ambiguous. Consequently, any 
entity conducting a business that fits the above description is generally construed to be 
regulated. Normally, the criteria used to distinguish who should be subject to the re
spective regulations are based on a determination of passenger capacity, route designa
tion, and service territory. 

Profile Chart and Regulatory Framework 

A profile chart reflecting the various types of regulators and the areas they may regu
late is given in Table 1. Nine general areas are subject to regulation by any or all of 
5 levels of government, which may operate through as many as 20 agencies or d,epart
ments. 

The Regulator 

The job of the regulator is to promulgate and enforce the regulations that have been 
legislated. Practically everybody concerned with roads and highways has provided 
some input into the myriad of laws and ordinances either formally through the develop
ment of the legislation or informally through practice. In most instances, the various 
regulatory bodies are separate and distinct entities and operate with a high degree of 
autonomy in the territory that they govern. In fact, most of the regulations that they 
promulgate and enforce were legislated without due consideration and knowledge of the 
jurisdiction and regulatory powers of other regulatory bodies. 

The consequences of these conditions are reflected in the following characteristics 
that are common to regulatory agencies: 
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1. Lack of rmiformity in areas related to definition, jurisdiction, vehicle standards, 
reporting requirements, and enforcement; 

2. Legislation that often contains ambiguous language; 
3. Highly individual and subjective interpretation and application of regulatory re

quirements; and 
4. Willingness to acknowledge the shortcomings of the system and the general in

terest to do the best job possible with what they have been given. 

In those instances where legislators have attempted to respect the jurisdictions of reg
ulatory bodies, the distinctions set forth in such legislation are generally based on pas
senger capacity, route designation, or service territory. 

Areas Subject to Regulation 

The principal areas subject to regulation and the matters on which regulatory bodies 
normally focus include the following. 

1. Rates and fares. The regulatory body must protect the public interest and is, 
therefore, interested in monitoring the (a) amount charged to the public, (b) quality of 
service, and (c) reasonableness of compensation. The control over the rates and fares 
is exercised by requiring either the filing of rates and fares for information purposes 
or the filing of rates and fares by way of application for approval of changes. Nor
mally, the basis of approval or rejection of rates is related to the maintenance of a 
predetermined rate of return. In most instances, the fares of the carriers who oper
ate on fixed routes are more closely scrutinized. That condition also prevails where 
the rate is determined on a passenger basis rather than on a charter group basis. 

2. Insurance. Normally, the regulatory body stipulates a minimum level of insur
ance coverage in the areas of liability, collision, and property damage and requires 
some evidence of such coverage. For instance, the California Public Utility Commis
sion sets forth rules requiring that certain carriers of passengers provide adequate 
protection against liability imposed by law on such carriers for the payment of damages 
for personal injuries, including death resulting therefrom, and damage to or destruc
tion of the property. In most instances, private operators will arrange insurance cov
erage greater than that required by regulatory bodies. 

3. Equipment. A basis commonly used by regulatory bodies to distinguish various 
services and to determine jurisdictional control is the passenger capacity of the vehicle. 
Often, the passenger capacity is a criterion for classification and as such can trigger 
a further degree of control related to vehicle specification, safety standards, and color. 
Vehicle specifications and safety standards may include requirements related to factors 
such as the number of doors on the vehicle, warning lights, and adherence to federal 
safety standards. 

4. Drivers. The most common element of regulation over drivers is related to 
driver licensing. In some instances, a driver must pass both a written test and a road 
test if a specific designation such as chauffeur is required on the license. In most in
stances, the operator will independently require a physical examination and some rec
ord of former employment and driving experience (i.e., accident experience and traffic 
violations). 

5. Routes. Control over routes is generally restricted to the common carriers 
operating on fixed routes pursuant to a certificate of public convenience and necessity. 
In that instance, the exercise of control may include a review of the proposed method 
of operation, proper inspection of the vehicle, a detailed description of the route, and 
fares related to the movement of persons along that route. In the area of variable 
routes, control is normally limited to the description of bormdaries within which per
sons can be picked up and discharged at any point. 

6. Licensing and taxes. Normally, the public transportation carrier or operator 
or both must be properly licensed and registered as such with the regulatory body and 
further must make visible such licensing and registration through a tag, permit, or 
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markings on the vehicle. 
7. Fees. It is not uncommon for a public utility commission or regulatory body to 

impose a fee or tax on public vehicles operating over defined regular routes. In most 
instances, those public vehicles operating on variable routes are not subject to a joint 
metropolitan area authority or airport commission. 

8. Accounting. A regulatory body that exercises a high level of control will often 
require that operating and financial statements be filed in a form and format it pre
scribes. In addition, it retains the right to audit the records of the operating entity. 
The extent to which there is an accounting requirement is generally proportional to the 
extent of control of the other areas that are subject to regulation. 

9. Entry control. Entry control generally relates to the number of vehicles, fi
nancial responsibility and fitness of proposed operator, and monopoly atmosphere with 
respect to service territory. In most instances, the degree of control exercised is 
greater with airport commissions and the regulatory bodies of public transportation 
operators traveling over defined, fixed routes. There is no common degree of en
forcement of such control, and the control over factors such as the number of vehicles 
is normally exercised at the city and county levels. 

REVIEW OF PROBLEM AREAS 

Various private carriers have learned to operate under the respective governing bodies 
in accordance with the promulgated regulations. The discussion here is based on a re
view of the regulatory framework in relation to paratransit modes and the provision or 
lack of provision of adequate treatment under the existing regulatory framework for 
such modes. In that connection, the problems are of a practical rather than of a struc
tural nature. They include 

1. Lack of uniform definition with respect to classes of ground transportation, 
2. Lack of uniformly acceptable nomenclature, 
3. Lack of definition of boundaries in matters of jurisdiction, 
4. Lack of commonly defined areas subject to regulation, 
5. Lack of uniformly acceptable degrees of regulatory control, 
6. Lack of common purpose and constituency of the regulatory bodies and the legis

lative entities responsible for establishing laws and ordinances, and 
7. Lack of proper definition of the public interest. 

The extent to which these problem areas represent either barriers to the development 
of paratransit or new problems created by the emergence of paratransit modes is sub
ject to arbitrary judgments and will undoubtedly be influenced by whether one is a reg
ulator or a provider of paratransit services. 

Items 1 and 2 deserve consideration as a result of the emergence of the new modes 
of paratransit. For instance, rental cars and car pools have never been construed to 
represent a form of mass transportation. As a matter of fact, both of those modes of 
transportation are not far removed from private transportation, which is not defined 
as a business affected with a public interest beyond the matter of appropriate licensing 
and taxes. Further, terms such as taxicabs, hack, jitney, limousine, van bus, bus, 
omnibus, and charter bus are commonly defined more in terms of the type of service 
they provide to the end user than in terms of the language of regulations. One may 
properly inquire as to the distinction between a taxicab service that is provided via 
radio and a dial-a-ride service that uses a station wagon equipped with a radio. One 
might also question the difference between the dial-a-ride vehicle that has a passenger 
capacity of 8 or more persons and a limousine that has a similar passenger capacity 
and operates on a demand-responsive basis via radio. 

Modifying existing regulations will require a fundamental understanding of the nature 
of problem areas in items 6 and 7. Because of the different levels of government in
volved with the respective regulatory bodies, any effort to make changes that affect 
any one of them becomes a political issue by nature. Further, any modification or 
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change that could be construed to be substantial in nature would certainly require a re
view of the definition of what efforts are truly in the public interest. 

Items 3, 4, and 5 were considered problem areas by various practitioners long be
fore the emergence of paratransit. The degree to which items 3, 4, and 5 may be con
sidered to represent barriers or obstacles to the development of paratransit will vary 
substantially depending on one's perspective. For instance, a taxicab operator may 
view an acceptable degree of control quite differently from a dial-a-ride operator or 
a limousine operator. Also, one taxicab operator may have a different view from 
another depending on the regulatory body and the areas of regulation under which they 
operate. Most common problem areas fall under the categories of areas of regulation, 
matters of jurisdiction, and the degree of regulatory control. 

The following observations are made in regard to item 3. In the area of rates and 
fares, some problems arise as a result of a state body adhering to traditional ap
proaches to rate determination without considering local factors. For example, a 
state public utility commission sets the fares on all types of transportation including 
taxicabs, limousines, and buses. The persons who determine the appropriate rate 
and fare structure are located in the state capital and generally make judgments based 
on a formula related to the collected input of all the cities and counties. The formula 
is based on maintaining a rate structure balance among the different classes of services 
throughout the state. Consequently, a fare increase request prompted because of con
ditions related to climate, road care, service territory, or peculiar equipment re
quirements tailored to an end user is not given adequate consideration. The state 
has an interest in maintaining control over its regulatory function for it imposes a 
levy on the providers of transportation based on a percentage of their income. Al
though a local authority may be more knowledgeable with respect to local conditions 
and therefore better able to administer an equitable rate review, the state is not in
clined to relinquish such authority because of the loss of the revenue source. As a 
practical matter, experienced carriers are aware of this situation and circumvent the 
problem of distance and firsthand knowledge through measures such as persistent cul
tivation and programming of the decision makers. 

In regard to item 4 and problems related to the lack of uniformity in areas subject 
to regulation, an excellent example can be found in the matter of "standards" and "ac
ceptable modification of standards" used in setting forth vehicle safety and other speci
fications. Often, low passenger capacity vehicles such as limousines and vans are re
quired to meet standards developed for substantially higher passenger capacity vehicles 
such as buses. The principal reason for such requirements arises as a result of a lack 
of established standards for a vehicle capacity of more than 6 and fewer than 18 or 20 
persons. 

In regard to item 5 and problems related to the lack of uniformity in the degree of 
regulation, there is a lack of uniformity with respect to form and degree of enforce -
ment. 

CONCLUSION 

Some institutional changes could facilitate but are not necessarily needed to foster the 
proper development of paratransit. The principal areas that require further review 
are the jurisdictional matters, the areas that are subject to regulation, and the degree 
of enforcement of such regulations. Any meaningful study will have to be based on an 
analysis of the circumstances that exist within specific levels of government and states. 
Because the problems that have been highlighted are not necessarily applicable at all 
the regulatory levels, any effort to alleviate the existence of specific problems will 
have to be undertaken on a local rather than a national level. 

Furthermore, the prospects for radical changes are not bright, for any attempt to 
forge a change will require the support of diverse and conflicting interests. 
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RECOMMENDATIONS 

The options available to facilitate the development of paratransit can be divided into 3 
general categories. 

1. Substitute new regulations for all existing regulations; 
2. Modify existing regulations where appropriate; and 
3. Defer any attempt to eliminate or to modify existing regulations and foster dis -

cussion of ways to alleviate problems that impede the orderly and timely development 
of paratransit. 

Obviously, the first option is not a practical one. Any effort to modify existing 
legislation requires extensive personal and financial resources to communicate with 
all the various regulatory bodies and to assist in the development of the support re
quired for legislative or policy changes. Therefore, the second option is also not 
practical. 

Only option 3 warrants consideration. The following measures represent an effec
tive start in stimulating an interest in the institutional changes in the regulatory frame
work that are prerequisite to fostering the development of paratransit: 

1. Develop and establish guidelines with respect to matters of jurisdiction; 
2. Develop and establish guidelines with respect to appropriate areas that ought to 

properly be subjects of regulation; 
3. Develop and establish guidelines with respect to appropriate mechanisms for 

effective control and regulatory enforcement; 
4. Develop and implement programs to properly promulgate information with re

spect to regulatory structure, potential problem areas, and recommendations for re
view by regulatory agencies and legislative bodies; and 

5. Develop recommendations with respect to acceptable equipment standards, driver 
qualifications, and insurance coverage. 
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Private Carriers and 
Urban Transportation 

Workshop 3 Resource Paper 
Robert E. Samuels, Yellow Cab Company 

It is evident to those of us in the industry that change in the method of providing trans
portation to the public has been needed for many years. If the need was evident, why 
did change fail to occur? Now, as mass transit declines, the change is an absolute 
necessity if urban communities are to survive. Paratransit seems to be the best avail
able mechanism toward which to direct that change. 

CURRENT ROLE OF PRIVATE CARRIERS 

Paratransit and Mass Transit 

Public transportation is now divided into 2 modes: mass transit and demand-responsive 
transit. In the past, virtually all forms of public transportation were privately owned 
and operated. Mass transit provided transportation along fixed routes, had regulated 
rates, and was required to provide service wherever needed, whether profitable or not. 
Demand-responsive transportation operated as a private corporation. The requirement 
that rates be set at a profitable level made public financing attractive, while franchise 
arrangements made public financing possible. From the middle of the nineteenth cen
tury to the present, mass transportation has gradually become publicly owned through 
public subsidy, and demand-responsive transportation has remained privately owned 
and operated. 

The demise of mass transit was largely brought on by political forces (low rates of 
fare were attractive to the riders who were also the voters) and uneconomic labor rules, 
both of which made a profitable operation impossible. The result was a default in public 
obligations that made further public financing of equipment impossible. Demand
responsive transportation providers managed to delay the onset of the effects of the 
same conditions that destroyed mass transit. 

Perhaps it would be fruitful to consider the possibility of halting this change of di
rection by combining the dissimilar conditions noted above: requiring demand
responsive transportation providers to carry passengers who need the service, even 
though the trip may not be financially profitable, and subsidizing either the rider or 
the carrier to the extent that individual and public need requires. 

The role of providers of mass transit public passenger transportation in the past 
was greater than that of carrying passengers from one point to another. Thus, with 
no public subsidy even considered, service sufficient to meet the requirements of pub
lic convenience and necessity was expected and, in capital-intensive forms of trans-
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portation, the quid pro quo for unprofitable forms of service was the franchise. Demand
responsive forms of transportation were not so regulated, and otherwise unprofitable 
service was rendered profitable by increased charges. 

In the past, the definition of the role of each form of transportation was simplistic 
to say the least. But as mass transit became publicly owned and fell into economic bad 
times in which service has been reduced in some places and has totally disappeared in 
others, demand-responsive transportation provided all other service. Private owners 
and operators have continued to provide all other service during this period, but they 
are now in imminent danger of financial trouble. 

If we are at a turning point, that fact should be noted. Is private ownership in the 
public interest? If so, shall it be assured by subsidy to the carrier, to the passengers, 
or to both? The last transit disaster came at the same time that a revolution occurred 
in vehicles. We are surely coming to another crossroads in vehicles. Will that cause 
another financial disaster? The awkward, and indeed dangerous, use of vans for lack 
of a better vehicle presages the arrival of something new in the foreseeable future. 

Private Carriers 

The operators of non-mass-transit public transportation provide all forms of trans
portation service: taxicab, limousine and livery, jitney, non-fixed-route bus (school 
bus, sightseeing bus, airport bus, charter bus), dial-a-ride vehicle, and demand 
jitney. Few provide more than one type of service, and, although their methods of op
erations are quite similar, their fleets range from 1 to several thousand vehicles. 

Services Provided 

Variations in the kind of service provided by private carriers turn largely on the degree 
of privacy desired by the passenger first hiring the vehicle, the capacity of the vehicle, 
and the control over the points of origin and destination of the trip and the route traveled. 

Private, demand-responsive transportation consists of a trip in a vehicle responding 
to the demand of the passenger, who has sole control over the number and identity of 
other passengers, the points of origin and destination, and the route to be traversed. 
The service is usually, but not necessarily, rendered by taxicabs, limousines, and 
liveries. 

Group, shared, or multiple rides in pure demand-responsive transportation lack the 
privacy and control over the number and identity of other passengers and, to a limited 
degree, the route. Generally, a group ride consists of a number of passengers who 
enter the vehicle at one origin point, disembark at one destination point, and together 
pay a single fare. A shared ride consists of a trip in which passengers enter at one 
or more origin points, disembark at one or more destination points, and pay separate 
fares. A multiple ride consists of a trip in which passengers enter at a single origin 
point, disembark at one or more destination points, and pay separate fares. The ser
vice is usually, but not necessarily, rendered by taxicabs, limousines and liveries, 
and demand jitneys. 

Group, shared, or multiple rides in limited demand-responsive transportation con
sist of a trip in a vehicle that is usually (but not necessarily) larger than a taxicab or 
limousine and that (depending on the type of service) may or may not (but usually does) 
come to the origin point of the trip of each passenger in response to his or her demand 
and goes to each passenger's destination point, which may or may not be (but usually is) 
his or her choice. The passengers share the use of the vehicle with other passengers 
not of their choice. The service is usually, but not necessarily, rendered by sight
seeing bus, airport bus, charter bus, dial-a-ride vehicle, and demand jitney. 
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Vehicles Employed 

Obviously there are many practical, but few intrinsic, limitations in the type of vehicle 
that can be used to render any type of demand-responsive transportation. Local regu
lations, however, often make many and varied distinctions. The spectrum of possibility 
extends from vehicles with seating capacity for 3 passengers and the chauffeur to large 
buses. Generally, the services employ the following vehicles. 

1. Taxicab service is usually provided in a vehicle that has seating capacity for no 
more than 6 (sometimes 5) passengers and the chauffeur and is equipped (in most in
stances) with a taximeter. Depending on local regulations, the service can be ren
dered by the same vehicle used for limousine and livery service. Most relevant is the 
requirement for taxicabs to have a taximeter , which is forbidden to limousines and 
liveries. 

2. Limousine and livery service is usually provided in a vehicle that has seating 
capacity for no more than 7 passengers plus the chauffeur. A taximeter is forbidden, 
but some jurisdictions permit limousine or livery service to be rendered in a taxicab 
with the taximeter covered or rendered inop1erative. Depending on r egulations, the 
service can be rendered by the same type of vehicle as is used for jit ney service. (Few 
jur isdictions authorize jitney s ervice.) 

3. Jitney service is not strictly a demand-responsive transportation service be
cause it normally operates along fixed routes; but, unlike a mass transit bus, it can 
deviate from the route to deliver passengers to their destinations. The service can be 
rendered by a taxicab, a limousine, a livery, a van, or a "stretchout" (an 11- to 15-
passenger vehicle with automobile rather than bus characteris tics) . 

4. Non-fixed-route service consists of a wide variety of transportation services 
for groups larger than those normally transported by demand-responsive transportation. 
It is usually rendered by school buses, sightseeing buses, airport buses, and charter 
buses. Regulations ordinarily relate to seating capacity, such as 12 to 25, 26 to 30, or 
more than 30 passengers. 

5. Dial-a-ride transportation is a new concept in demand-responsive transportation 
service and is still in experimental stages. The service can be provided with any of 
the vehicles mentioned and has no existing regulation. 

6. Demand- jitney service can be render ed by any vehicle that is ideally larger than 
a taxicab (depending on the load demand) and smaller than a bus and is equipped with a 
radio so that it can respond to orders for service by picking up passengers not along its 
fixed route. Vans and buses load at a slow rate and thus are not practical, and larger 
buses encounter traffic difficulties on most urban side streets. There are no regula
tions concerning demand jitney. 

Passengers 

To adequately consider transportation service requirements and their relation to ex
isting and nonexisting but needed public and private transportation facilities, we must 
have a far clearer picture of the prospective passengers than we now have. Who are 
they? How many are there? Where are they? Where must they travel to? Where do 
they want to travel to ? What can they afford to pay ? What are they willing to pay? 
Passengers can be divided into these groups: 

1. Business passengers, including residents, commuters, and visitors; 
2. Nonbusiness passengers, including those going to and from employment, making 

personal business trips, and going to and from special events; and 
3. Passengers on special trips, including elderly and handicapped, children, and 

special groups. 

Within each of these groups are potential passengers that can be characterized as fol
lows in relation to demand-responsive transportation: 
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1. Those who can and are willing to pay for the desired transportation; 
2. Those who, because of need and inability to use alternative modes, must pay; 
3. Those who are unable to pay and thus may never become passengers; 
4. Those who are able to pay but are unwilling to do so at current prices and who 

have been diverted to less desirable alternative modes such as mass transit or private 
automobile; and 

5. Those who are able to pay current prices but are unwilling to do so and thus may 
never become passengers. 

Financial Potential of Demand-Responsive Transportation 

Most mass transit is publicly owned and financed; most demand-responsive transpor
tation is privately owned and financed. Presumably the latter will provide paratransit 
service. Research is needed on each of the various types of passengers, discussed 
earlier, in the area under study. First, we must ascertain the number of passengers 
on a daily basis, the origin and destination of each trip, the length of each trip, the 
purpose of each trip, the time of day of each trip, the method of transportation used, the 
operating cost of each trip, the operating cost for each passenger, the fare charged for 
each trip, and the source of the funds that paid for each trip. Second, we must as
certain the market potential for both conventional demand-responsive and paratransit 
modes. This will require an analysis of the various groups of potential passengers: 
Where are they? Where do they want to go? What can they afford to pay? What new 
revenues can paratransit develop? Third, we must ascertain the shifts that would oc
cur in the identity of the passenger groups with the introduction of a new mode of trans
portation such as paratransit, in whatever form it may take in the particular community. 
Fourth, we must ascertain the shifts that would occur in the identity of the passenger 
groups with the introduction of a new mode of transportation that would charge less 
than the full cost and perhaps charge nothing. In summary, we must produce an es
timate of 

1. The nature and amount of paratransit facilities required, 
2. The nature and amount of paratransit facilities desirable, 
3. The cost of rendering paratransit service, 
4. The extent to which the service can be expected to be self-sustaining, 
5. The extent to which the service must be subsidized, 
6. The extent to which the service should be subsidized, and 
7. The nature and extent of the charges (if any) tl1at should be paid by all or some 

of the passengers. 

CURRENT ISSUES FACING PRIVATE CARRIERS 

Virtually all current issues began at the end of World War II. Conditions existing at 
that time that contributed to changes in the industry and its regulation include the 
following. 

1. Vehicles operated by fleets were in poor condition because of shortages in ve
hicles and parts; 

2. New vehicles became available to returning veterans on a priority basis, and a 
black market sprang up in new vehicles, which the fleets could not enter; 

3. Reluctance on the part of public officials to enforce regulations against the vet
erans spawned thousands of illegal taxicab and livery operations, many of which were 
not operated by veterans; 

4. These illegal operations' soon banded together into fleets that were also immune; 
5. Two-way radio became available; 
6. Substandard insurance companies sprang up to insure the new operations; and 
7. The fleets did not or could not compete for the market and the status quo became 

a fait accompli. 
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The ensuing 30 years saw the steady decline of mass transit and the growing responsi
bility of demand-responsive transportation to provide for the public's transportation 
requirements. The last few years brought the availability of the computer, which may 
turn out to be paratransit' s sine qua non. 

Local Regulation 

Regulation of demand-responsive transportation service has historically revolved 
around the concept of one tYPe of service to be rendered by one tYPe of vehicle. The 
reasoning behind this regulatory philosophy is based purely on public demand: Those 
who used demand-responsive service were able and willing to pay for the cost of pri
vacy; the rest of the public used mass transit. There was no reason or pressure to 
regulate change. Recent years, however, have brought a new concept of the nature of 
the market: 

1. The demise (or severe illness) of mass transit has brought a larger segment of 
the population into the market, sometimes a{'~ainst its will; 

2. Another segment of the population has enjoyed an increase in its financial re
sources and has likewise entered the market; 

3. Great increases in operating costs have rendered the future of demand-responsive 
transportation in its traditional form perilous ; and 

4. A public recognition has arisen that transportation is a public service to which 
everyone is entitled and which is necessary for the well-being of the community. 

Many needed improvements in practice would long since have been implemented if 
they were not inhibited by local regulations, some of which (unless modified) may also 
inhibit the development of paratransit. 

1. Various tYPes of operations are restricted. Group or shared rides, since they 
provide more revenue per trip with only slight increase in cost, would appear to be an 
obvious method of providing more transportation facilities and producing greater in
come. These are almost universally forbidden for many reasons other than historical 
usage: ease of imposition on the riders, possibility of molestation of passengers, in
crease of service refusals, impossibility of revenue accounting and tax collection, dif
ficulty of radio dispatching. Multiuse of vehicles has the same economic advantages, 
and in addition greater use of the vehicle becomes possible. Multiuse of vehicles is 
commonly forbidden but not so universally as group riding. The reasons, other than 
historical usage, are, for example, that regulation becomes virtually impossible be
cause the regulators cannot easily determine the mode in which the vehicle is operating 
at any particular time, that compelling the provision of service at undesirable times is 
impossible, and that equipment is downgraded to a least desirable common denominator. 
Pools, a recent concept, are forbidden by exception rather than intent; but they probably 
will, in time, become acceptable. Consider, however, the difficulty of obtaining public 
liability insurance for car pools. Al·e the riders passengers? Are they passengers for 
hire? Are the cooperators public carriers? What are the legal responsibilities from 
one to another? These problems, and others, must be considered. 

2. Restrictions result from rate regulations. This inhibition is entirely historical: 
Wider use of demand-responsive vehicles is inhibited by the fact that rate structures do 
not permit greater charges for the more expensive operations involved in the various 
proposed forms of paratransit. Presumably, this is from ignorance rather than intent 
and rates will change when new forms of transit emerge. 

3. Public liability insurance regulation, unlike the inhibitory aspects discussed 
above, has lagged. Undesirable transportation operations are now permitted to con
tinue in business far beyond the point of bankruptcy. Required limits are low in the 
light of verdicts currently lJeing rendered in personal injury cases. And, since it 
seems evident that the public will be subsidizing paratransit, to some extent at least, 
consideration should be given to the extent to which insurance should be required or 
recoveries limited. 



125 

4. The free entry theory postulates that anyone should have the right to enter the 
industry without limitation on the number of licenses; this is another topic that is so 
complicated that limited time does not allow its discussion. All but 3 cities (and one 
of these is on the verge of changing its regulation) limit the numbers of licenses of 
demand-responsive vehicles; but the limitation of numbers is not deemed to be a fac
tor that should inhibit the implementation of paratransit. 

5. Oddly enough, at the head of the list of omissions in local regulation is the mere 
authorization of paratransit concepts such as demand jitney and dial-a-ride. Aside 
from the concept of providing this service with some other type of vehicle, which often 
is prohibited, the fact is that in most cases the proposed paratransit operations are not 
even mentioned in local regulations. It would seem that these changes should not be 
difficult to implement. 

Legislative Unprofitability 

Demand-responsive transportation is unprofitable. Presumably, as in any business, 
increases in costs of labor and materials can be met by increases in fare rates. But 
this industry is faced with cost increases that result from legislative acts and that go 
far beyond ability of the industry to recoup by greater fares. This situation creates 
financial problems for paratransit that in all likelihood must be met by subsidy. These 
problems include 

1. Constantly rising minimum wages (this problem lies in the future when chauf
feurs lost their exemptions from overtime provisions); 

2. Skyrocketing costs of workmen's compensation, unemployment insurance, pen-
sions, and taxes; 

3. Doubling of gasoline costs; 
4. Imposition of regressive taxes such as gross receipts taxes and head taxes; and 
5. Increasing public liability claims at astonishing rates. 

Relations With Federal Government 

Demand-responsive transportation generally is regulated locally and should have little, 
if any, relation with the federal government; however, that is not true in practice. 
These relations are varied and constantly shifting and involve fuel (price, allocation, 
and tax); vehicles; minimum wage laws; equal employment opportunity laws, safety laws, 
and reporting requirements of various departments of the federal government. Demand
responsive transportation operators have little, if any, direct relation with the federal 
government concerning the vehicles they operate. Indirectly, of course, they are greatly 
affected by cost as a function of the manufactuer's underlying costs of labor, materials, 
and taxes; standards; and vehicle design. 

NEEDED RESEARCH 

A major research need for the industry is the implications and problems underlying the 
exposure of all public carriers to liability arising from the operation of the various ve
hicles discussed. Many practical questions need to be answered by means of research. 

1. Is public liability insurance in high limits available at any cost? If so, at what 
cost? 

2. Is public liability insurance in high limits available for comparatively small or 
new transportation providers? If so, at what cost? 

3. Is public liability insurance available in reliable companies? If so, is it available 
in high limits? Is it available from reliable companies for new or small transportation 
providers? 
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4. Would passengers willingly give up the opportunity to recover damages from 
paratransit carriers? 

5. Would the public be willing to give up the opportunity to recover damages from 
paratransit carriers? 

The results of this research are, of course, going to have impact on the financial con
siderations of paratransit; but they will also be a key to the solution of the problem of 
free entry because much of the opposition to that theory turns on the availability of 
public liability insurance, and particularly its high limits . 



Labor Implications for 
Paratransit Service 

Workshop 3 Resource Paper 
Jay A. Smith, Jr., University of North Florida, Jacksonville 

LABOR ARRANGEMENTS 

Mass Transit 

The transit industry as a whole is well organized, and collective bargaining has been 
an accepted practice for nearly 100 years in many areas (1). The principal unions or
ganizing local transit employees are the Amalgamated Transit Union (ATU), which ac
cepts into membership all nonsupervisory employees; the Transport Workers' Union 
of America ( TWU), which is also an industrial unioU" and the United Transportation 
Union (UTU), which has organized a small number of employees. The TWU is the dom
inant organization in New York City and several other large cities; however, in terms 
of the number of collective bargaining contracts, the ATU is by far the dominant union 
in the transit industry. 

Generally, vehicle operators represent about two-thirds to three-fourths of the non
supervisory, nonclerical employees; maintenance workers account for the rest. Ac
cordingly, the key occupation for purposes of collective bargaining is the vehicle op
erator; and, since the industry has generally been considered a public utility, usually 
only a major company or authority employs any substantial number of workers in a 
single city. 

Unique to transit are various problems relating to work hours and arising from 
having to establish vehicular schedules and divide them into work assignmets, a process 
that is further complicated by state and federal laws, e.g., the maximum hours of ser
vice established by the Fair Labor Standards Act. Hours of work are to some degree 
unequal among employees and come at irregular times. Many employees work split 
shifts; they have their tours of duty generally during rush hours and are off during 
periods between. As a result, a whole complex of working practices has developed, 
regulating hours of work, providing minimum guarantees for single tours of duty per 
week and per day, providing premiums for long spreads on split shifts, and generally 
meeting the unique problems of the industry. These provisions are complex, and, even 
though there has been some effort toward standardization of practices, contracts in 
transit are not in general agreement as they are in manufacturing industries (2). 

The transit industry has a fairly simple hourly wage rate structure, mainlybecause 
of its local market, single product, and concentration of employees as vehicle operators. 
Fringe benefits in transit are somewhat typical, including vacation and holiday pay, 
pensions, and insurance. In a sample of 10 southeastern properties examined, fringe 
benefits ranged from 27 percent to 38 percent of total payroll costs, or between 17 and 
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29 percent of total revenues. Management has long felt that the base rate constitutes 
the major element of compensation, as do unions, and this item becomes the single 
most important issue. After World War II, management was unable or unwilling to 
allow large increases in wage settlements, but did negotiate substantial fringe pack
ages for many properties (3). 

With respect to hours aiid working conditions, management is faced with the prob
lems affected by the patterns of riding, for example, length of regular runs, premiums 
for split runs above specified spreads, and guaranteed proportions of straight runs. 
These local riding patterns are likely to be of importance in the bargaining, and union 
officers generally emphasize the premium character of such provisions. These pro
visions are designed to compensate the employee affected by abnormally undesirable 
assignments for the burden of such conditions, where management cannot or will not 
respond to the penalty imposed on continuing them. However, the employees may be 
forced to choose among several evils; e.g., otherwise desirable spread premiums may 
induce management to avoid their payment by increasing the number of short unassigned 
pieces of work to be performed by extra employees. The same result can be achieved 
in smaller operations by reducing the basic workday to less than half the base period 
during which vehicular service is maintained. 

Paratransit 

Paratransit can be defined as those forms of intraurban passenger transportation that 
are available to the public and are not distinctly conventional transit-scheduled bus 
and rail-and that can operate on the highway and street system. This definition ex
cludes strictly private services such as the private automobile and systems such as 
personal rapid transit that requires its own guideway. The definition does include 
hybrid services s uch as hail-a-ride and subscription taxicab (4, p. 251). 

It has become a familiar cry of transit operations that the iabor costs are an in
creasingly large portion of total costs of operations. The labor aspect is important 
for paratransit operations and is likely to be the critical factor in determining the vi
ability of par atrans it modes under a number of demand conditions . Paratransi t oper
ator s can be (a) unionized bus operators with s tJ:ict union regulations regarding salaries, 
fringe benefits, and work r ules; (b) unionized taxi drivers with union work rules that are 
less strict than those for bus operators, but with restricted length of shifts and per
centage commission to be taken by the driver from total receipts; (c) free-lance drivers 
who drive many of this country's cabs, either as an owned, rented, or leased vehicle, 
and usually work thei r own hours ; (ct) the traveler in the case of daily or short-term 
rental car, car pools, and sometimes subscription bus; and (e) part-time or volunteer 
drivers in the case of school bus services, some home-to-work subscription bus ser
vi ces, and a variety of specialized services for health care agencies and social service 
or ganizations (4, pp. 257-258). 

The 2 types of paratransit services for which labor questions seem to be most cru
cial are dial-a-ride and subscription bus. The ATU visualizes dial-a-ride as a new 
form of bus service that offers employment opportunities to the city bus operator at 
union wages and conditions and has opposed suggestions that dial-a-ride be provided 
by taxicabs. As one ATU official noted(~ p. 235): 

The key to the advanced-system concept known as Dial-A-Bus seems to lie in its application of 
computer technology to provide flexible, demand-responsive, moderately priced, door-to-door 
transportation in areas where population densities are far lower than those required to support 
conventional bus transit. 

So far, the transit system in responding to this kind of idea have put it farther back on the 
back burner. There are only 2 such experiments going on and only one supported by the Depart
ment of Transportation, and that one, on a manually dispatched system in New Jersey. This kind 
of a system can work in areas of densities as low as 2,000 to 3,000 per square mile whereas it re
quires 10,000 to 15,000 for a bus system to operate. It is our view that if you take Dial-A-Bus 



and combine it with no-fare transit, you will have a dramatic change immediately for the present 
people who are being called upon to fund systems that will become effective 10, 15 or more years 
from now. There is a need for the exotic type of experimentation. 
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However, the same speaker noted that union officials view transit employees as being 
agreeable to working to seek improvements and changes in transit operations but that 
transit workers are not docile economic factors in some impersonal equation (5, p. 228). 
Section 13c of the Urban Mass Transportation Act virtually ensures that the ATU view 
will prevail in any dial-a-bus project that has financial support from UMTA by pro
hibiting federal support for services that might worsen the employment situation of 
transit workers. It has long been a standard union argument that the constraints and 
restrictions found in working agreements on subjects such as spread-time, the number 
of regular, straight, and split runs, and minimum pay guarantees are not featherbedding 
but necessary rules permitting greater flexibility to management in meeting its peak 
employee requirements. The unions seem to fully appreciate that union policies and 
demands are cast in the mold of political settings. General agreement can be reached 
on the point that the union's most important function is to be the exclusive representa
tive of a majority of employees and to resolve diverse and conflicting interests. Initial 
findings in the collective bargaining study of transit properties in the southeast show 
that both union and management respondents verify this position and also believe that 
unions provide an institutional framework within which orderly change can be accom
plished through collective bargaining. However, it is this mutual agreement that, in 
fact, may prevent change, particularly in the area of paratransit. 

Subscription bus services have a related but somewhat diffe rent problem (4, pp. 215-
250). As a specialized service 'fo r activities such as peak-period s ervice, siibscription 
buses require drivers only for short periods of time. If part-time drivers can be used, 
as in some operations, then the costs can be substantially reduced. A problem may 
exist with several public authorities as to their flexibility in allowing subscription ser
vices in terms of both operating rights and potential fundings. Management of several 
public operations in the southeast has voiced an opinion that they are opposed to sub
scription bus service and would lobby to prevent its operation. One property is supply
ing drivers and maintaining the buses, but not handling any other functions of the op
eration, which has resulted in a lower than projected ridership. In one other situation, 
schedules were readjusted and new buses were placed into service after a proposed 
subscription bus service petition was presented to the authority. 

In car pools and van pools, the driving burden is generally shared on a rotating 
basis by the members, and as a result they avoid labor problems. Subscription bus 
operations and some van pools use specifically assigned operators to provide the ser
vice. Generally, they fall into 2 categories. In the first type of operation, vehicles 
are chartered or leased from transit companies along with the operators. In such op
erations, labor rules play an important role, for the transit company is required to 
use full-time union drivers whose wage rates and fringe benefits are usually fully al
located to the subscription bus service along with prorated overhead costs. The second 
type of operation employs part-time drivers who are actually making the trip along with 
other passengers. Resultant cost savings are passed along to riders (4, pp. 167-186). 

It has been reported that jitney operatiolls can be profitable (in botl1 an economic 
and a social s ense) in at least 2 types of demand environments: in low-income areas in
adequately served by bus or taxi and at tourist resorts. As noted, these services ap
pear to operate at fairly low levels of profitability under tigbtly restricted entry con
ditions (4, p. 170). Jitney operators are private entrepreneurs who own their vehicles, 
retain aff of their passenger receipts, and work whenever they like within the con
straints of the schedule roster. There is a nonprofit, cooperative Jitneymen's Asso
ciation to which all franchise holders belong and which is apparently responsible for 
the establishment of work rules and conditions of operation. We have not been any 
more successful than others in attempting to obtain a copy of work rules or operating 
regulations; however, as other researchers have reported, some of the work and op
erating rules are as follows: 
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1. Jitneys are allowed to overtake other jitneys when the overtaken jitney is either 
full or has stopped to allow for passenger exit or entry; 

2. Jitneys that enter the system must do so at one of the ends of the route, but, at 
the start of a shift, may enter at the point nearest the operator's home, avoiding con
centration of vehicles at the 2 ends of the line at the beginning of shifts; 

3. Operators are supposed to minimize conversation among themselves while on 
duty; and 

4. There are no seniority advantages in the operating procedures. 

In the association, the profits are divided among the operators, and there is a limited 
death benefit and sickness provision (4, pp. 173-174). 

In the 2 systems that have been reported, there is apparently voluntary compliance 
with working rules developed by the association of drivers. Such rules establish the 
hours of work, duration of runs, and times off. The "loose" association seemingly 
works well for limited areas, but any analysis of comparison with bus and rail transit 
operations is difficult (i, p. 176). As one UMTA official noted ( 6): 

UMTA's clearly established position as a supporter of paratransit, however, should be footnoted 
with this word of caution: Of late there has been quite a lot of talk about how jitneys might prove 
to be the answer to all of our transportation problems. Critiques have been written, and studies 
have been commissioned that purport to demonstrate that jitney transportation can replace regu
iariy scheduled transit and perform the job better, cheaper and more efficiently. This view would 
seem exaggerated. While jitneys have a rightful place in a total transportation system, their limited 
capacity and labor intensiveness makes them a poor substitute for regular transit in the dense por
tions and heavily traveled corridors of metropolitan areas. 

COLLECTIVE BARGAINING 

Industry characteristics significantly influence collective bargaining. Because the in
dustry is composed of local firms that have a monopoly on their product markets, the 
bargaining unit is coexistent with the firm; and, because the industry supplies an im
portant public service, government interest in collective bargaining has been signifi
cant. Until recently, that interest has been exercised primarily by state and local 
bodies; but, with declining patronage and revenues, a shift to public ownership has 
occurred, and that has greatly increased government interest in the collective bar
gaining picture. This interest has significant implications, both explicit and implicit, 
for paratransit decisions. 

When there are several transit firms in an urban area, bargaining is normally on a 
company-by-company basis, although organized labor would prefer to bargain with all 
area firms simultaneously to alleviate discontent over wage differentials. However, 
there never has been strong pressure for consolidation of bargaining, only consolida
tion of all employees in one bargaining unit for each property. This direction of col
lective bargaining may have significant long-range implications for paratransit. Be
cause firms seldom have competing lines, they do not compete in the product market, 
and the multifirm bargaining that a union considers necessary in this circumstance is 
not required. The establishment of regional transportation authorities has in some 
cases had the effect of consolidating all of the area's bargaining units into one large unit. 

The management organization for bargaining is similar for both private and public 
systems, i.e., companies traditionally bargain independently with little cooperation or 
collaboration even though the firm belongs to one of various employer organizations. 
However, in a number of ways, there are important differences between private and 
public systems. First, they operate under different goals: The private systems at
tempt to maximize profits under constraints of imposed fare and schedule require
ments; the public systems attempt to maximize service and minimize fare under con
straints in nonsubsidized cases of zero profits (1). However, in both cases, manage
ment will attempt to keep wages in line because Increased wages normally will result 
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in both decreased profits and decreased passengers. The second difference is the 
source of management's decision makers. In the public authorities, the governing 
board is composed of political appointees or elected officials. Thus, the potential in
fluence of political considerations is greater in public systems; e.g., pressure to de
crease unprofitable routes clearly will be greater on a profit maximizer than on a "vote 
maximizer." The third difference is the source of funds and the commitments or con
ditions of fundings. Private companies seldom get substantial subsidies from govern
ment sources and, when given, funds usually are tightly constrained. Public systems 
are removed from the market pressures; however, the requirements for the mainte
nance of efficient operations come from the donor of the funds (8). It must be noted 
that efficiency can be diluted by political pressures against layoffs and by consolida
tions or discontinuance of nonprofitable segments of the operation. 

When a transit system becomes publicly owned, its collective bargaining is no longer 
under the jurisdiction of general federal labor legislation. As a public agency, the 
transit system's labor relations are normally governed by state labor laws covering 
public employees in general or by laws specifically covering transit operations. Al
though no federal labor law directly covers transit workers, systems that receive 
money under the Urban Mass Transportation Act of 1964 must comply with the labor 
protection requirements of section 13c of that act. Since almost all public transit sys
tems have received federal aid, the labor provisions of the act cover most of the in
dustry's public sector. Moreover, section 13c has had a major influence on state leg
islation dealing with labor relations of public transit. Even without requiring a pro
cedure for impasse resolution and employee protection, section 13c has been made a 
major factor in collective bargaining. 

SECTION 13c OF THE URBAN MASS TRANSPORTATION ACT 

The Urban Mass Transportation Act of 1964 provided for a program of loans and grants 
to assist states and other localities (a) to develop improved mass transportation fa
cilities, equipment, techniques, and methods with the cooperation of mass transit 
companies, both public and private· (b) to encourage the planning and establishment 
of areawide urban mass transportation systems needed for economical and desirable 
urban development with the cooperation of mass transportation companies, both public 
and private; and (c) to assist state and local govermnents and their instrumentalities 
in financing such systems to be operated by public or private mass transportation com
panies as determined by local needs (9). 

Although Congress did not see the future clearly with respect to employment and 
survival of the private transit systems, it did recognize employment protection. The 
language of the statute and the intent of Congress provide the direction for administra
tion of section 13c. Section 13c provides as follows: 

It shall be a condition of any assistance under section 3 of this Act that fair and equitable ar· 
rangements are made, as determined by the Secretary of Labor, to protect the interest of em
ployees affected by such assistance. Such protective arrangements shall include, without being 
limited to, such provisions as may be necessary for ( 1) the preservation of rights, privileges and 
benefits (including continuation of pension rights and benefits) under existing collective bargain
ing agreements or otherwise; (2) the continuation of collective bargaining rights; (3) the protection 
of individual employees against a worsening of their positions with respect to their employment; 
(4) assurances of employment to employees of acquired mass transportation systems and priority 
of reemployment of employees terminated or laid off; and (5) paid training or retraining pro
grams. Such arrangements shall include provisions protecting individual employees against a 
worsening of their positions with respect to their employment which shall in no event provide 
benefits less than those established pursuant to section 5(2)(f) of the Act of February 4, 1887 
(24 Stat. 379), as amended. The contract for the granting of any such assistance shall specify the 
terms and conditions of the protective arrangements. 
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Under the arrangements between the transportation and labor departments, a copy of 
application for federal assistance and a request for the certification referred to in the 
act are reviewed by the Department of Labor. The Department of Labor position ap
pears to be that, to facilitate review, the section of the application concerning labor 
and relocation should estimate the effect of the project on employees of the firm to be 
assisted and on "transportation employees of any other 'carrier' in the service area of 
the project," including the possible impact of the project on their collective bargaining 
contracts, employment rights, privileges and benefits, and overall position with respect 
to their employment. In addition, the application should identify the labor organization 
representing such employees. The labor department has interpreted the intent of Con
gress, in the administration and review of section 13c, to include only covered em
ployees under the protection of section 13c. In other words, unless an outside party 
represents a paratransit element, whose employees are not normally formed into a 
collective bargaining unit, then there has been no real effort to protect those employees 
who may be negatively affected by federal fundings of a mass transportation project. 
The labor department gives the applicants for federal assistance or the operating com
pany or both on the one hand and the union representative of the employees on the other 
the greatest possible latitude and encouragement to develop their own mutually accept
<J.ble arrangements to protect the interest of employees who may be actually 01• poten
tially affected. rt might be suggested that other employee interest (notably paratransit) 
does not seem to be represented in the decision-making process-an institutional prob
lem that may be treated through either appropriate legislation or administration of the 
review procedures or both. 

Transit operations that have been taken over publicly, many times by the same 
bodies affecting paratransit operatious (i.e ., grauting of operating rights, rate l'egu
lation), find t hemselves in apparent co·nflict of interest positions. No clear pattern of 
resolution, including consideration of paratransit operations or employees, could be 
found. The problem, or potential problem, is resolved by definition, at least to the 
parties seeking federal funding under the act. The Department of Labor has generally 
been concerned only with bus and rail mass transportation operations in its interpreta
tions and administration of section 13c. The prevailing view seems to be that Congress 
clearly intended to protect employees of existing systems in a related geographical 
area and fully intended to protect those employees in advance, notwithstanding the prob
ability or possibility of adverse effects in the future, or on paratransit systems. 

The Department of Labor has developed its administration of protective arrange
ments under section 13c and section 52f from its interpretation of the legislative history 
and the administrative decisions, including several court cases concerning section 52f. 
Administration of these provisions has been directed toward an emphasis on the col
lective bargaining arrangements, particularly at a local level, that can be negotiated. 
Several major criticisms of the labor department have been directed toward the time 
consumed in processing an applicant's grant proposal while awaiting certification of 
the employee protection provisions; a labor-biased administration that unduly favors 
unions; and poor communications in relaying necessary information about the direction 
of the conditions contained in various section 13c agreements. Space prohibits any real 
examination of the claims, but one finding from our research seems to indicate that 
section 13c agreements are independent of the collective bargaining relations over con
tracts covering normal operations that specify wages and working conditions. Although 
implicitly there are direct connections between contract negotiations and conditions 
agreed to under section 13c, the 2 sets of relations seem to be treated separately. This 
is not to say that negotiations are so closely managed by procedures that little or no ex
traneous influences or pressures would not affect contract and section 13c bargainings, 
for. the financing of matching funds, obtaining grants, and negotiating with unions and 
others are subject to the broadest kind of political and public pressures. rt is not likely 
to completely separate these procedures, for both are bound inextricably with the total 
process of bargaining. 
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LABOR POLICY 

In the area of transit and paratransit, it is becoming increasingly important that the 
Department of Transportation develop a labor policy. Since its inception the depart
ment has been hampered by the lack of a consistent labor policy and an organizational 
structure designed to effectively deal with labor issues. To a large measure, this is 
a result of the failure to describe the department's interest in labor relations and the 
impact of labor on the statutory functions and responsibilities of the department. This 
is unfortunate because the department administers transportation programs that are of 
direct concern to organized labor and to the success of its obligations to promote fast, 
safe, efficient, and convenient transportation. This directive is affected by events and 
attitudes in the area of labor and management relations and employee planning. Al
though the department feels that it is dealing with a "single" industry, it must recog
nize that it is influenced by and can influence the environment in which labor relations 
take place. It must recognize that, with a comprehensive policy, it is dealing with a 
variety of union and management organizations over a wide variety of specific issues 
in a multiproduct environment. 

There are many areas of labor relations that must become of concern to the depart
ment in fulfilling its statutory responsibilities to provide fast, safe, efficient, and con
venient transportation at the lowest cost consistent with other national objectives. Each 
of the component parts of the expressed national interest is a critical issue to mass 
transportation, and the importance of labor can be demonstrated in each of the com
ponent parts. In fact, speed, normally defined as the ability to provide rapid move
ment from place to place, depends on the availability of sufficient labor and work-rule 
arrangements combined with other factors of production to permit that movement. 
Further, the productivity of that labor in terms of time is greatly influenced by col
lectively bargained contracts in mass transit. Many of the difficulties, other than the 
institutional problems of regulation, that paratransit is faced with can be identified 
with labor interest. Work-rule conditions and employee provisions have been collec
tively bargained for in mass transit, but, if improperly applied, can be of great detri
ment to meeting the speed objective mandated by Congress. rt must be noted that work 
rules can prevent fatigue and unsafe conditions in operations that would damage morale 
and productivity of employees. Therefore, any attempt to establish guideposts must 
include consideration of standards of reasonable working condition. Labor supply, 
work rules, and productivity all play a major role in determining the ability of a tran
sit system to meet user demands. Labor costs are one of the easiest factors to show 
demonstrated impact on efficiency of transit systems, and it must be recognized that 
the skill and quantity of available labor are themselves significant elements in transit 
costs. 

In the aspects of labor relations and more specifically those related to mass transit, 
the reader must recognize 2 general goal statements of public policy that have been 
generally accepted. Transit systems are expected to contribute to the achievement of 
these goal statements. These 2 goals, of primary importance to any labor policy for 
transit and paratransit, are the distribution of income on some equitable basis and the 
preservation of free collective bargaining. rt has always been the policy of this govern
ment to prevent an income distribution that severely disadvantages significant segments 
of the population and that is based on maintaining any quality unrelated to contribution. 
Any labor policy must, therefore, acknowledge the legitimate claim of labor to a "just" 
portion of the income generated in transit. A significant question of how to define just 
with respect to paratransit operations must be considered at the earliest date. The 
system of collective bargaining has been relied on primarily to ensure that fair distri
bution of income is accomplished. More than in any other industry, the results of col
lective bargaining are heavily circumscribed in transit today by other federal interest. 
For instance, the results of collective bargaining have a direct and immediate impact 
on the cost structure of transit and, therefore, on the fares that must be charged to 
provide transit service to the public. It is not at all clear that collective bargaining 
can be accepted as the proper tool for determining the level of an important element in 
transit costs in today's publicly owned systems and therefore in the establishment of 
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fares and subsidy support. In the context of public funding and our obligation of pre
serving and indeed encouraging collective bargaining in transit, we will continue to find 
the greatest problem facing labor policy in transit, i.e., the inevitable conflict among 
the desired levels of income distribution, the preservation of free collective bargaining, 
and the promotion of an efficient movement system. 

The ability of the Department of Transportation to perform its statutory duties and 
fulfill its goals and objectives is influenced by a number of factors that are generally 
considered to be outside the purview of the department. Policies established by other 
federal agencies, state and local governments, and the private sector influence the 
feasibility and direction of transit programs and policies. Some of these external in
fluences have been recognized and their considerations made a part of the transporta
tion department's planning process. However, in some areas, little attention has been 
given to these factors, such as the effects on transit of monetary and fiscal policies, 
in policy determination. Labor and management collective bargaining relations greatly 
affect the efficiency and effectiveness of the transportation department's missions, pro
grams, and statutory responsibilities in mass transit. Space prohibits a complete de
scription of the various factors that determine labor and management policy; however, 
it is necessary to recognize that all levels of government, union hierarchies, and man
agement organization and attitudes play a significant role in the accomplishment of pro
viding transit service to the public. 

The reader must recognize that both labor and management operate under a national 
labor policy that has been established by law and administrative interpretations from 
the courts and federal agencies involved, e.g., the National Labor Relations Board, 
the Federal Mediation and Conciliation Service, the National Mediation Board, and the 
Department of Labor . The national "labor policy" may be summarized as: (a) indus
trial peace as a major objective; (b) collective bargaining as a means toward industrial 
peace and also as an end in itself; (c) self-organization of employees, free from coer
cive action by either unions or management; (d) discontinuance of "undesirable activi
ties" such as jurisdictional disputes, secondary boycotts, and featherbedding; and (e) 
prevention of strikes that imperil the national interest. 

Issue 1: Fare Regulations and Operational Deficit Funding 

The first issue is whether rates of pay as generated by collective bargaining should be 
considered as given by those concerned with fares charged for transit services. This 
raises the related question of whether collective bargaining can and does operate in 
the transit industry in a manner that permits the interplay of market forces and that 
produces an equitable distribution of income. It can be argued that collective bargaining 
cannot produce equitable results in quasi-regulated and in particular subsidized indus
tries. It has been hypothesized that the conditions necessary for equitable collective 
bargaining are that (a) both parties must be free to adjust their demands and operations 
in a package sense (e.g., transit management must be able to make valid cost-price 
comparisons to produce the necessary data for income distribution analysis, and labor, 
in turn, must be in a position to analyze similar data in terms of average earnings, 
future employment, and union membership); (b) both parties must be able to use avail
able weapons of "economic warfare" as a last alternative (i.e., the strike ensures that 
some penalty may result from the failure to reach collective bargaining agreement); 
and (c) the costs and benefits of agreements must actually relate to the parties them
selves and not to some third or fourth force or interest that is "not at the table." 

Issue 2: Work Rules and System Efficiency 

When labor is viewed as simply a factor of production and its cost measured in unit 
cost terms, there is the danger that an essential difference will be overlooked. Man
agement can manipulate capital equipment subject only to technical limitations and 
cost considerations. Labor, however, does not permit handling in this manner (note 
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the contract provisions and specific employee protection agreements, such as those in 
section 13c). Management flexibility is limited by the necessity of operating under 
rules that are negotiated between labor and management. These rules are initiated 
for a number of reasons, such as employee protection, management control and safety, 
earnings, and operating economies. A basic issue arises when the work rules as ne
gotiated produce unnecessary inefficiencies into the system, i.e., inefficiencies not 
justified by valid desires to limit management exploitation. 

There is serious question as to whether certain work practices in transit have in 
fact become outmoded and that strict adherence to these practices damages unneces
sarily the efficiency of the transit system. In general, if work practices exist that are 
outmoded, they are justified by the unions on the basis of job and employment mainte
nance. An important research project would be a systematic analysis of transit work 
rules and their impact on system cost and efficiencies in paratransit. 

Issue 3: Technological Changes and Employment 

Related to work rules, but much broader in scope, is the entire question of the response 
to technological change. The issue is whether unions and labor relations act in such a 
manner as to deter management from adopting technological changes that may be de
sirable. This is perhaps the most basic issue in labor relations. All transit labor 
unions publicly state that they are not opposed to technological changes. Generally 3 
broad conditions are given with the statement: (a) that the changes can be demon
strated to improve the efficiencies and competitive positions of that particular ser
vice; (b) that employees are adequately protected; and (c) that labor shares in the 
games of resulting productivity improvements. 

The development of programs and contract clauses representing the acceptance of the 
philosophy that labor has the "right" to protection (i.e., it has developed equity in the 
jobs involved that must be "bought" by management and that such associated cost must 
be charged against the change proposed) must be examined. The unanswered issue is, 
What is management's role in the issue of change innovations for the transit industry 
and how much responsibility should that management be forced to accept? The "guide
post" philosophy presents some interesting comparisons. Should wage increases under 
the guidepost be limited to the average productivity increases of all industries? An in
dustry that has rapidly increasing productivity would translate its improvements into 
lower prices, which in turn would encourage the expansion of output (ridership) in the 
growth segments of the market. Institutional and labor problems are the major dif
ficulties of experiments in mass transit, including any real major paratransit benefits 
on a large scale. Although we have employee policies, still in formative stages, that 
reflect this sharing notion, there is a serious question as to their adequacy, in par
ticular when the opportunity of positive expansion through paratransit exists or when 
labor forces the employment of unnecessary workers, even in the short run. 

The issue for transit is the impact of labor protection requirements associated with 
collective bargaining and its relation to overall employee policy and philosophy, in par
ticular the incidence of cost and its impact on mass transportation system improvements. 
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Role of Paratransit in Rural 
Transportation 

Workshop 4 Resource Paper 

Arthur Saltzman, North Carolina A&T State University 

Virtually the only existing public transportation in rural areas consists of paratransit 
modes: taxis, car pools, jitneys, and demand-responsive and subscription buses. 
This situation is logical and should be expected because conventional fixed-route tran
sit cannot meet the mobility needs of rural residents. The nature of rural travel de
mands tends to mitigate against fixed-route transit, and thus few conventional operators 
currently provide local transit services in rural areas. The demise of most small, 
private intercity bus lines completes the picture of an area in which conventional public 
transit can no longer be found. 

TRAVEL CHARACTERISTICS 

Conventional transit requires heavily traveled corridors, which do not exist in rural 
areas. The dispersed nature of rural trip-making demands is basic to the under
standing of rural transportation problems. In addition, trips made in rural areas are 
relatively long. Greater distances between various activity centers and residences re
sult in average trips that have considerably greater distances than those in urban areas. 

Automobile dominance is another major factor of rural travel. Although they have 
lower average income levels per capita, rural residents own as many automobiles as 
urban residents. However, many vehicles in rural areas are in poor condition and 
are not reliable. Unusable vehicles are found alongside the homes of many rural poor 
(1). 
- A large number of rural people are transportation disadvantaged because they either 
are unable to drive an automobile or cannot afford to purchase and maintain one. Cen
sus data show that a disproportionate number of rural people are poor and have incomes 
below the poverty level. In addition, a significant number of rural people are elderly, 
and a surprisingly large number are physically handicapped. Thus, a number of people 
in rural areas have special transportation problems. The availability or lack of public 
transit will in many cases determine whether they are cut off from the mainstream of 
society or are able to lead full and productive lives. 

GROWTH OF PUBLIC TRANSPORTATION IN RURAL AREAS 

Recognition of the problems of the transportation disadvantaged has been largely re
sponsible for a rather remarkable growth and interest in rural public transportation in 
recent years. During the 1960s, the Office of Economic Opportunity (OEO), now the 
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Community Services Administration (CSA), initiated a variety of programs in rural 
areas that were designed to help take people out of the poverty cycle. Local OEO
funded Community Action Agencies (CAAs) had consistently identified transportation 
as a major problem area that hampered the effective delivery of social and health ser
vices to their clients. Community workers in the CAAs spent a large portion of their 
time transporting poor people to and from the agency. In response to these needs, 
many rural transit systems were started with demonstration grants from OEO. By 
1972 more than 50 rural transportation projects had been funded by OEO (2). 

These systems were small and personalized and usually provided door=to-door ser
vice. The vehicles used initially were large government-surplus buses that provided 
trips connecting the rural areas and the small towns where the various health and social 
service agencies are located. These paratransit services were sometimes operated 
along a fixed route with designated stops but more often deviated from the route to pro
vide door-to-door service. 

Community Action Agencies were the first to develop these social service delivery 
systems, but recently other government agencies, including the U.S. Department of 
Labor, the U.S. Department of Health, Education and Welfare, the U.S. Department of 
Agriculture, and the Appalachian Regional Commission, have established rural para
transit services for their clients. Most active has been the Administration on Aging 
(AOA) of the Department of Health, Education and Welfare, which was authorized to 
conduct transportation research and demonstration programs under Titles III and VII 
of the Older Americans Act (3). 

The 900 services being provided under AOA funding include a variety of systems, 
a high proportion of which are demand-responsive operations. Of the 314 projects that 
reported on the types of service, 36 percent were demand responsive, 18 percent were 
fixed route, 28 percent were a combination of fixed route and demand responsive, 15 
percent were volunteer, and 4 percent were reduced-fare ta.xi. There were 255 proj
ects involved in the routing of vehicles. Of these, only 55 or 22 percent did not have 
a demand-responsive component (4). 

Notably absent in the rural transit scene until recently has been the Department of 
Transportation. Because of the initial legislative focus on urban areas, there was little 
DOT activity in rural transit until section 147 of the Federal-Aid Highway Act of 1973 
authorized a Rural Highway Public Transportation Demonstration program and the Na
tional Mass Transportation Assistance Act of 1974 provided for some capital assistance 
to rural (nonurbanized) areas. These programs are covered in more detail by other 
papers in this report. 

INTERCITY BUSES 

Public transportation in rural areas used to consist mainly of intercity buses. Many 
small, private operators had franchises to provide service between small towns and 
thus supplement the major routes operated by the larger interstate carriers. As auto
mobiles started to dominate the intercity traffic, the routes between the small cities 
rapidly became unprofitable. By the 1970s, few small intercity operators remained. 
Even when there was an extensive route network, these systems in fact served only 
traffic between large towns. They did not provide an extensive local service, although 
in general they picked up anybody who desired service along the route. However, per
sons who did not live within walking distance of the routes were still without public 
transportation. In addition, service between the small cities was rather infrequent. 
If a rural resident could get a bus into town in the morning, he or she could not be sure 
a bus would be going back that afternoon. In some cases the service was not daily, but 
rather 2 or 3 times per week. 

RURAL TRANSPORTATION PLANNER 

Transit operations in rural areas were initiated not by transportation planners but 
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usually by CAA agency directors who perceived mobility needs among many of their 
clients and, therefore, started a transportation system to handle these needs. This 
is a significant fact and should not be overlooked in the future planning of transit for 
rural areas. Rural transportation service planners had no technical expertise. They 
simply recognized the problem and went at it the best way they knew how. 

Fortunately, few of them were aware of the urban transportation planning process 
and did not use sophisticated models to develop their systems. Using a "seat-of-the
pants" approach, they identified the location of their clients and tried to provide door
to-door service to meet their most critical transportation needs. 

Large government surplus vehicles were acquired, and elderly or unemployed 
drivers were hired to drive the vehicles. Repairs were done by local garages that 
were not able to keep the older vehicles running reliably. In most cases a preventive 
maintenance schedule did not exist. 

It is easy to be critical of the poor planning and management exhibited by most of 
these systems, but these operations have provided door-to-door services that have 
significant positive impact on their passengers. 

ECONOMIC EFFICIENCY 

There is no denying that there is a high cost per passenger trip for rural transit. In 
an analysis of 12 existing systems, the reported costs per passenger trip ranged from 
$3.86 to $10.51; the average round-trip cost was $6.71. Although these costs are high 
in comparison to urban person trip costs, 2 important factors indicate that these rural 
systems are actually being operated at a reasonable cost and are quite efficient. 

First, very long trips are being serviced. The average round-trip mileage ranges 
from 25 to 326 miles; the average vehicle round trip consists of 97 miles. Vehicles 
seldom deadhead, and most passengers ride for the entire round trip. Thus, the aver
age cost per passenger-mile is approximately 6.9 cents, which compares quite well 
with urban bus systems. 

Second, the average load factors are more than 65 percent. This compares well 
with average urban load factors, which are usually below 50 percent, except in the 
largest cities. This high seat occupancy rate is usually found in rural systems be
cause they are sensitive to local trip-making desires and provide more personalized 
services. Thus, among the systems that were analyzed, important mobility needs 
were being satisfied in a cost-effective manner even though the cost per passenger 
trip seemed high when compared with data from urban systems (.?._). 

CONSOLIDATION OF RESOURCES 

The most profound impact on transportation in rural areas will come from finding ways 
to more efficiently use equipment and labor that various agencies currently use to pro
vide paratransit transportation services. This means that 10 agencies providing ser
vices for the elderly in a county should consolidate their vehicles and drivers into one 
system that could provide better service at a lower cost per passenger trip. 

But why is this not being done now, and what should be done to facilitate consolida
tion? At the federal level there are a large number of funding sources for transporta
tion, but the regulations that determine their use are usually quite restrictive. There
fore, we must change the regulations that do not allow flexibility in the use of currently 
available transportation funds. Unfortunately, the institutional impediments to chang
ing these regulations are found at every level of government, starting with Congress, 
which enacts the laws that must ultimately be implemented by local agencies. 

Laws that affect rural public transportation are developed by many different con
gressional committees. These various pieces of legislation have not been coordinated 
to determine whether they create overlapping programs or whether they allow for suf
ficient flexibility so that some consolidation is possible. Of course, this is not unique 
to the area of transportation. The interfacing of many federal social service programs 
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is made difficult by the uncoordinated nature of the congressional committee structure. 
On a more positive note are some recent efforts toward coordination of transporta

tion legislation by a number of Senate committees, including the Special Committee on 
Aging and the Subcommittee on Transportation. One task being considered to facilitate 
this coordination is a study of the total amount being spent on special transportation 
service by all federal agencies. An agency such as the General Accounting Office may 
be asked to enumerate these programs. 

An interagency task force of the Southern Federal Regional Council has been study
ing rural public transportation. Brooks, a member of this task force, documented the 
administrative jungle created by the many separate sources of federal funds for pro
viding transportation service (§): 

The Departments of Health, Education and Welfare, Labor and of Transportation and the U.S. 
Office of Economic Opportunity fund no less than fifty (50) human service categorical and for
mula grant programs that authorize the provision of a payment for transportation services. 

The same type of problem exists among the various state-sponsored special trans
portation services. There are too many uncoordinated restricted sources of funds for 
transportation programs. Suggested improvements for state governments, however, 
need not stop with better coordination. In addition to enacting better legislation and 
implementing coordinated programs, the states can establish umbrella agencies that 
are empowered to consolidate disparate sources of funds. Probably the best example 
of a state-created agency that was established to coordinate specialized transportation 
services is found in Delaware. The Delaware Authority for Specialized Transportation 
(DAST) embodies a successful approach for funding and operating specialized transpor
tation services on a statewide basis. In essence, the legislature created an authority 
that could provide transportation services to a wide range of client agencies under 
purchase-of-service contracts. 

Local county governments, the United Fund of Delaware, and numerous private 
agencies now contract with DAST to provide transportation services for their clients. 
In almost every case, the cost to the agency is less than was previously the case. This 
may not be a feasible solution in every area, but is certainly indicative of the strong 
role a state agency can play in coordinating specialized transportation services. 

Local efforts at coordination are also helpful in reducing cost and providing better 
services. Some rural transit systems have been successful in providing transportation 
services to more than just one agency. Typically, these systems were started as a re
sult of a grant from OEO and were initially used to provide service to clients of local 
CAAs. A number of enterprising CAA directors recognized that they were not fully 
using their vehicles, while other agencies in the same county were experiencing trans
portation problems associated with delivery of services to their clients. Thus, in a 
number of counties arrangements were made by CAAs to provide transportation to 
clients from other agencies. Of course, this is feasible only if the regulations that 
were mentioned earlier are flexible enough to allow for purchase-of-service arrange
ments. 

SKILLED MANAGERS AND PLANNERS 

Since rural transit systems are usually run by a small staff, the effectiveness of the 
manager is the key to the success or failure of the system. The caliber of the person 
who directs the operation usually determines how well the system meets the transpor
tation needs of its clientele. A good manager will use entrepreneurial skills to market 
the system to county governments and social and health service agencies to secure ser
vice contracts. He or she will' be creative in the scheduling of vehicles to provide a 
reasonable level of service at costs that are not exorbitant. 

But how can good managers be found and retained? First, a new thrust in training 
is needed. Universities that have programs in transportation planning and management 
currently concentrate on producing persons who are, as noted earlier, competent in 
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doing modal-split analysis and running large transit operations, but are not sensitive 
to the individual needs of those who are transit dependent. A new academic option 
must be available that would train students who are interested in planning and manag
ing specialized transportation services. 

Perhaps even more important is the need to start paying competitive salaries to 
these system directors. A competent manager will hardly be enticed by the $6,000 to 
$10,000 per year that is being offered by most rural transit operations. 

VEHICLES AND SOCIAL STIGMA 

It is somewhat surprising that there does not yet exist a small vehicle that most oper
ators find suitable for use in rural areas. Modified vans have been used fairly suc
cessfully in many systems, but many operators desire a small vehicle specifically de
signed for transit service that has factory designed and installed modifications for the 
elderly and handicapped. UMT A is funding a project that will develop a specification 
and design for a small bus that will accommodate the needs of the elderly and handi
capped. This is an important area that should be supported by funding that will allow 
rural systems to rapidly reap the benefits of this project. 

Another vehicle-associated problem often encountered in rural areas is that the sys
tem is identified as being only for poor people. School buses and government-surplus 
vehicles were used by many CAA agencies as a low-cost way of starting a system. Un
fortunately, the poor condition of the vehicles and the fact that passengers were usually 
from low-income groups created some barriers to other groups. The stigma of a 
"poor people's bus" negates some of the potential of these rural systems and tends to 
inhibit ridership. This factor also inhibits the amount of local business and govern
mental support that is received. 

There are also real problems of comfort associated with the use of school bus ve
hicles for transporting the elderly. The fact that there are a large number of underused 
school bus vehicles makes their use seem attractive. But, they provide a second-rate 
service that is not conducive to attracting ridership. Therefore, unless cost savings 
are unusually large, which is unlikely in the long run, the school bus solution will not 
be the best choice. 

PUBLIC SYSTEMS, SPECIALIZED SYSTEMS, AND DOOR
THROUGH-DOOR SERVICE 

An issue in rural transit that is currently being debated is whether to focus on special 
services for subgroups of the population or to provide a wide variety of services for 
the general public. 

A transit system that appeals to the total rural population will focus on work trips, 
providing for the most concentrated number of trips that are made during the early 
morning and the late afternoon by persons who are on their way to and from work. This 
is the traditional transit market in urban areas, and some think that a publicly funded 
system should not be restricted to special groups. 

In rural areas (and in many urban areas), most recent transit planning establishes 
a hierarchy of needs in determining the highest priority trips to be ser~ed by public 
transportation. This has resulted in the proliferation of specialized transportation ser
vices that are oriented toward serving the health, social service, and shopping trips 
needs of persons who are transportation disadvantaged. In the past when federal and 
state demonstration grants were no longer available, these specialized systems found 
little support among local officials. If these systems served a larger and less re
stricted population, then continued local support of the service would have been more 
likely. 

The cost considerations that enter into the debate on public versus specialized sys
tems are not conclusive. Proponents of specialized systems argue that trying to serve 
all trips will be beyond the financial capability of rural governing bodies. However, a 
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conventional fixed-route system is not the only alternative to specialized service. A 
far more cost-effective way to serve work trips is the subscription bus, which only 
provides service on a prearranged repetitive basis. Planners should be sensitive to 
the local needs of various subgroups and try to tailor services to individual trip-making 
desires. 

There is little likelihood, however, that a significant portion of the trips made in 
rural areas will ever be served by public transportation. Thus, the question remains 
whether local public funds will be spent for a small subgroup of the population. 

A further complication is the real need by many of the transportation disadvantaged 
not only for door-to-door service but also for door-through-door service. Many handi
capped people will need assistance in getting into their homes, and some elderly will 
need assistance in getting packages off the vehicle and into their homes. Thus, the 
door-through-door concept further personalizes the service, but, at the same time, 
significantly increases the cost. This service is desired and required by many rural 
residents to increase their mobility, but will local officials be willing to sustain still 
higher system costs? 

There are no easy answers to this question of specialized versus public systems. 
Various rural systems that will be instituted during the next few years may indicate 
that one of these approaches is superior. It is more likely, however, that the variety 
of local conditions that exist in rural areas will ensure that success stories will be 
told both about large systems that serve the general public and about specialized ser
vices that serve a restricted group. 
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Technical planning is only one of many elements in the development of a public trans
portation system in a small community and, in many cases, is not the most important 
component of that process. Nevertheless, the factors involved in such planning-ser
vice types, routes, fares, headways, vehicles, labor and contractual arrangements, 
and hours of service-define the transportation system itself. Can any generalizations 
be made about the relation among these factors and the ridership, revenue, costs, and 
productivity measures that are of interest to policy makers? 

The Transportation Systems Center has been involved in case studies of a number 
of small-community transit systems. The purpose of this effort is to describe and 
interpret local transit projects to enhance transferability of the lessons learned for 
other localities considering the initiation of similar service. The final TSC effort 
focused on the 13 systems given in Tables 1 and 2, which also give statistics for the 
operations. Most of the data are based on the records of the localities involved. In 
some cases, statistics derived from data supplied by the localities had to be recalcu
lated to maintain as much consistency as possible in the definition of each statistic. 
However, complete consistency could not be obtained, and the data must be regarded 
as approximate and not always directly comparable. 

The case study sites were chosen to illustrate not only a range of service options 
and results but also a variety of community settings, service objectives, financing 
mechanisms, and political environments. Hence, the analysis thus far is only a part 
of the purpose and scope of the case studies. 

This report is divided into 4 sections: the range of goals that may motivate the ini
tiation of transit service in a small community and the service characteristics that can 
usually be achieved; the factors that determine operating costs and those that are sub
ject to management and control; fare structures, fare collection procedures, subsidy 
levels, and the relation between ridership and revenue collection; and a brief summary 
of the main conclusions, which should be viewed as tentative and to some extent neces
sarily speculative. 

OBJECTIVES AND SERVICE QUALITY 

Service Objectives 

The communities studied had a wide variety of reasons for instituting transit service. 
However, a clear conceptualization of service objectives was usually absent. This 
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paper does not attempt to measure the "success" of each of the 13 transit systems in 
achieving its own objectives because this is neither informative nor usually possible. 
Although most of the transit systems did accomplish many important objectives, they 
did not have those objectives in mind when they implemented their services. Instead, 
this paper attempts to develop some understanding of wllat s mall- community transit 
systems can (and cannot) be expected to achieve. In this s ection, we consider a num
ber of policy objectives that might motivate the initiation of transit service and discuss 
the accomplishments of the systems studied here with reference to these objectives. 

From this standpoint, it is reasonably clear that the concerns that stimulate support 
for public transit in large cities-congestion, energy consumption, and air quality de
terioration-do not provide a tenable rationale for the initiation of service in small 
communities. There is no indication that the provision of transit in any of the com
munities considered here has caused any appreciable reduction in vehicle miles of 
automobile travel within the service area of the system. A few of the communities 
did succeed in abating the demand for downtown parking space (notably Amherst, where 
this was a major concern>. In some instances, a s mall number of private decis ions 
about automobile ownership were apparently influenced by the presence of the system. 

The different role of transit in small as opposed to large urban areas is reflected 
in the extent lo which the work trip ii; i;erved l>y the trani;ll i;yi;tem. A palteI"n that 
may be noticed in the cases considered here is that the percentage of work trips among 
the total transit ridership tends to increase with the size of the community. 

The major impact of the systems under study has unquestionably been to improve 
the mobility of those without convenient access to an automobile. Transit dependent 
is an appropriate designation for some of those persons. But the services have also 
benefited many others for whom automobile travel was possible but inconvenient: 
college students who were roommate dependent, young teenagers who were parent de
pendent, elderly people who were taxi dependent, shoppers who were second car de
pendent, and commuters who were spouse dependent. It is erroneous to believe that 
the market for public transportation is limited to a few special groups such as elderly, 
handicapped, or recipients of social services. Indeed, in only 3 of the 12 towns for 
which data are available was the percentage of elderly riders as high as 30 percent 
and in only 6 cases was it less than 10 percent. 

A particular target group for public transit services that stands out in several of 
our case studies is the youth market, consisting chiefly of young teenagers in the age 
range of 11 to 15. 

Service Quality and Choice of Mode 

The most conspicuous choice that each community makes on initiating service is the 
choice of what kind of service to provide: fixed route, route deviation, dial-a-ride, or 
shared-taxi, in our examples. The correct choice, therefore, depends on the objec
tives that the community is seeking to attain, not merely on the community character
istics themselves. 

This decision really amounts to a choice between fixed-route and demand-responsive 
service. In terms of service quality as perceived by the rider, the distinction between 
shared-taxi and dial-a-ride is no more significant than the distinction between the var
ious vehicle sizes that might be used to provide fixed-route service. An intermediate 
service alternative, illustrated here in the case of Merrill, is a route-deviation sys
tem in which vehieles make stops at particular points and at specific scheduled times 
and follow a designated route except when a passenger makes a specific deviation re
quest and pays a premium fare to be delivered to the door at his or her destination. 

If the system is not aimed at a population that is mobility limited (e.g. , elderly or 
handicapped) and if much of the travel appears to be related to a few main activity cen
ters such as a downtown area, a railroad station, or a high school, then fixed-route 
systems can perform efficiently. The clearest illustration of this pattern is the per
formance of the 3 fixed-route systems that serve university campuses in Ann Arbor, 
Amherst, and Chapel Hill. 
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Systems serving a more general population, such as those in Evansville and East 
Chicago, have also been able to operate with high productivities-approximately 25 pas
sengers per vehicle hour. Even without these special circumstances, the fixed-route 
systems in Westport and Eugene operate with moderately high vehicle productivities, 
averaging about 15 persons per vehicle hour. 

There are nonetheless several arguments for the use of demand-responsive service 
in many small communities. One argument is based simply on cost: Vehicle use would 
be improved in low-density environments and cost per passenger would be lowered if 
vehicles were not required to travel at times or in places where few people want to go. 
This viewpoint is examined below in the section on costs. Two other arguments are 
based on the service advantages of a demand-responsive system. It is claimed that 
such a system would offer riders better service than is possible through fixed-route 
systems by providing more flexibility in choosing their destinations and departure 
times. Furthermore, demand-responsive systems would provide door-to-door ser
vice in a single vehicle, eliminating both walk time and transfer time. (A possibility 
that has been implemented in Rochester but is not illustrated in our case studies is 
demand-responsive feeder service to a fixed-route busJ 

The experience at the case study sites suggests that this latter advantage of a 
demand-responsive system is usually the decisive one. Door-to-door service is likely 
to be particularly important in a small community for at least 2 reasons. First, the 
best headways that seem economically feasible in a small community are apparently 
rather long, 30 minutes or more for all except the campus systems studied here. This 
places a considerable burden on the potential rider to become familiar with the schedule 
and arrange his or her activities and departure times around the schedule. Second, 
activity centers are often not so concentrated in small communities as in large ones. 
This is particularly true if the community is a residential part of a larger urban area 
so that most internal trips are to visit relatives and friends or to do minor shopping 
errands. In such an environment, many trips require at least one transfer if they are 
taken on a fixed-route service. 

In addition, a community in which service to the elderly is a major goal may have 
no alternative but to provide demand-responsive service, even when it involves an ad
ditional cost. For elderly people, the task of walking to a bus stop and waiting for the 
bus to arrive can be onerous and is often impossible. The 3 systems that attracted 30 
percent or more of their riders from among the elderly all offered door-to-door service. 

It seems fair to conclude that, for both work trips and special transit needs, demand
responsive service will be generally superior to fixed-route service with respect to 
comfort, convenience, and flexibility. However, demand-responsive operations do not 
clearly provide better service than fixed-route systems. Demand-responsive service 
shows no evident advantage with respect to overall travel time and can be inferior to 
fixed-route service with respect to reliability. The traveler cannot be confident about 
either wait time or travel time since both depend on the volume of total demands on the 
system at the time he or she seeks to travel. 

Other Aspects of Service Quality 

The mode of service does not completely define the level of service. In addition to the 
choice between scheduled and demand-responsive service, a community must decide 
on the days and hours of service and the extent to which backup vehicles will be provided. 
If a fixed-route system is chosen, decisions must also be made about routes, frequen
cies, and arrangements for transferring from one route to another. For demand
responsive service, the number of vehicles that are to be in service at each time of 
the day must be determined, and consideration should be given to modification of the 
service during periods of high demand (e.g., by switching to fixed-route or subscription 
service at some hours of the day). 

In small as in large transit systems, days and hours of service vary widely, ranging 
from a low of 8 hours per day in East Chicago (which deliberately avoids serving the 
peak period) to 24 hours in El Cajon. On weekends, the level of s ervice in these sys-



146 

terns is usually cut back. Hours of service are usually decreased; headways on fixed
route systems are increased; and the number ofvehicles available ondemand-responsive 
systems is reduced. 

Fixed-route systems typically adjust their service to the demands of riders by pro
viding more frequent service at times of the day when ridership is greatest, thereby 
increasing both capacity and service quality. The time of the peak in small-community 
systems is different from that of the traditional commuter peak and often extends over 
more hours. This discussion of peak and off-peak headways , therefore, refers to the 
system peak rather than the conventional morning-and-evening peak. Headways during 
these peak periods in our sample are generally about 30 minutes, except for the 3 cam
pus systems. Some minor routes in the larger systems have headways as long as 1 
hour, and the now-suspended Sudbury system operated on 2-hour headways. In the 
smaller fixed-route systems, only negligible adjustments in schedules are made be
tween peak and off-peak. The larger systems however make a greater adjustment. 
Demand-responsive services must also adjust their vehicle deployment to the level of 
demand if they are to maintain a consistent level of service with respect to wait time at 
all hours of the day. 

Reliability is often an important dimension of service quality, particularly for dis
cretionary riders. Ordinarily, reliability problems a.rise from problems with either 
vehicle performance (measured by the frequency and seriousness of vehicle failures) 
or on-time performance. Maintaining reliable time and schedule performance appears 
to be primarily a matter cf managerial vigilance. Several communities found it useful 
to establish s tandards (e.g., "not more than x percent of trips will be more than y min
utes late") against which actual performance could be compared. 

Transit coverage in a small community with fixed-route service can be improved 
with modifications in routing. Usually a small community will be under political pres
sure to provide service to virtually every part of the town. One possibility for expand
ing coverage without increasing costs is thr ough the use of loop routes, i.e., routes 
that are defined differently for inbound and outbound trips (Figure 1). The loop can 
occur over the entire route, or only over the outer portion, as illustrated. The effect 
of looping is to increase the geographical coverage of the system without increasing the 
vehicle hours of operation. Obviously, the service is somewhat inferior to that of a 
conventional system with twice as many vehicles, for some people can only come to 
the center of the system by first traveling to the periphery. The smaller the town is 
(in terms of square miles), the less serious is this deficiency-sugges ting that loop 
routes may be especially applicable in geographically small communities. Many of 
the communities studied here have made some use of loop routing. In addition to spe
cial routing, a small community has an additional ability to have greater coverage and 
higher vehicle productivity through higher vehicle speeds than are possible in larger, 
more congested settings. 

The burden of transferring from one route to another can be considerably reduced 
if a conscious effort is made to coordinate schedules to facilitate transferring. Usually 
this is accomplished by scheduling several (sometimes all) of the buses to arrive at one 
point at the same time and to remain at that location for a few minutes to enable people 
to transfer from one route to another. It is clear that transfer coordination is easier 
to arrange with the relatively simple routes and schedules that typify small-community 
transit operations. (Transfer coordination and service reliability can in some circum
stances be conflicting goals, and a policy decision about operating procedures may be 
required to resolve this conflict . The difficulty occurs when buses that are supposed 
to arrive at a coordinated transfer point are behind schedule. The issue is whether 
the other buses should wait for the late bus, so as to facilitate transfers from that bus, 
or depart from the transfer point in time to adhere to their own schedules. In Westport 
and Eugene, buses are expected to wait at the transfer point unless there has been a 
major disruption of service along the route that is behind schedule. Such a policy de
cision may have the effect of reducing the speed and reliability of service to many riders 
in order to prevent a severe lapse of service for the passengers transferring from the 
late bus.> 
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POLICY VARIABLES AFFECTING OPERATING COSTS 

Framework for Cost Analysis 

In the design of a transit system for a small community, cost considerations are as 
significant as service goals in shaping the system that is finally implemented. In this 
section, a number of factors affecting operating costs are considered with a view toward 
illustrating ways in which management may exert control over the operating cost burden. 
(Capital costs are relatively minor in most systems and are usually heavily subsidized 
by federal and state grants. Consequently, they are not discussed in this summary. 
However, the cost data given in Table 2 are not in all cases limited to operating costs. 
The systems that leased their vehicles or service contributed to the capital cost of the 
vehicles through their lease payments. In cases such as El Cajon, where the service 
is being purchased from a profit-making entity, the fee includes not only a charge for 
depreciation of the vehicles but also a contribution to the taxes paid by the leasing 
company. Both of these items are excluded from the cost data for publicly owned and 
operated systems.) 

The cost statistic that is usually considered to be of ultimate importance is the av
erage cost of a single passenger's ride. In our sample, this ranges from $0.09 in 
Amherst to $1. 74 in the Ann Arbor pilot dial-a-ride project. The cost per passenger 
clearly depends on both the efficiency with which the transit vehicles are operated, 
which can be measured by the cost per vehicle hour of service, and the ability of each, 
vehicle to attraet passengers, which can be measured by the vehicle productivity (pas
sengers per vehicle hour). The cost per passenger trip, then, is exactly the quotient 
of the cost per vehicle hour and the vehicle productivity. 

By definition, anything that affects operating costs does so by affecting either op
erating efficiency or vehicle productivity. Reducing idle labor time produces a cost 
savings by reducing the cost of each vehicle hour of service; streamlining of routes 
reduces the cost of carrying each passenger because more passengers are carried in 
the same number of vehicle hours. In some cases, particular operational changes will 
affect both operating efficiency and vehicle productivity. In all cases, it is important 
to distinguish the way in which costs are being affected. 

Mode of Service: Effect on Costs 

As mentioned above, one common argument for demand-responsive service is that in 
low-density environments it is cheaper per passenger than fixed-route service. At
tempts have been made, by using this reasoning, to determine a specific population 
density below which the cost per passenger of demand-responsive transit should gen
erally be lower than that of fixed-route service. 

In this section, an effort is made to check this hypothesis against the operating data 
from the case study sites. A conclusion that emerges from this process is that sig
nificant exceptions can be found to the generalization that fixed-route service is rela
tively expensive in environments with low population density. This creates a question 
about the adequacy of the population density figure as a proxy for demand density, and 
2 kinds of situations are described (both fairly common in small communities) in which 
population density is a particularly unreliable indicator. 

A direct comparison of either vehicle productivities or cost per passenger between 
the fixed-route and the demand-responsive systems in our sample would initially appear 
to show that demand-responsive systems are generally more expensive. The operating 
costs per passenger in the 4 demand-responsive systems (and also in the route-deviation 
system in Merrill) were in the $1 to $2 range; the fixed-route services typically had 
costs per passenger in the range of $0.50 to $1 and ran as low as $0.10 to $0.30 in the 
high-density campus services. This is a direct reflection of the differences in vehicle 
productivity, which averaged above 40 riders per hour in the college systems, dropping 
to 10 and 25 passengers per hour in other fixed-route systems, and falling to 6 and 11 
passengers per hour in the demand-responsive systems. 
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Of course, such a direct comparison is not valid, for the demand-responsive systems 
operate in environments different from those of the fixed-route systems. The real ques
tion is whether fixed-route service can be provided more cheaply than demand-responsive 
service in the same environment, and the only direct way to answer this question is to 
attempt to provide each kind of service in the same place. 

If one is limited to making comparisons between different localities, it would at least 
be desirable to compare sites that have similar densities. In this respect, the data 
given in Tables 1 and 2 are particularly inadequate, for they cont ain no examples of 
demand-responsive service in truly low-density settings (Merced, at 3,000 persons 
per mile2

, is the closest case). Nonetheless, some exceptions do stand out: Westport 
and Eugene, both with population densities well below the 3,000 level, provide fixed
route service per passenger at least as cheaply as Merced provides dial-a-ride service, 
and Evansville, with a population density only slightly higher than that of Merced, pro
vides fixed-route service at a third of the cost per passenger of the Merced dial-a-ride. 
The vehicle productivities of all of these fixed-route systems are significantly higher 
than those in Mer ced, which are themselves high compared to most U.S. dial -a-ride 
systems. The ot her fully demand-responsive systems (Ann Arbor and El Cajon) have 
costs per passenger higher than those in Merced, but this may not be surprising since 
they arc ull in environments that are more densely populated than those in which 
demand-responsive systems are expected to be efficient. 

How are these anomalies to be explained? Clearly, the basis of the problem is the 
unreliability of the population density statistic as a proxy for demand density and, there
fore, as a predictor of vehicle productivity. This suggests that the essential problem 
is really to identify the circumstances in which population density will fail to predict 
demand density accurately. It appears that at least 2 situations can be isolated in which 
this will be the case. 

The first is a setting in which activity centers are geographically concentrated, even 
though r esidences are dispersed. Demand- r esponsive service is likely to achieve its 
gr eatest efficiency (relative to fixed- route service) in places where such activity cen
ters do not exist or at times when they are not in operation. 

A second situation in which low population densities can coexist with moderate-to
high demand densities is one in which the trips being served are not rigidly confined to 
particular times of departure or arrival. This will often be the case with shopping 
trips, trips to visit friends, or other recreational trips, which are often made by both 
youthful and elderly riders. For these trips, travelers may not find it difficult to adapt 
their departure times, and even their destination choices, to the available service. In 
this case, a fixed-route service may cause demand patterns to be more concentrated, 
and vehicle productivities to be higher, than they would be if a more flexible service 
were provided in the same setting. If costs per vehicle hour are comparable, and if 
passengers in fact behave in this way, then fixed- route service will be cheaper even in 
a low-density environment . (Of course, the quality of service will also be lower, for 
passengers are not so free to choose their own travel times as they would be with 
demand-responsive service.) In this instance, aggregate density figures fail as an 
indicator of demand density because they do not account for the fact that demand density 
may be system sensitive; i.e., they assume that demand patterns are independent of 
the characteristics of the service being provided. 

This entire comparison of the costs of fixed-route and demand-responsive service 
has focused on the vehicle productivity component of the cost-per-passenger statistics. 
But the choice of service mode may also affect operating efficiency by influencing the 
kinds of labor agreements that are institutionally feasible . In our sample, 2 of the 
demand-responsive systems (Merced and El Cajon) s how operating costs per vehicle 
hour that are the lowest among the 13 communities. In each case, nonunionized labor 
is employed, and relatively small vehicles are used. 

One final point is extremely pertinent to the cost comparison between fixed-route and 
demand-responsive services. For many communities, the critical comparison will not 
be in the relative costs per passenger but in the relative subsidies per passenger. Often, 
since demand-responsive service is viewed by passengers as more desirable than fixed
route service, a higher fare can be charged to passengers without unduly dampening 
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demand. In our sample, the operating subsidy per passenger on the publicly funded, 
demand-responsive systems was generally much higher than that on the fixed-route 
systems. 

Labor Agreements 

Although the choice of service mode may often be an important determinant of operating 
costs, it is by no means the only factor to consider. In the remainder of this section, 
several other variables, subject to varying degrees of control by the transit manage
ment, are considered. The first and most significant of these is the labor agreement 
under which the system operates. 

Table 3 gives a breakdown of operating expenses for the first 6 weeks of operation 
of the Westport Transit District. The total cost of operations can be regarded as fixed
route systems, although breakdowns of costs for most other systems are not readily 
available. The share of labor costs in the total cost is considered to be broadly com
parable to what it is in both other fixed-route systems and demand-responsive systems. 
The administrative overhead may be somewhat higher as a percentage of total expenses 
than for other similar systems because of Westport's relatively high expenditures on 
marketing, information dissemination, and evaluation. 

Data in Table 3 show that public transit in a small community is a labor-intensive 
undertaking in which the biggest expense items are salaries for drivers, maintenance 
personnel, and administrators. In comparison, the fuel cost, although not negligible, 
is a much less important part of the total expense picture. 

rt can be concluded that the arrangements under which labor is employed are the 
most critical element affecting the system operating costs. The wage rate is impor
tant, but so is the mix between full-time and part-time labor and the rules governing 
the use of labor and the protection of existing labor contracts and practices. Towns 
that have locally controlled unions and less of an adversary relation between labor and 
management appear to perform better on a cost basis than the large, more formally 
organized places. 

Maintenance 

Maintenance costs are usually the second largest element in the cost structure of most 
transit operations, and they represent one of the more tractable areas in which to exert 
management control. Maintenance service can be procured on contract, or the ve
hicles themselves can be leased and the maintenance costs covered in the leasing 
agreement. 

Frequency and ease of maintenance should also be important considerations in the 
selection of vehicles. In our case study communities, the experience of different tran
sit operators with similar makes and models of vehicles showed enough consistency to 
justify checking the service records of particular models before they are purchased. 

Degree of Peaking 

Since service is less oriented toward work trips than in most larger systems, transit 
r iders hip in small communities tends to exhibit much less peaking by tjme of day. This 
is favorable from a cost standpoint (in terms of cost per passenger rather than per 
vehicle hour ), for it means that less extra vehicle capacity to handle peak-hour demands 
is needed and that vehicles are less likely to be idled in off-peak hours. A demand
responsive service has an additional degree of flexibility in dealing with peak-hour de
mands where they occur: rt can shift to a fixed-route , subscription, or many-to-few 
mode during peak periods. 



Table 1. Population, service, and ridership of case study sites. 

Population in Service 
Arca 

Number of Average 
Vehicles Persons Weekday 

City Type of Service in Service Number per Mile 2 Ridership 

Amherst, Massachusetts Fixed route 16 11,000 1,000 7,900 
Chapel Hill, North Carolina Fixed route 27 27,000 6,900 6,900 
East Chicago, Indiana Fixed route 5 44,000 3, 800 1,050 
Eugene, Oregon Fixed route 47 170,000 1, 700 10,000 
Evansville, Indiana Fixed route 15 139,000 3,900 3, 500 
Sudbury, Massachusetts Fixed route 2 13, 500 550 170 
Westport, Connecticut Fixed route 8 28, 000 1, 300 1,400 
Xenia, Ohio Fixed route 10 27, 600 3, 100 760 
Bremerton, Washington Subscription bus 28 35, 000 3,600 2,240 
Merrill, Wisconsin Route deviation 2 9,500 1, 700 150 
Ann Arbor, Michigan 

Campus Fixed route 36 35,000 9,800 
City Pilot dial-a-ride 3 16, 000 7,300 180 

El Cajon, California Shared taxi 14 60, 500 5,000 550 
Merced, California Dial-a-ride 4 30, 000 3,000 340 

Table 2. Revenues and costs of case study sites. 

Operating Costs Passen- Driver Revenue Operating 
(dollars) gers Wage Leased per Subsidy 

per Rate 11 Capital or Base Pass en- per 
Vehicle Passen- Vehicle (dollars/ Coste Bought Fared ~er" Passcug lr .. Oper~ting 

City Hour ger .. Hour .. hour) (dollars) Vehicle (dollars) dollars) (dollai•sl Ratio 

Amherst 7.74 0.09 85 3.00 439,000 Bought 0 0 0.09 
Chapel Hili ll .10 0.43 2ij ~.4ij n.a. Bought 0.25' 0.15 0.28 2.9 
East Chicago 14.50 0.57 26 4.00 n .a. Bought 0 0 0.57 
Eugene 16.90 1.07 16 5.25 1, 190, 000 Bought 0.30 0.25 0.82 4.3 
Evansville 8.54 0.37 23 5.00 n.a. Bought 0.35 0.30 0.07 1.3 
Sudbury 9.85 1.08 9 n.a. ~o Leased 0.25 0.20 0.88 5.4 
Westport 11.50 0.74 16 4.40 255. 000 Bought 0.50' 0.20 0.54 3. 7 
Xenia 11.70 1.34 9 3.70 223,000 Leased 0.25 0.15 1.19 8.9 
Bremerton 9.16 0.17 53 -. n.a. Leased 0.35 0.21 0 0.8 
Merrill 9.50 0.99 10 4.00 95,000 Bought 0.25 0.26 0.73 3.8 
Ann Arbor 

Campus 8.00 0.12 71 5.00 n.a. Bought 0 0 0.12 
City 10.50 1. 74 6 6.00 35, 000 Leased 0.60' 0.47 1.27 3.7 

El Cajon 8.16 1.28 6 3.59" ~o Leased 0.50 0.38 0.90 3.4 
Merced 9,70 0. 84 12 3.75 65, 000 Bought 0.25 0.25 0.59 3.4 

aThose completing trips, excluding transfers, when this can be determined. 
bStandard base hourly pay, including fringe benefits when they can be determined 
cex.clud~ cost of leasing whicles, equipment, or garage space but includes planning and evaluation costs. 
dSinglt ride fare of adult rid.or, excluding all discounts. 
ecosrs/revenues 
1Cities rely heavily on transit passes rather than single·ride fares 
11$10/day. 
hPlus tips. 

Figure 1. Conventional versus loup routing. 

Conventional routes 

PaTtial loop routes Full loop routes 

Table 3. Operating costs of Westport 
Transit District during first 6 weeks. 

Item 

Operations 
Salaries of operating personnel 
Payroll taxes 
Insurance 
Maintenance 
Fuel 

General and administrative 
Advertising and promotion 
Salaries 
Temporary help 
Research 
Pay roll taxes 
Insurance 
Rent 
Telephone 
Office supplies and expenses 
Travel 
Legal 
Accounting 
Education and subscriptions 
Interest 

Cost (dollars) 

14,636.00 
1,464.00 
2,988.95 
8,000.00 
2,399.91 

29,488.86 

1,791.70' 
7,413.54 
1,904.24 

614.94 
722. 74 
332.00 

1, 164.00 
1,042. 93 
5, 148. 59 

403 .16 
2,048.00 

250.00 
278.35 

~ 
23,256.66 

aTotal amount of $11,791 included state of Connecticut subsidy 
or s10.ooo. 
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Entrepreneur ship 

Another factor powerfully influencing cost may best be described as "entrepreneurial 
instinct." Among demand-responsive systems, Merced and El Cajon have been sim
ilarly successful in controlling costs through flexible and close relations with the labor 
pool and imaginative cost-saving strategems. The effort of several system operators 
to have their accounting done in such a way that other budgets absorb a part of the over
head is notable. By functioning as a department of the city, Evansville's transit service 
avoids bearing expense burdens such as the administration of its payroll, which is 
handled as part of the general city payroll. Managerial ability may be relatively more 
important in small communities, where institutional forms are less rigid and outlets 
for the creative use of "goodwill" may, in consequence, be more plentiful. 

FARES AND SUBSIDIES 

Level of Subsidy 

The experience in the sites considered here confirms a belief that is finally achieving 
wide acceptance: Public transit in small communities cannot be expected to pay for 
itself out of the fare box. Among the communities considered here, only Bremerton 
succeeded in covering all of its operating costs from fare collections. The total op
erating subsidy per passenger trip varied in our sample from a low of $0.07 up to well 
above $1. 

These levels of subsidy should not be regarded as the minimum levels that the tran
sit system could achieve in each community. These transit systems did not necessarily 
select their fare and service levels so as to minimize their operating losses, although 
most worked within the constraint of a maximum total subsidy from the financing body. 
The choice of fare levels and fa r e structures (e.g., whether and to what extent to offer 
discounts to special groups of riders such as the elderly) is a fundamental policy de
cision; it can be based on many criteria other than loss minimization. 

Transit Passes 

Apart from the extent of subsidization, the main question with respect to revenue col
lection is whether to charge an individual cash fare for each trip or to adopt some sort 
of pass arrangement (prepaid or postpaid) so that the act of paying is separated from 
the boarding of the vehicle. One effect of using a pass system is that it provides a 
structured format for collecting revenue from contingency riders who want the system 
to continue operating even though they use it only occasionally and from citizens who 
have no personal use for the system at all but wish to assist it in serving the community. 

Fares, Passes, and Ridership 

A frequently posed question concerns the effect of fare levels (and fare changes) on 
ridership and revenue. Unfortunately, none of the communities studied here changed 
its fare significantly during the study period, and so no direct evidence is available 
from which to estimate these "elasticities." There are fragmentary indications of a 
significant ridership response to fare reductions . Since other studies have indicated 
that fare elasticities may be much higher in demand-responsive than in fixed-route 
systems, it seems prudent for planners to anticipate a significant ridership response 
to fare changes. The manner of fare collection may also significantly affect ridership. 
Demand may be more inhibited by the need to pay cash fares than by paying for transit 
passes that result in comparable revenue per ride. 
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CONCLUSIONS 

A compact summary of conclusions often leads the reader to believe that the conclu
sions are more firmly supported by the data than they really are. Therefore, in draw
ing attention to the following central hypotheses that our data seem to suggest, we re
iterate the early warning about their tentativeness. 

1. Transit in small communities will usually be primarily oriented to nonwork 
trips by people for whom access to a car is difficult though not impossible. However, 
the market for transit service is not by any means limited to special groups such as 
elderly and handicapped. 

2. Transit is useful in improving the mobility of people within small communities, 
but usually not for abating automobile-related problems such as air pollution, energy 
consumption, or excess land utilization. 

3. Ridership peaks differently in small communities than in larger areas as a re
sult of the lower percentage of work trips among total person trips by transit. Peaks 
are less severe in the sense that the peak period is longer and the gap between peak 
and off-peak ridership is not so great. Peaks also occur at different times of the day 
in small systems than in large systems. 

4. Traditional fixed-route service, if imaginatively administered, can provide ef
ficient service in many more settings than is often supposed. In particular, it has 
achieved acceptable vehicle productivities in areas with population densities of approx
imately 1, 500 persons per mile~ 

5. Fixed-route systems in small communities can exploit a number of service op
tions that would probably present serious operational problems in a larger environment. 
Two important examples of such options are loop routing, which requires a geograph
ically small service area to provide adequate service, and coordinated transfers, which 
work best with a relatively simple set of routes and schedules. 

6. The demand-responsive systems had significant service advantages that were 
not achieved by any of the fixed-route systems, for they provided flexible door-to-door 
service with no walk time or outdoor wait time. As a result, they were clearly more 
attractive to elderly passengers than were the fixed-route systems. However, whether 
the service that they provided was faster on the average than fixed-route service and 
was usually less reliable with respect to maximum travel time is unclear. 

7. Labor is the dominant expense in almost all small-community transit operations, 
and the degree of flexibility that is available to management in allocating its labor pool 
is usually the biggest determinant of operating efficiency. Vehicle size appears to be 
less significant in the range considered here. 

8. Other variables that strongly influence costs are the size of the maintenance 
burden and the arrangements for handling it, the route structure, and the degree of 
peaking of ridership by time of day. Peaking tends to be less severe in small com
munities because of the lesser orientation toward work trips. 

9. Whether any transit system that uses a full-time labor force can be financially 
self-sustaining from fare collections alone seems unlikely. 

10. Collecting revenue primarily from the sale of passes rather than from single
ride fares offers several important service and promotional advantages and may attract 
discretionary riders almost as effectively as free-fare systems, despite several indi
cations of a substantial ridership response to fare reductions. 

One more general conclusion is less tentative and deserves special emphasis: Vir
tually all the results that are of interest-ridership, revenue, costs, productivities
are subject to different influences in each particular small-community setting, probably 
much more than in a larger urban area. Costs are profoundly affected by the entre
preneurial skill and diligence 'of the operator. Ridership is equally influenced by the 
"image" of the transit system and the public attitude that develops toward it. A common 
and apparently crucial element in the more successful systems was the ability to get 
both the employees of the system and the town's residents involved personally-often 
emotionally-in the success of the transit system. To achieve this requires an un-
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failing willingness to regard the system as a service to people rather than merely a 
vehicle-moving operation. In small communities especially, such an attitude will be 
appreciated if it is present and specifically missed if it is absent. 
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Paratransit in Small 
Communities and 
Non urbanized Areas 

Workshop 4 Resource Paper 
Douglas B. Gurin, Urban Mass Transportation Administration, 
U.S. Department of Transportation 

UMT A has committed itself to policies that promote paratransit and that foster mobility 
improvements in small towns and rural areas. This paper focuses on the particular 
interrelation of these policies. An overview of public transport problems in nonurban
ized areas is given, various existing federal programs to help small-town paratransit 
are contrasted with one another and with nonfederal efforts, and federal guidelines that 
are currently being formulated for a new small-town assistance program are introduced. 

TRANSIT PROBLEMS IN SMALL TOWNS 

Small-town and rural public transit has encountered many of the problems faced by 
metropolitan transit. Labor, fuel, and maintenance costs are increasing faster than 
fare revenues. Institutional and financial barriers block innovation to reduce costs 
and improve productivity. In the last 2 decades, more than 100 small-town transit 
companies have gone bankrupt. Taxi operators and other providers of paratransit are 
also in financial jeopardy. 

Many circumstances in nonurbanized areas worsen the conditions of public transit. 
Low population densities and scattered destinations lengthen trip distances and increase 
operating costs per passenger. Poor roads increase vehicle maintenance, reduce ve
hicle speeds, and lower system productivity. Commuter travel demand is too scattered 
in time and space to permit large-scale efficient conventional transit. Transit rider
ship in small towns and rural areas is primarily by low-income, transit-dependent 
people who lack access to automobiles; there are no affluent or short-haul urban mar
kets to generate revenues to help cross subsidize high-cost operations. As a result of 
their restricted transit markets, small-town and rural transit operators lack staff, 
political support, and other resources to overcome the barriers imposed on them by 
state regulations and taxes. 

EXISTING UMTA PROGRAMS 

UMTA's programs are aimed at helping reduce small-town transit problems. Money 
is available as part of UMTA's section 3 program for public agency capital investments 
such as paratransit vehicles and fixed facilities such as garages; funding for capital in
vestments by private nonprofit organizations is available as part of the section 16b2 
program. Planning assistance is being channeled via the section 9 program to states 
for technical studies of town transit needs and program development. Much of the 
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marketing research and demonstration project activities in low-density metropolitan 
areas that are part of UMTA's section 6 program has relevance for nonmetropolitan 
paratransit systems. UMTA also supports training grants as part of the section 11 
management development program. Unlike most other federal programs, UMTA's 
programs have funds that are authorized for several years to provide continuity and 
predictability for planning and implementation. UMTA money is available to preserve 
existing systems and to sustain ongoing and long-term transit systems development, 
not just to support 1- to 3 -year demonstrations. Whereas many social service agencies 
have ridership eligibility requirements for funding, UMTA funds may be used to serve 
a wide cross section of potential transit users throughout nonurbanized areas. 

UMTA's small-town transit programs differ from other federal programs. Oper
ating assistance is lacking, and a 20 percent matching share is required. In all UMTA 
programs, except the section 16b2 program, the jobs of existing transit workers must 
be protected as a condition of capital grant assistance, even if these protections reduce 
overall system productivity and raise operating expenses. 

Several current program problems appear likely to diminish or to become less im
portant in small-town paratransit. Congressional legislation is being considered in the 
House Public Works Committee and the Senate Banking and Finance Committee to per
mit UMTA to provide operating assistance in nonurbanized areas having fewer than 
50,000 residents. Precedents for waiving costly labor protection agreements have 
been established, especially those pertaining to paratransit programs involving non
profit organizations. The lack of existing transit in many small communities also 
obviates the need for time -consuming labor agreements. 

PROPOSED GUIDELINES FOR UMTA'S SMALL-COMMUNITY 
TRANSIT PROGRAM 

Our efforts have been directed toward developing guidelines for distributing UMTA 
funding to nonmetropolitan areas and private nonprofit organizations. We are consid
ering a program that has the following features: 

1. Funds are administratively set aside on an annual basis; 
2. Resources are apportioned by a formula to each state; 
3. State governors are required to designate a single agency to receive and ad

minister these funds; 
4. Funds are available for any public transportation capital investments with 80 

percent federal and 20 percent nonfederal participation; 
5. Capital funds are available to public agencies, private nonprofit organizations, 

and private companies through leases or contracts with a public agency; 
6. All 3 ,840 urban places between 2,500 and 50,000 population are eligible for 

funding, and a portion of the 14,000 smaller built-up places are also eligible; 
7. Transit planning for section 16b2 funds by small towns in urbanized areas 

must satisfy existing requirements that apply in those areas; 
8. Each nonurbanized area receiving UMTA money from the state agency is re

quired to have a transit development program that includes all public, nonprofit, and 
private transit resources and projects proposed for implementation in the area (plan
ning funds will be available to develop programs); 

9. In the first year of the UMTA program, the emphasis will be on maintenance 
or improvement of service for areas that have or will have transit development pro
grams; and 

10. UMTA's program will supplement, not supplant, existing federal and local 
transit investments in nonurbanized areas, and UMTA will require state, local, and 
private institutions to maintain their present transit funding levels and to continue non -
UMT A federal transit support. 
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UNRESOLVED ISSUES FOR SMALL-COMMUNITY 
AND PARA TRANSIT PROGRAMS 

Conference workshops addressed several questions that have arisen during the develop
ment of our preliminary guidelines. 

1. How should equity issues be resolved to ensure that funds are provided (a) to 
small and poor communities as well as large and affluent ones and (b) to the complete 
cross section of transit dependents, not just the elderly and handicapped? How can 
the essentially social service or welfare nature of small-town transit be justified or 
legitimized? 

2. Given a limited national fund for small urban and rural places, should prior
ities be established at least to preserve all existing transit and paratransit before im
proving or creating new services? What if any productivity, ridership, or other cri
teria should be used to assess whether existing services merit preservation? 

3. What minimum planning and supervision requirements are appropriate to max
imize the effective expenditure of program funds and to help ensure long-term, strong 
local taxpayer support for operating subsidies and local capital matching funds ? 

4. What should be the extent, timing, and mechanisms for involving citizens and 
public officials in (a) formulating community transport policy objectives, (b) analyzing 
and selecting alternative transport systems to solve local travel problems, (c) evalu
ating existing and new local transit operations, and (d) regulating and managing para
transit services ? 

5. What are the reasonable levels of funding that can be expected from state, 
local, and private sources? How are these funding sources likely to respond to the 
availability of additional UMTA funds? Will they cut back their own funds? 

6. What opposition can be expected from intercity bus carriers? How can they 
be fitted into programs for small-town, local transit? 

7. Can and should state and local governments be encouraged to permit formation 
of transit tax districts and to create transit trust funds ? 

8. What actions can be taken to lower the costs per passenger of paratransit ser
vice? increase ridership through marketing, changes in rider eligibility, or other re
sources? endorse the concept of phased implementation and service expansion as 
travel demand increases? increase productivity through upgraded vehicles, better 
maintenance programs, efficient scheduling, and coordinated services? change legis
lation and regulations that reduce insurance costs, taxes, and other expenditures? sup
port labor concepts such as volunteer or part-time workers? 

9. What are the cost factors that are likely to increase during the next few years? 
What policies and program features can minimize cost increases or ensure productivity 
increases that are coupled with cost increases? 

10. What policies and actions are needed to provide an adequate nationwide supply 
of people to plan, manage, and operate small-town transit? What educational, salary, 
and other incentives are needed to train, attract, and retain these people? 

Preliminary answers to some of these questions appear in the conference workshop 
reports. Paratransit is expected to play a variety of service roles, provided that in
stitutional, financial, and labor problems can be overcome. UMTA, along with other 
federal agencies, hopes to foster solutions to these problems through its policies and 
programs. 



Nonurbanized Public 
Transportation: A Federal 
Perspective 

Workshop 4 Resource Paper 

Barbara K. Reichart, Office of Highway Planning, Federal Highway Administration, 
U.S. Department of Transportation 

The Federal-Aid Highway Act of 1973 authorized the U.S. Department of Transportation 
to carry out a rural highway public transportation demonstration program in 1975 and 
1976 with a funding level of $9.65 million for the · first year. This demonstration pro
gram represents a broad, new challenge , for the department will have for the first 
time the opportunity to be engaged in a nationwide program designed to provide public 
highway transportation in rural areas. 

Relatively little operational experience currently exists from which we can draw to 
answer the questions of what types of service are possible and desirable in rural areas, 
how these services can most effectively be organized and operated, and how these ser
vices can be supported financially. One of the major underlying objectives of the dem
onstration program, therefore, is. to provide information that will be useful to both 
federal and state governments in framing future policies and programs to meet the 
public transportation needs of our vital rural areas. 

Under this program, the Federal Highway Administration and the Urban Mass Trans
portation Administration are to fund projects that will demonstrate how the mobility of 
nonurbanized residents, especially those in rural areas, can be improved. The more 
than 3 50 proposals submitted for first-year consideration, requesting more than $120 
million in demonstration funds, attest to 2 things: (a) the level of perceived need for 
better public transportation services in nonurbanized areas and (b) the apparent lack 
of available resources to meet this need. 

COMPARISON OF PROJECTS 

In mid-September 45 projects spread throughout the country in some 31 states were 
preliminarily selected for funding. These projects r epresent a wide variety of trans
portation schemes ranging from fixed-route, scheduled general services to an assort
ment of demand-responsive van operations to an institutionalized "friends-and
neighbors" concept using volunteer transportation providers. The variety in the kind 
of organization that will provide the service is equally wide: from the established re -
gional transportation authority to a county government to a consortium of social service 
agencies. I will briefly describe a selected number of these projects, point out signifi
cant differences in both service types and organizational structures, and then suggest 
a number of issues that these projects raise with respect to future federal activity in 
nonurbanized public transportation. 
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New York 

In New York State, 2 separate projects illustrate different approaches to provide public 
transportation. County supervisors in Chautauqua County, in the most southwest part 
of the state, will use state, local, and various federal funds to connect outlying rural 
residents to existing fixed-route service. The connecting services will be provided by 
"community transportation contractors" who are local residents, generally retirees 
or housewives with some spare time, and who will respond to individual requests in 
their service areas. The service vehicle will be a 12- to 15-passenger van. 

In mid-New York State, a Chenango County community action council, Opportunities 
for Chenango; Inc"; will operate a unified transportation service designed around the 
needs of specific users such as elderly persons and low-income families. The pro
gram combines automobile-based demand-responsive and fixed-route small bus (16-
passenger) service. The bus will be operated in the demand-responsive mode on week
ends and will be available for charter during the evenings. After initial orientation, 
the actual coordination of services will be the responsibility of cooperating volunteer 
groups such as the senior citizen clubs and FISH (Friends in Service Here) groups. 
Although the service will be provided by a nonprofit agency, the county commissioners 
are supporting the program by encouraging all county agencies to enter into purchase 
of service arrangements with the integrated service. Future support envisions com
mitting some local revenue -sharing funds to the integrated service. 

Pennsylvania 

Pennsylvania is a recognized leader in rural public transportation programs and has, 
in addition to a statewide planning and coordination effort to be conducted under the 
rural demonstration program, 2 other innovative projects. 

Chester County in the southeast part of the state is fairly well served by public 
transportation, both commuter bus and rail, which link it to nearby Philadelphia. The 
need is not to duplicate these services but to provide transportation within the area to 
transportation-disadvantaged people at reasonable cost. A consortium of 10 social 
service agencies, with varying service clientele, will form a coordinated system. The 
service will consist of 7 minivans for demand-responsive service and semischeduled 
long-haul use such as to specialized hospitals or charter trips and 70 volunteer auto
mobile drivers. A limited mileage-subsidy scheme has been prepared to reimburse 
volunteer drivers for expenses. Dispatching of all services, both to individuals and 
to social service agencies, will be done at a centrally located dispatching facility. 
Each consortium member-agency will be linked by direct telephone to the dispatch 
center. Potential individual users can contact the transportation service through a 
toll-free telephone call. 

A 6-county program in the north central region of Pennsylvania will establish a 
regional transportation authority to coordinate the existing fixed-route service, which 
uses school buses, minibuses, and station wagons. The program will also establish a 
small vehicle collector system. Using purchase of service agreements with social 
service agencies, the transit authority will contract with currently franchised public 
carriers to operate the vehicles being purchased through this grant in accordance with 
expressed local needs. Much of the present administrative responsibility rests with 
members of the various human resource agencies. This practice will continue during 
the demonstration program. 

Tennessee 

One of the most striking projects in self-help is found in Hancock County, Tennessee: 
The local judge will be the voluntary project director, and the county manager of human 
resources will be the voluntary part-time supervisor. The service consists of con
tracting with the operators of locally owned school buses to run low-level service along 
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predetermined routes with boarding (and alighting) permitted at any point along the 
route. Three converted vans will be used in the demand-responsive mode to service 
mainly handicapped or elderly persons, with fares reimbursed by the respective 
agency. All other riders will pay $0.50 for a trip within the county. 

The Progress for People Human Resource Agency in the 9-county Southeast Ten
nessee Development District will integrate and expand an existing multiagency demand
responsive van system. Two aspects of this project are particularly interesting. In 
Tennessee, as in a growing number of states, state statute requires public school sys
tems to provide educational services to all handicapped persons, aged 4 to 21, living 
within their jurisdictions. To implement this statute, the legislature also provides a 
transportation allowance per child. Although most Tennessee school districts have 
their own transportation capabilities, they may contract for this special service. The 
Human Resource Agency provided this service in the past and will continue to provide 
connector service for the area's most isolated children. Another interesting aspect 
of this project is the feasibility study and development of a commuter van program 
running from one of the sparsely populated rural areas into the Chattanooga urban 
area. Off-peak service to selected small urban areas to maximize the use of these 
vans is being developed. 

Oklahoma 

The Inter-Tribal Council, Inc., in northeastern Oklahoma, will operate a 5-county 
route-deviation van system. A major share of financial support in the first year will 
be through purchase of service contracts with social service agencies. The more in
novative aspect of this project is its plan to organize transportation clubs. Individual 
groups of people interested in a specific type of service, be it for commuting, recre
ational, shopping, or other purposes, will be assisted in forming cooperatives that will 
then negotiate for prepaid specialized transportation service. This concept also offers 
the potential of involving employers and shopping center merchants. 

North Dakota 

One of the more theoretical projects is proposed by the North Dakota State Highway De
partment. Much has been written and spoken about the suitability of the grass -roots 
approach to rural public transportation. One objective of this North Dakota project is 
to institutionalize the "friends-and-neighbors" concept through good community orga
nization networks, centering on the nursing and retirement homes, at least initially. 
A thorough documentation and evaluation of this process are planned. A second ob
jective of the project is the joint effort of the highway department and the North Dakota 
Public Services Commission to review, revise, and update inadequate portions of reg -
ulations (both statutory and promulgated) that prevent or inhibit innovative responses 
to transportation needs in rural and nonurbanized areas. These 2 agencies will be 
documenting their procedures and making model suggestions that we believe may be 
relevant to other states facing similar constraints. 

California 

In southern California, San Bernardino County will contract with existing bus and taxi 
operators to provide service in the rural sections of the county. In this respect, the 
county is following the successful examples of California cities like La Habra and La 
Mirada, which provided the equipment and subcontracted the actual operation of the 
demand-responsive system to private operators. In some cases, existing 2-door 
taxis will be replaced by vans to make the service more attractive and accessible to 
people with a physical disability or restriction. 

The Humboldt County Association of Governments and the local transit authority 
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are cooperating in a project to introduce corridor service and advanced-scheduled de
mand service (primarily for handicapped persons) to rural residents in this northern 
California area. The service will be coordinated to feed into the jitney taxi operation 
in Eureka, a city of some 24,000 people, and the dial-a-bus system available in For
tuna (4,200 population) for senior citizens. 

Oregon 

In Oregon, the city of Reedsport will establish a community developed and supported 
small bus system opei"ating on a deviated fixed-1·oute schedule to 3 small towns, each 
under 5,000 population. Because the sponsors believe subsidies are unpopular or dis
tasteful to their residents, they have developed a campaign to sell "certificates of sup
port" to clubs and individuals. The project may include more than passenger service, 
for the local Post Office has indicated a desire to use the system to deliver mail to 
nearby communities. 

NATURE OF THE PROVIDER 

These examples indicate that the question of who is going to provide the transportation 
service is being answered in different ways, depending on local needs and organization, 
past experience, and ability to manage the day-to-day operations. We in FHWA firmly 
believe that the state government should have the prime responsibility to determine how 
the public transportation needs of its nonurbanized areas can most adequately be met. 
First of all, the state government is in the position to be able to understand the partic
ular needs of its localities and to respond creatively to them. Second, the state is also 
in the position to coordinate and integrate the services of private, nonprofit, or public 
operators among and between the various geopolitical subdivisions as appropriate. 

This role of the state as coordinator is extremely important. Effective coordination 
means much more than the physical linking of transportation services over a defined 
territory into a multicounty or regional network. It also means coordinating the activ
ities of various state agencies that can be used to promote effective public transporta
tion, such as regulatory agencies like the public utilities (services) commission and 
the insurance commission as well as state agencies whose functions often require them 
to provide transportation, most notably departments of education and departments of 
human resources or welfare. 

A recent study supported by the Administration on Aging shows that states are rec
ognizing the necessity of this type of coordination. According to the study, many states 
have recently enacted legislation that in effect takes the nontransportation expert out of 
the transportation business. Money previously budgeted to the education department 
for transporting students to regional schools is now being made available to the local 
jurisdictions (generally counties) to purchase services from local general transporta
tion operators. To facilitate this action, many states are strengthening the role of 
counties by empowering them to establish transportation authorities. Beyond the nu
cleus of the county level, some states are choosing to organize transportation services 
on a regional scale, often following the planning and development district boundaries. 
Although this may make the state's task of planning and resource allocation more man
ageable, we would like to stress that such a mechanism will probably not become a 
requirement for federal assistance. It is not our intention to apply urbanized trans
portation strategies and procedures to nonurbanized communities where such applica
tion may be unnecessary or inappropriate. 

NATURE OF THE SERVICE 

Federal assistance programs will be service oriented, placing an emphasis on improv
ing service to effectively meet the needs of particular groups of travelers. This 
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service orientation will require localities to fully explore existing transportation re -
sources including privately owned taxis or buses, vans or buses operated by private 
and public nonprofit organizations, and networks of volunteer drivers. 

The types of travelers and their particular transportation needs-whether commuting 
work trips, scheduled off-peak trips to social centers, hospitals, or schools, or off
peak discretionary trips for shopping or personal business-will dictate the type of ser
vice required. This is exactly how many of the applicants for the demonstration pro
gram determined their service requirements and operational structure. It is our in
tention to foster this type of flexible response to differing needs. For example, one 
community may determine that its chief need is for a premium type of commuter ser
vice to serve a major employment center and that it would also like to provide some 
off-peak service to carless local residents. It may decide to establish a commuter 
van-pool program in cooperation with the area employer and use the vans during the 
day on a semi-fixed-route basis in alternating service areas to carry senior citizens 
to nutrition centers, shopping centers, and other locations. The community and the 
employer may decide to use the van-pool provision of the federal-aid highway program, 
which encourages certain local jurisdictions and employers as subcontractors to estab
lish van-pool programs by ensuring that, if the program should not be successful after 
a reasonable period (1 year), 90 percent of the closeout or "abort" costs are eligible 
federal-aid expenses. During the off-peak, the vans could be used in the community 
service at a prorated charge. 

Another community may determine that most of its need for public transportation 
could be met by expanding the existing taxi service by adding a few more vehicles ob
tained through UMTA's capital assistance program and by offering reduced-rate tickets 
to specific users. The city of El Cajon, California, is currently providing senior citi
zens with intracity service through an arrangement with the local taxi operator. Joplin, 
Missouri, supports a similar taxi service offered to low-income families. Apparently, 
these communities are finding it much more economical and sensible to subsidize spe
cific users of the existing transportation provider instead of establishing another, un
doubtedly competitive, service. Based on these examples and the many proposals re
ceived under the demonstration program, we are cautiously optimistic that local juris
dictions will not blindly adopt urban types of solutions, but will adapt them to meet their 
particular needs or devise novel approaches of their own. 

NATURE OF THE PLANNING 

Perhaps one way to ensure that local communities develop service-oriented approaches 
is to reduce planning requirements to 4 essential questions: Who needs the service? 
What kind of service is needed? What are the existing services? and How can new 
service be implemented? In the majority of small communities and nonurbanized 
areas, the answers to these questions can be determined relatively quickly, without 
establishing an extensive planning infrastructure. In many cases, local officials and 
citizens can answer questions 1, 2, and 3 satisfactorily. After the third question is 
answered, the issue of how to go about implementing a service is raised, and here is 
where most communities require some technical assistance. A planning manual for 
small communities, which is currently being developed, is aimed at the nonprofessional 
planner and should be helpful to many of these areas. 

In certain situations, some degree of actual on-site professional assistance may be 
required or desired. A limited number of localities will be able to form planning sec
tions or use consultant services to provide this assistance. Others, probably the vast 
majority, will not be able to do this. Largely for this reason, the state transportation 
agency will have to provide site-specific guidance, perhaps through the mechanism of 
regional transportation resource teams. The function of these teams will be to respond 
to a community's (or county's) plan to provide public transportation service by helping 
the local area assess the appropriateness of the plan and then by providing the technical 
assistance necessary to implement the service. Once the service is established, the 
resource team will turn over the daily operations and monitoring functions to the 
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managing unit identified in the local plan. The resource team will remain available on 
an as-needed basis to advise the local area at critical points in operating, evaluating, 
or further planning the service. In this way, professional technical assistance can be 
made available to all areas of the slate without requiring each local area to maintain 
its own planning staff. 

The concept of resource teams at the state level has been effective in many program 
areas including agriculture, electrification, and transportation. Although most trans
portation assistance up to now has dealt with road and bridge construction, some states 
have successfully used traffic engineering resource teams to help nonurbanized areas 
solve specific problems such as hazardous intersections or bottleneck areas. Public 
transportation resource teams "Hill simply be an extension cf this concept to meet a 
newly identified need. The increasing availability of federal assistance for public 
transportation in rural or nonurbanized areas can be expected to encourage the states 
to increase their efforts in this field. 

NATURE OF THE FINANCING 

Financial assistance for various aspects of rural or nonurbanized public transportation 
service is available through a variety of federal agencies. Two Department of Trans
portation activities (in addition to the rural demonstration program) may have signifi
cance for rural and nonurbanized areas. 

Under the UMTA program, as much as $500 million in capital assistance grants 
will be made available to nonurbanized areas. UMTA is preparing guidelines on ad
ministering these funds through the states and will incorporate the idea of service 
orientation, which may include paratransit schemes, in an attempt to promote flex
ible responses. 

Legislation (S.662) pending in Congress would remove the current capital assistance 
restriction and permit UMTA grants also to be used for operating assistance. Also be
fore Congress is the Federal-Aid Highway Act of 1975 (S.2711/H.R.8235), which in
cludes a $1.05 billion per year Rural Transportation Assistance Program (RTAP). 
The RTAP would permit states to use the apportioned funds for public transportation 
services, including 50 percent of operating assistance. Both of these measures re
flect current thinking on this subject. 

The U.S. Department of Transportation will continue to harmonize its programs 
with those of other agencies, most notably the programs of the Administration on 
Aging, Community Services Administration, and Office of Human Resources of the 
Department of Health, Education and Welfare. The current rural demonstration pro
gram is an excellent example of complementary action. At the project level, for ex
ample, local Administration on Aging or other social service agency funds are being 
used to purchase the service being provided by the demonstration grant. At the state 
and federal levels, closer cooperation is leading to complementary use of program 
resources and identification and resolution of problem areas such as administrative 
or statutory restrictions. These actions are expected not only to yield continuing 
benefits to the offices involved but also to serve as models of cooperation for other 
agencies. 

SUMMARY 

Providing public transportation in rural and nonurbanized areas is just beginning. At 
the federal level we intend to assist states in meeting this challenge by fostering flex
ible responses emphasizing the creation of service-oriented programs that reflect the 
needs and resources of the local area. Paratransit, because of its ability to adapt to 
varying transportation needs of a wide range of travelers, will contribute significantly 
to this effort. 



Future Vehicles for Paratransit: 
A Description of the 
Government Role 

Workshop 5 Resource Paper 
Philip H. Morgan, Urban Mass Transportation Administration, 
U.S. Department of Transportation 

Future vehicles for paratransit service can be derived from existing vehicles to serve 
a specific purpose or entirely designed and engineered to meet a specific application. 
Most taxicabs are examples of the former, since they were designed first as private 
automobiles and were modified as local laws require to serve as taxicabs. This may 
mean painting the company name on the side or installing a rooftop light, a meter, or 
a driver-passenger partition. 

If paratransit is defined as that collection of transportation services that are less 
personal than the privately owned and operated automobile and more flexible or more 
responsive than fixed-route bus transit, then a large number of paratransit services 
are provided today by vehicles modified to be acceptable for the particular application. 
In the taxicab example only the London Taxicab and the Checker Taxicab were designed 
to be taxicabs. Since these designs are several decades old, perhaps a new design 
could provide all the present attributes, have fewer disadvantages, and cost less to 
purchase and operate or provide a mix of attributes more consistent with needs of the 
operators today. Other vehicles modified for their present application include airport 
limousines from passenger cars, hotel shuttles from light delivery vans, and low
capacity buses from motorized mobile homes. 

It is not intended to suggest that modified vehicles are inherently unsatisfactory. In 
most cases they are reasonable compromises between initial or operating costs and 
service requirements. Sometimes modification of an existing vehicle is the method 
used by manufacturers to assess or "test" the demand level of a new, potential market 
with a smaller investment of capital and less risk than a total new vehicle would re
quire. In many cases, modified vehicles also offer the attractions of interchangeability 
of parts and serviceability in conventional service shops. From the manufacturer's 
viewpoint, this would minimize the disruptions of business when new concepts are 
introduced. 

However, in many instances vehicle manufacturers have not responded or were not 
able to respond when operators recognized either a maturation of the market or an 
obsolescence of pres ent equipment . The development during the 1930s of an advanced 
trolley car, the Presidents' Commission Car (PCC), is an example of the latter. It 
was a worldwide success, and more than 12,000 PCCs were produced and put into tran
sit service. These means to self-develop or attract the development of new, more 
suitable vehicles depend largely on the profitability of the industry using the vehicles 
and the industry outlook for future profitability in the eyes of the vehicle manufacturer 
and the institutions that may finance the vehicles. 

When these outlooks deteriorate, then development and introduction of new vehicles 
are postponed or discontinued or must be undertaken by the government, if it is in the 
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public interest. In the 19 50s and 1960s bus transit ridership declined rapidly while 
automobiles and highways proliferated. According to the American Public Transit As
sociation, annual revenue passenger ridership on mass transit declined continually from 
a peak of 20 billion in 1946 to only 5.3 billion in 1973. (During this period the national 
population almost doubled.) This accounts in large part for the fact that no transit bus 
design has been introduced since 19 57. 

During the early sixties, the Urban Mass Transportation Administration was created 
by Congress in recognition of the vital role that transit plays in the functioning and, 
perhaps, the survival of the nation's urbanized areas. During its first decade, UMTA 
concentrated on preserving urban transit systems where they existed and creating others 
where they were needed. Research and development concentrated on characterizing the 
way existing vehicles, system management, and demand for services interact and re
sult in observed modal splits. 

Since the early seventies, the research and development efforts to characterize in
teractions of services and demand have become more sophisticated. More attention 
has focused on developing a practical alternative to the automobile mode and economi
cally providing the services that it is least effective (or most socially expensive) in 
providing. This has led to a growing realization that many types of services are needed 
to provide automobile flexibility and the scale economies of bus and rail rapid transit. 
When these services are grouped together, they are called paratransit. Included are 
the jitneys, discontinued long ago for various reasons, demand-responsive vehicles, 
short- term rental cars, car pools, subscription buses, and taxicabs. Paratransit is 
becoming recognized as the most probable means of maximizing the use of existing 
capital facilities, such as freeways and subways, and the quality of service as per
ceived by prospective users. 

A vehicle for paratransit service requires an optimum mix of vehicle characteristics 
to be most effective. The seventies will see the introduction of advanced bus designs, 
an advanced streetcar design, and an advanced subway car design-all developed for the 
industry through federally funded research and development programs. In a similar 
way, new designs for paratransit vehicles will be developed and introduced. These de
signs may be completely new or may be evolutionary improvements to present vehicles. 

One clear ly mandated r equirement for trans it (including paratr ansit) ls to provide 
service (mobility) to elderly and handicapped per sons . Guidelines and defi nitions are 
still being discussed. It is evident, however, from surveying transit vehicles now used 
in large numbers that the capability to board, secure, and alight passengers in wheel
chairs is missing. For this reason, when Congress authorized the development of a 
small, urban, low-pollution, fuel-efficient paratransit vehicle, UMTA added to its 
specification that wheelchair passengers be able to board, alight, and secure them
selves without assistance when using this vehicle. Such advanced concepts war:;:ant 
evaluation through testing of various prototype designs. Such a testing program is 
planned for the UMTA paratransit vehicle sometime after its delivery in 1976. 

Future designs will be based on as thorough an understanding of the services they 
will provide and the requirements these services impose as is available at the time. 
Studies to determine the proper basis for design supported the development of the 
Transbus and the ACT-1 and one that is now under way for a range of paratransit 
vehicles. 

Because paratransit has not been the primary object of specific study by UMTA dur
ing the last decade, the study of the requirements for paratransit is broader in scope 
than those previously mentioned. It will begin by examining and characterizing the 
paratransit services now operating. It will hypothesize on new services that may be 
effective in improving mobility of urban residents . The spectr um of possible · services 
needed will be analyzed and evaluated to assess (a) implications in the policy areas of 
transportation, growth, and land use; (b) vehicle r equirements; (c) demand and cos t 
projections ; and (ct) feasible projects with which to test the accuracy and validity of the 
conclusions reached in the study. The output from the study will include scenarios to 
reflect a set of conditions typical to some sections of most urban areas and set forth a 
rationale for a transportation system, incorporating paratransit elements, that will 
meet the requirements for that section. The results will describe the section in terms 
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of street grid, residential density, income per capita, commercial activity, and other 
demographic factors. 

New forms of paratransit service may be suggested, for example, CBD goods de
livery in conjunction with downtown loop service or cross-town goods delivery by taxi
cab en route to pick up passenger or by jitney during empty returns to the suburbs. 
Such services, properly integrated by scheduling and communications, offer the pros
pect of more rapid goods movement, reduced fuel use by delivery vehicles, and reduced 
street congestion. 

An evaluation of each of the previously mentioned factors will be provided. A gen
eral description of vehicle characteristics (5, 1 O, 20 passengers, light or heavy duty) 
will be given as will a detailed list of essential or unique functional requirements of the 
vehicle for the service and conceptual features that satisfy these requirements. 

A study of modifications to existing vehicles to meet functional requirements may be 
warranted. However, if vehicle capabilities are unavailable in present vehicles and 
are not practically derivable from them, a development program for a new vehicle will 
be considered. 

A design competition based on the commonalities of functional requirements derived 
from the mission requirements of the scenarios could involve 3 or more contractors. 
Each would develop a design independently to meet the necessary functional require
ments while embodying other features (economy, low cost) deemed desirable by the 
contractor. After evaluation established the best 2 designs, prototypes could be built 
to each design. After proving-ground testing and evaluation, one or both could be se
lected to be engineered for production with improvements seen necessary in testing. 
An initial group of hand-built production vehicles could then be used in service demon
stration and operational debugging prior to tooling for production. 

The foregoing sequence may seem lengthy and difficult, but it is necessary because 
of the absence of private enterprise discriminators and the need for the government to 
assure itself of successful and economical application of tax dollars in each step of such 
a project. Another factor to remember about the government role is that, unlike the 
defense and military design and development programs, these vehicles will be neither 
produced by or for the government nor owned or operated by the government. This type 
of program can only bear the expense of making the technology and design data available 
to prospective manufacturers. If the intended users decide that the design is not appli
cable or optimum, they may not buy vehicles of that design. In that case, the vehicle 
will not be put into production by the manufacturer, and accomplishment of the original 
program objectives will be frustrated. 

An illustrative pitfall would be to undertake a vehicle design program to meet only 
the requirements of today's paratransit services. This would shortchange the future 
utility of the vehicle at the very time its production would be under consideration. Mar
ket projections and probability of introduction become less favorable since the condi
tions for which it was designed may no longer prevail. Although estimates of future 
conditions are likely to be imprecise, the omission of proper influence of trend analysis 
on design parameters is even more likely to result in design and application mismatches. 

The way this undesirable course of events can be avoided is to maintain, exercise, 
and respond to coordination activities with manufacturers, operators, and service users 
in order to ensure that the final design is relevant to their problems and, equally im
portant, is understood and acceptable to most of them. 

In summary, the most productive role of government in realizing a new vehicle for 
paratransit service is achieved through support of design, development, testing, and 
demonstration of vehicles whose concepts are derived from valid vehicle requirements. 
These requirements must reflect, insofar as possible, understanding of the service 
application characteristics for the time period in the future when the vehicle is to be 
in production and operating in service. 



Operational Issues for 
Paratransit: 
Operator's Perspective 

Workshop 5 Resource Paper 
Marvin A. Glassman, United Transportation 

This paper discusses the activity of a taxi.cab operator in the paratransit field. As a 
second-generation taxi.cab operator and one who has been extremely active in the in
dustry in seeking information to improve operations, I welcome this opportunity to 
present the issues that our segment of paratransit faces now and expects to face in the 
future. 

Taxi.cabs perform a wide variety of paratransit functions. Taxi.cab service is ubiq
uitous. Shared riding, jitney, multiple load, limousine, livery, school service, con
tract service, subscription service, dial-a-ride, and package delivery have been and 
continue to be an important part of taxicab operations for many companies. These para
transit services represent responses to demands of specific segments of the population 
and of geographical, industrial, and economic conditions. 

Columbus Green Cabs, Inc., of Columbus, Ohio, is a widely diversified operation. 
One of the biggest segments of our market is handicapped persons, particularly school 
children who must be transported to special schools. Elderly persons and adult handi
capped are also serviced by our company. Emergency transportation for railroad crews 
is another service of our company. And our fastest growing business segment is the 
package and message-delivery service. We handle Western Union deliveries after 6 
p.m. and deliver Red Cross blood to hospitals, airports, and bus stations. We act as 
agents for out-of-town companies that send messages and packages to local customers. 
We are also agents for a nationwide, personalized, small-package delivery service. 
We deliver prescriptions, food from carry-out restaurants, and even personal mes
sages to those people who are unable to pick them up. 

The remainder of this paper discusses the principal operational issues. 

LABOR 

Basic labor requirements for a taxi.cab operation are drivers, telephone order-takers, 
dispatchers, mechanics, supervisors, and clerical and managerial personnel. In small 
taxicab operations (10 or fewer vehicles) all of these functions may be performed by a 
"mom-and-pop" company. A third of the total taxicab operations in the United States 
are in that category. The basic labor format does not change substantially as fleet 
size is increased. For every 4 taxicab drivers, there is one supporting service in
dividual. 

The ability to recruit and maintain a sufficient force of taxi.cab drivers is the key to 
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success in any company. For the last 15 years the industry has had to rely on part
time drivers to supplement full-time employees. Some of the reasons for the driver 
shortage are night work, 10-hour shifts, no overtime, Saturday and Sunday work, rob
beries, and an occasional violent crime. 

A medium-sized company, such as Columbus Green Cabs, Inc., has established pro
cedures for recruiting, hiring, training, and retraining taxicab drivers. The taxicab 
driver represents the one direct contact with the public and is the image builder for the 
company. The driver must exercise good public relations, have broad geographical 
knowledge of the city, understand the servicing of regular accounts, observe safety 
regulations, and have such basic skills as reading, writing, and arithmetic. Because 
the taxicab industry attracts a tremendous number of unskilled workers with limited 
education, sometimes very basic skills must be taught in a training program to provide 
a competent driver. 

The methods of com.Pensating taxicab drivers are (a) commission with an employer
employee relation and lb) independent contractor paying a fixed fee plus mileage for the 
use of a taxicab and support services. Outside of a company structure, of course, is 
the independent driver who may purchase services in varying degrees depending on the 
community requirements. A full-time taxicab driver can make between $150 and $300 
a week plus tips. Employed individuals seeking to supplement other income find taxicab 
driving an ideal part-time job because flexible hours allow scheduling around a full
time job. 

The shortage of taxicab drivers is the most crucial labor problem and one of the 
major operational problems facing all taxicab companies. Some of the working condi
tions that contribute to this shortage are listed above. Other factors are the poor repu
tation of taxicab drivers, the lack of an adequate program, and a general movement in 
the labor force away from service-oriented occupations. "Mom-and-pop" operations 
place an even more intolerable burden on taxicab drivers. Economic conditions force 
a lower pay scale, erratic scheduling of hours, and insufficient support services. 

Radio dispatchers are in short supply. The pay differential between taxicab drivers 
and dispatchers (often in favor of the taxicab driv·er) creates little incentive for knowl
edgeable taxicab drivers to move into this position. Unless there is an adjustment in 
pay scales, this position seems to be one that will be phased out by automation. 

VEHICLE SELECTION 

The unstable economic conditions of the last several years have led to deferred pur
chases of vehicles. Vehicles now remain in taxicab service an average of 44 months as 
compared to 38 months some 5 years ago. Industry purchases of vehicles in 1975 were 
substantially lower than in prior years because of a widespread feeling that pollution 
devices and increased vehicle costs were not warranted. It is anticipated that some 
modification in the design of vehicles will increase fuel mileage and prices may sta
bilize next year. 

Experimentation has also increased with vehicles that were not normally used in 
taxicab service prior to 1972. Experiments with van configurations and diesel-powered 
standard stock cars have been under way for several years. As the industry adjusts to 
the wider diversity of services, this will continue to be the trend. 

There appears to be no ideal vehicle to meet the needs of paratransit. The major 
automobile manufacturers contend that the market is not of sufficient size (100,000 ve
hicles per year) to warrant capital investment in new vehicle technology. Therefore, 
vehicle selection at the present time represents the purchaser's individual preference. 
Experimentation with vehicles designed to meet environmental standards, reduce fuel 
consumption, provide maximum productivity in the mode of operation, and provide 
multiple-purpose use has not been at a sufficient level to encourage widespread adop
tion in paratransit modes. 
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VEHICLE MAINTENANCE 

The best maintained fleets are not necessarily the newest fleets. At the present time 
the average age of some fleets may be 30 months with approximately 165,000 miles per 
vehicle. Vehicles only reach this age and mileage because of proper preventive main
tenance programs. In fact, it is estimated that a properly maintained vehicle can reach 
a 250,000-mile mark and still perform satisfactorily and safely. As a general rule the 
preventive maintenance program in the taxicab industry is twice as intensive as that of 
the private passenger car based on miles traveled. 

CONTROL AND DISPATCHING 

Dispatching practices and vehicle control are integrally related in the taxi industry. 
There are approximately 170,000 Federal Communications Commission licenses for 
2-way radio communications in the taxicab industry; approximately 100,000 vehicles 
are not radio dispatched. Nonradio vehicles are concentrated in small communities 
(and in the cities of New York and Washington, D. c.). Obviously control of vehicles is 
substantially reduced when 2-way radio communications are not available. In lease op
erations, a minimum of control can be exercised by the company leasing the vehicle; 
the driver maintains the right to accept or reject a radio-dispatched call. Among in
dependent or nonradio drivers the trip sheet is often casually maintained and seldom 
inspected by authorities. A simple system of dispatching is the check-out by garage 
personnel. 

The taxicab industry is considered one of the most efficient users of mobile 2-way 
radio communications . Two-way radio communications increased the efficiency of 
taxicabs by more than 50 percent in the early 1950s. In Columbus Green Cabs, Inc., 
from 3,000 calls on a quiet Sunday to 6,000 orders on a bad-weather day are received 
and responded to by 267 vehicles using 4 duplex channels. A system of geographical 
separation of channels is used to obtain maximum productivity. 

Standards that are accepted for communications in the taxicab industry indicate that 
a telephone operator can handle 2 full orders per minute. A dispatcher can handle ap
proximately 1. 8 to 2 .2 orders per minute and will average 4. 5 to 5 transmissions per 
order. 

Computerization and automation of mobile radio communications are much-discussed 
subjects. Several systems are now available that appear to have the potential for im
proving productivity. The automatic vehicle locator appears to be still in the experi
mental stages and currently priced beyond the taxicab market. Computer assistance 
for informational and accounting purposes is feasible; but well-organized companies 
can produce considerable economic and statistical data manually. 

The following is a list of statistical information that is gathered by a taxicab compan~ 
with a fleet of 50 vehicles operating in many paratransit modes: 

Population served 
Square miles served 
Seats per vehicle 
Service hours 
Average fare 
Daily patronage 
Average vehicle hours per day 
Average vehicle hours portal 
Phone demand per day 
Time demand per day 
Demand respond 
Demand dispatch 
Average hours dispatching 
Average hours phone answering 

Average passengers per hour 
Percentage of population served 
Hourly passenger movement 
Number of stops per hour 
Average waiting time on demand 

and respond 
Average waiting time on time calls 
Return passenger trips 
Percentage of passenger trips 
Cost per passenger 
Number of vehicles operating 
Mileage per day 
Revenue miles 
Driver wage revenue per mile 



Pick up off street 
Number of stops for passengers 
Number of multi stops 
Number of single-load stops 

OVERALL MANAGEMENT STRUCTURE 

Average miles per hour 
Average hourly wage of driver 
Average hourly revenue 
Total revenue 
Total wage of driver 

169 

The most serious problem facing the taxicab industry is the lack of middle management 
positions. The majority of taxicab companies are family-owned and closed corporations. 
There are perhaps a dozen top managerial positions within the entire taxicab industry 
that are held by individuals not having ownership in these companies. This accounts for 
the lack of training programs and job mobility within most companies. There is no 
training ground for taxicab executives and few opportunities for talented managerial 
personnel. 

Attempts by conglomerates to enter the taxicab industry have met with questionable 
success. The taxicab industry has traditionally operated with low-cost managerial 
overhead. The distribution of an overhead burden by multicorporate structures often 
results in a negative balance sheet for the taxicab operation. Day-to-day operations 
demanding unusual hours of work and an extremely broad knowledge of operations do 
not appeal to the current managerial labor market. 

The taxicab industry offers little incentive for a career and offers a limited poten
tial for the individual owner-operator. In many cases the owner-operator would be far 
better off in a lease operation that provides insurance, meets government reporting 
requirements, and provides 2-way radio communications, marketing, and an oppor
tunity to have a certain amount of freedom from entrepreneur responsibilities. An in
dividual with managerial capabilities starting out as a taxicab driver soon realized that 
the second level of management is the maximum goal possible. Opportunities within 
the industry (with manufacturers and suppliers) are also limited. 

The taxicab industry lacks managerial depth and offers limited job mobility. A 
greater appreciation of the capabilities of managerial personnel in improving taxicab 
operations must be established. The addition of middle management to taxicab opera
tions would require additional budget allocations and cost distribution within the company. 
The financial and economic conditions within companies should be analyzed to determine 
whether training of management personnel and the creation of middle management po
sitions can be economically justified. Short-term subsidies by taxicab companies may 
provide long-term managerial benefits. 

MARKETING AND PROMOTION 

Efforts at marketing and promotion in the taxicab industry are limited, erratic, and 
underfinanced. In the entire history of the industry there has never been a concentrated 
effort by major taxicab companies to produce a consistent high-quality program in this 
field. The industry as a whole is too fragmented and diverse to undertake a national 
program. The cost of an advertising campaign is prohibitive to the average taxicab 
company and often restricted under regulations that exist in public utility agencies that 
govern taxicab operations. 

One company that has engaged in a program of marketing and promotion and has es
tablished that it can be productive is Yellow Cab of Houston, which has a full-time staff 
member who concentrates on marketing and public relations. This program has been 
under way for approximately 5 years, and there are some indications that major com
panies in the industry are considering similar programs. 

From a realistic viewpoint, finances are not available to undertake an effective ad
vertising program. On a limited basis, a program of marketing and public relations 
can probably be economically justified. Other than some basic marketing efforts as 
described above, the taxicab industry is willfully negligent in marketing and promotion. 
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This is due in a great part to the low overhead profile maintained by taxicab companies. 

PARATRANSIT SERVICES 

The taxicab industry recognizes that a number of transportation services classified as 
paratransit are in private citizen modes, institutions, and volunteer organizations. 
Therefore, no attempt is made to go beyond the scope of knowledge of the taxicab in
dustry. 

A large number of different services using a wide variety of vehicles are currently 
provided by taxicab opei"atorn. The intent of this paper is to view taxicab operations 
in relation to the broad category of paratransit. Therefore, it seems appropriate to 
match services and vehicles. To date, taxicab operations have not established any 
analytical basis for separating specific paratransit modes, and therefore comparison 
with a single mode (for example, transportation of senior citizens) is not available. 

VEIITCLE PRODUCTIVITY 

Vehicle productivity considered in this section pertains to taxicab operations. The ve
hicle is a taxicab although it may be operating in numerous paratransit modes and its 
configuration may be that of a minibus, package delivery van, station wagon, or pas
senger van. Taxicab service is not limited to exclusive use of individualized service. 

Comparing the operating statistics of company A and company B for a single month 
in the years 1970, 1972, and 1975 provides some interesting insights into the variables 
in taxicab operations. Both of the companies selected are medium-sized operations, 
have 25 to 75 vehicles, and operate in cities where the population is more than 100,000 
persons. One significant difference is that company B is in an area that has had an 
economically depressed labor. market for approximately the last year and therefore the 
1975 month contains some distortion. 

Company B has diversified its operations into other modes of paratransit such as 
shared rides, services for the handicapped, and package deliveries. Company A has 
remained an exclusive-use taxicab service, and some of the income figures reflect the 
results. Company Bis outperforming company A in receipts-total average per mile, 
average per paid mile-and in cab mileage-average per person-hour, average per trip, 
percentage of paid miles-although both operate at approximately the same number of 
miles per cab per day and average the same number of trips per person-hour. In fact, 
company A operates at a deficit and company B operates at a profit. Company A's op
erating statistics are given in Table 1, and company B's operating statistics are given 
in Table 2. 

COST OF OPERATIONS 

One of the most significant changes that has occurred in the taxicab industry in the last 
year is the establishment of a new format on expenses. Prior to that time, a simple 
reporting system was used to establish industry expenses. The broad categories often 
created confusion because of inadequate definitions and individual interpretations. 

This has been corrected and probably represents one of the most far-reaching 
changes the industry has undergone in recent times. It will now be possible to generate 
economic and statistical information that was unobtainable in the past. This will open 
up new areas of economic research and provide the basis for developing greater ef
ficiencies in the industry. The old format for expenses is as follows: 

1. Average operating costs 
per mile 

2. Drivers' cost per mile 

3. Drivers' percentage of gross receipts 
4. Tire cost per mile 
5. Average cab miles per gallon of gasoline 
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Table 1. Operating statistics of company A for 1 month in 3 years. 

Item 1975 1972 1970 

Cab receipts, dollars 
Total 56'163 63,110 72,647 
Average per mile 0.38 27.2 0.28 
Average per paid mile 0.72 52.3 0.55 
Average per person-hour 3.91 3.47 3.16 
Driver commission per person-hour 1.80 1.55 1.40 
Average per trip 2.20 1.63 1.64 
Bookings per shift 83.45 31.80 30.45 

Hours per shift 9 9.5 
Average phone order per shift 14 16 14 

Cab mileage 
Per cab owned per day 86 102 113 
Average per person-hour 10 12 11 
Average per trip 5 6 6 
Average paid miles per trip 3 3 3 
Percentage of paid miles 52.7 52 50 
Per gallon of gas 9 11.4 12.4 

Trips 
Average trips per person-hour 2 2 2 
Phone orders, percent 88 86 76 
Average passengers per trip 1.3 1.3 1.3 

Passengers carried 32,355 50,925 57, 799 

Average number of taxicabs operated 
per day for the month 26 32 38 

Average number of shifts 
operated daily 52 64 76 

Table 2. Operating statistics of company B for 1 month in 3 years. 

Item 1975 1972 1970 

Cab receipts, dollars 
Total 165, 727 187,110 160,087 
Average per mile 0.48 0.37 0.33 
Average per paid mile 0.89 0.71 0.67 
Average per person-hour 7.02 5.31 4.74 
Driver commission per person-hour 2. 19 
Average per trip 3.36 2.18 2.02 
Bookings per shift 59 45 40 

Hours per shift 8.5 8.5 
Average phone order per shift 16 .4 18.8 17.0 

Cab mileage 
Per cab owned per day 88 122 125 
Average per person-hour 14 14 14 
Average per trip 7 6 6 
Average paid miles per trip 4 3 3 
Percentage of paid miles 53. 7 52.3 49.4 
Per gallon of gas 9.5 12.3 11.5 

Trips 
Average trips per person-hour 2 2 2 
Phone orders, percent 92 91 85 
Average passengers per trip 1.3 1.4 1.3 

Passengers carried 66,077 116,386 103, 702 

Average number of taxicabs aperated 
per day for the month 45 72 64 

Average number of shifts 
operated daily 90 134 128 
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6. Maintenance labor cost 
per mile 

7. Maintenance parts cost 
per mile 

8. Insurance (personal injury and 
property damage only) cost per mile 

9. Depreciation cost per mile 
10. Cost per phone order and labor cost 

per phone order 

The following is the new format for expenses: 

1. Driver labor 7. Materials and supplies 
Commissions Fuel 
Tips Oil and grease 
Other wages and salaries Tires and tubes 

2. Drivers fringe benefits Parts 
FICA Other materials and supplies 
Workman's Compensation 8. Insurance and claims 
Unemployment insurance Insurance premium, vehicle 
Health, welfare, and Insurance premium, general 

insurance plans Claims paid, vehicle 
Pension plans Claims paid, general 
Vacation pay Recoveries (credit) 
Holiday pay 9. Leases and rentals 
Other fringe benefits Vehicles 

3. Nondriver wages and salaries Meters and communications 
4. Nondriver fringe benefits equipment 

FICA Data processing 
Workman's Compensation Other equipment 
Unemployment insurance Furniture and fixtures 
Health, welfare, and Buildings and grounds 

insurance plans Other leases and rentals 
Pension plans 10. Nonpayroll taxes and fees 
Vacation pay Vehicle licensing and regulation, 
Holiday pay state 
Other fringe benefits Vehicle licensing and regulation, 

5. Personal services local 
Professional and technical Business taxes, state 
Contract temporary help Business taxes, local 
Contract maintenance and Other nonpayroll taxes, federal 

repair Other nonpayroll taxes, state 
Contract custodial Other nonpayroll taxes, local 
Security 11. Interest 
Other personal services 12. Depreciation 

6. Nonpersonal services Vehicles 
Advertising Meters and communication equipment 
Telephone and Data processing 

communications Other equipment 
Other utilities Furniture and fixtures 
Other nonpersonal Buildings 

All other assets 

After 1972, the energy crisis and the oil embargo created an entirely new field of 
economics. Inflation and recession combined to make taxicab operations a high-risk 
industry. Statistics normally accepted by the industry became suspect, and averages 
and percentages were discarded. Definitions changed overnight. The result is that the 
taxicab industry has found it necessary to completely rethink cost of operations. The 
new format for expenses is in place and will shortly be producing reliable economic 
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benchmarks for the industry. Fuel costs, insurance, vehicles, parts, and service, 
however, are adjusted upward almost on a weekly basis. The estimated average costs 
per mile for 1975 are as follows: 

Amount Amount 
Cost (dollars) Cost (dollars) 

Operating 0.40 Parts 0.002 
Drivers 0.21 Insurance 
Tires 0.005 (personal 
Gasoline 0.057 injury and 
Labor 0.023 property 
Each phone damage 

order 0.17 only) 0.036 
Labor cost Depreciation 0.025 

per phone 
order 0.13 



Coordination and Control of 
Paratransit Services 

Workshop 5 Resource Paper 
Nigel H. M. Wilson, Massachusetts Institute of Technology 

The effectiveness of coordination and control procedures for paratransit services will 
be one important determinant of the ultimate success of these services. This resource 
paper is intended to summarize the current state of development in these areas and to 
raise important issues relating to future developments. A basic premise is that para
transit services should be designed to complement one another as well as other trans
portation services. The aim is to provide a choice to the prospective user without en
couraging unproductive competition. Control procedures are fundamental to many para
transit services and can play a central role in determining the attractiveness of the 
service, the productivity, and hence the cost per trip. 

This paper is organized in 3 main sections that address technological innovation, 
coordination of paratransit service, and techniques for improving vehicle productivities. 
At the end of the paper the principal issues and suggested topics for discussion are re
stated. 

TECHNOLOGICAL INNOVATION 

It should be clear that technological innovation in paratransit as elsewhere is not worth 
pursuing uniess the probable resulting benefits outweigh the costs of development, im
plementation, and operation. Although a considerable amount of technological develop
ment has taken place in the paratransit field in the last few years, a careful assessment 
of its potential has not been made. In this section some of the more significant de
velopments are reviewed, and issues relevant to their evaluation are raised. The 2 
principal areas in which work has reached the point of implementation are computer 
control and communication, and these are reviewed first. Finally, a brief review is 
given of the potential of automatic vehicle location systems. 

Computer Control 

Many paratransit services rely heavily on real-time control. Taxi and dial-a-ride 
systems, for instance, could not exist without this control function being performed. 
Similarly hybrid services like route deviation and point deviation could only function 
in a limited way without real-time control. Other systems based on pooling (using 
either cars or vans), although not using real-time control, also require manipulation 
of a large and fairly complex data base. With these problem characteristics, control 
seems to be an attractive possibility for the application of computer technology. 
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Computer-matching programs developed by the federal government and other agen
cies have already received extensive use in car and van pooling. Although their use 
does not add significantly to the cost of operating such a pooling program, their poten
tial for making a major impact on the success of such a program is limited. Specif
ically the operator can efficiently serve a larger population base with these computer 
programs than with a manual matching procedure. However, it is unlikely that they 
can significantly increase the number or size of car pools formed through a compre
hensive program. Active employer involvement is now widely recognized as being es
sential to a successful pooling program, and the provision of a computer-based area
wide matching program can remove much of the administrative burden from the indi
vidual employers. Thus, the existence of computer programs in their current state of 
development can play an important role in encouraging full participation in the program. 
The future role of computer control in pooling operations does not seem to be in the 
direction of concentrating on developing more sophisticated matching techniques. Pro
grams to handle a large data base are the primary requirement, and these have already 
been implemented and proved. Implications are that further research and development 
in computer control is not a high priority and that governmental policy should be to en
courage the use of existing computer programs with incremental improvements as ex
perience dictates. 

Paratransit services that require real-time control are a more significant area for 
potential application of computer control. Broadly speaking, any of these systems in 
the taxi and fixed-route bus spectrum have a component of their oper ation preplanned 
and a further component determined as the system is operating (i.e. , in real time) . In 
a fixed-route bus system the operation is basically preplanned with minimal real-time 
control. Taxi operations are totally determined in real time. The utility of computer 
control is related to the extent of the real-time control component and to the size of the 
system. Computer control is most useful for large systems based on real-time control. 
As expected, the greatest interest and the bulk of research, development, and demon
stration in computer control have been in the range of taxi and dial-a-ride operations. 

Before operating experiences with this type of computer-controlled system are re
viewed, the main reason for considering the computer control option at all should be 
identified. This can then be used to evaluate past experience and to make a realistic 
reappraisal of its potential. Principal factors arguing for computer control are as 
follows: 

1. Decisions are more effective, 
2. Larger systems are feasible, and 
3. Features can be extended. 

The basic argument is that "better" decisions can be made by a good computer con
trol procedure than by a good dispatcher, particularly in large systems. Specifically, 
service attributes desired by passengers can be provided more consistently and at an 
improved level by computer dispatching for a given number of passengers and vehicles 
(hence, productivity). This superior performance could be translated into a more at
tractive service resulting presumably in increased ridership or into a reduced vehicle 
fleet size with the quality of service preserved. In either case, higher productivities 
should be achieved by a computer-dispatched system than by a similar manually dis
patched system. This advantage increases with system size as the limit of a single 
manual dispatcher is approached. Effectively this manual-dispatcher limit bounds the 
economies of scale that may be achieved as the manual system expands. Further 
economies of scale may be achieved through computer dispatching. Extended features 
that computer control may make feasible include automatic billing, simultaneous pro
vision of distinct services, automated interfaces with customer, and vehicle communi
cation systems. 

The key issues in evaluation of computer control for these highly responsive para
transit services are the extent to which those expectations are realized and the cost. 
Computer control will increase the control component of the system operating cost, 
but, since this represents a relatively small percentage of total system costs, an in-
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crease in vehicle productivity may well justify such an investment. It is to begin to 
answer this basic question that existing operating experience is reviewed here. 

Of the taxi and non-shared-ride systems, Los Angeles Yellow Cab Company has the 
most experience in use of computer-control procedures. Since 1971, this company has 
used a variety of automated-control procedures and has reported favorably on the re
sults. In this case the principal function of the computer is to validate all types of in
coming service-related orders, to assign each request to the appropriate cab stand, 
and to display the order for the appropriate dispatcher. The control function is fairly 
straightforward and corresponds to the straight translation of the manual process. 
Principal conclusions drawn by the company from this experience are that computer 
control 

1. Is technically feasible, 
2. Is economically feasible for a minimum of 2, 700 orders per day, 
3. Provides a useful management tool, 
4. Improves the service provided, and 
5. Reduces dependency on a few key dispatchers. 

Another example of computer control in taxi operations is the Diamond Cab Associa
tion of Montreal that uses a computer to control communication between the dispatcher 
and the individual cab drivers. The principal objectives of the scheme are to prevent 
calls that are assigned to a given cab from being "pirated" by another cab that gets 
there first and to overcome favoritism by the dispatcher in assigning calls. This sys
tem seems to have been accepted by drivers, dispatchers, and management, all of 
whom see its direct benefits. Earnings of drivers were estimated to have increased 
by about 20 percent as a result of greater operating efficiency. 

These 2 examples are the only existing examples of computer control in conventional 
taxi operations although others are also close to implementation. Both examples are 
for large flee.ts of cabs, and in both cases the automation has been aimed at overcoming 
specific shortcomings in the existing manual operation. Both must be judged a success 
in terms of more than achieving their specific objectives. As analyses of these suc
cesses are publicized, a logical evolution would be the more widespread use of com
puter control in the large metropolitan-area cab companies. As experience with these 
techniques grows and the effectiveness of computer technology and control software in
creases, the minimum fleet size for computer control will decrease at least to the point 
of the capacity for a single dispatcher, which is between 50 and 100 cabs. Clearly the 
minimum feasible size of operation will depend on the benefits realizable from computer 
control as well as the associated cost. 

In ride-sharing systems such as dial-a-ride and shared taxi, the potential advan
tages are even more appealing as the dispatching function becomes more complex. Op
erating experience to date, however, is as limited here as it is for conventional taxi 
systems. The first reported experience was for a shared-taxi operation by the Royal 
Cab Company in Davenport, Iowa, which used computer dispatching for a short period 
during 1972. Reported results indicate an increase in revenue per cab mile from 32 
cents with manual dispatching to 44 cents with computer dispatching-a favorable ex
perience. This dispatch system, which controlled about 20 vehicles, however, has 
been withdrawn from service because the computer was unable to keep up with the vol
ume of service requests. Despite the favorable initial operating experience with the 
computer, this system is now manually controlled. 

Rather more meaningful results were obtained from the Haddonfield Dial-A-Ride 
Demonstration Project, which used both manual and computer dispatching. The com
puter control procedures, which left the total control of the system to the computer, 
provided a higher quality of service under essentially identical conditions. Improve
ment was noted in the mean and variance of customer wait time for service. Since 
the computer-control phase of the demonstration did not occur until the end of the proj
ect, it was not possible to see to what extent this improved service could be converted 
into increased productivity. Furthermore, because of the demonstration nature of the 
system, a benefit-cost analysis of computer dispatching was really infeasible; there-



fore, no final judgment is possible based on this project alone. This computer
dispatching system is no longer in use. 
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The only other substantial experience obtained to date was from Santa Clara County, 
where an areawide integrated dial-a-ride and fixed-route bus service was operated for 
a period of about 6 months under computer control. Since there is no comparable sys
tem operating elsewhere and since this system never operated under manual control, 
the contribution of computer dispatching in this case cannot be assessed. It is safe to 
say that such an ambitious project would not have been undertaken without computer 
control. 

Two new examples of computer control are just starting in ongoing dial-a-ride sys
tems in Rochester, New York, and Ann Arbor, Michigan. The Rochester system was 
converted to computer control from manual control as part of a demonstration project 
in the fall of 1975, and full evaluation of this change will be possible including the longer 
run impact on vehicle productivity. The Ann Arbor system will allow evaluation of a 
slightly different approach to control of an integrated dial-a-ride and fixed-route sys
tem. In this case the computer system will be assisting the dispatcher in making de
cisions, and the service concept involves the dial-a-ride vehicle cycling through the 
feeder zones on a regular basis. This tends to simplify the control problem and also 
to provide greater predictability to service times. 

Computer control can be expected a priori to play a more significant role in dial-a
ride than in taxi systems since the decision-making problem is much more complex. 
If large-scale paratransit services are to be implemented involving a large amount of 
real-time control, then computer control will be essential-the real issue is at what 
size of system for each paratransit service does computer control become preferable. 
Computer control will become more important as the service provides more options 
and as the system size increases. 

Communications 

In most paratransit systems communication is an important facet of the operation. 
Most relevant to the discussion of technological innovation are those services that rely 
heavily on real-time control; it is in these areas that the greatest communications re
quirements are imposed and that the pressure for innovation is the greatest. Thus, 
this discussion will focus on dial-a-ride and taxi systems in which communication has 
2 components: between the customers and the control center and between the control 
center and the vehicles. 

Customer communication is amenable to technological innovation in a fairly limited 
way through the combination of touch-tone phones and computer control. It is feasible 
to allow requests to be input in digital form, bypassing the telephone operator. This 
would be effective only for frequent users of the system and would, of course, require 
computer control. Although no system with this digital customer communication fea
ture has yet been implemented, development of these techniques is now under way. 

More attention has been paid to vehicle communication, for it uses radio channels, 
a scarce resource in urban areas. Technology for digital communication and mobile 
displays of information has been used extensively in police operations, and it is now 
beginning to find application in the paratransit field. Mobile printers have been used 
experimentally in the Batavia, New York, dial-a-ride system and have been used for 
the past 2 years in Rochester. They form an integral part of the planned expansion in 
both Rochester and Ann Arbor, and both of these systems will demonstrate an integrated 
computer digital communications control system. 

The advantages of digital communications are principally in terms of increased ca
pacity for each radio channel. Once again, large systems are possible only with digital 
communications because large 'numbers of channels are simply unavailable. A less ob
vious but also significant impact of digital communications is that effective vehicle 
speeds can be increased and dwell time can be decreased because the drivers no longer 
have to stop to write down addresses. Similarly, if digital communications is combined 
with computer control, response time should be decreased for sending drivers next-stop 
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instructions, further improving effectiveness. The net impact of these improvements 
is unclear, but amounts to at least 5 percent based on the Batavia experience. 

If digital communications alone are implemented, control costs will clearly increase 
because of the additional mobile and control center equipment. This is probably also 
true if integrated computer control digital communications are used, but in this case 
the additional equipment cost can be partially offset by a decrease in dispatcher re
quirements for large systems. 

Vehicle Location Systems 

The 2 previous technological innovations applied to components of the system that would 
be required in some form anyway. The issue was whether the technologically sophis
ticated approaches are preferable, and if so under what circumstances. Vehicle lo
cation systems, however, are not a necessary part of any paratransit system, and the 
issue is whether it is a worthwhile addition to the basic system. This discussion is 
somewhat more speculative than the previous discussion because development and ap
plication to paratransit have not yet occurred. No previous or current vehicle location 
systems have been applied to paratransit. Furthermore, any vehicle location system 
would probably be used by more than paratransit services and, hence, assessing the 
overall potential of vehicle location systems based on this discussion alone would be in
appropriate. The focus here will be to describe the potential benefits to paratransit of 
vehicle location systems. 

Paratransit services likely to benefit are those involving a large degree of real-time 
control, notably taxis and dial-a-ride systems. For these systems, better control de
cisions should result from more accurate and current data on each vehicle location. 
In particular taxi operations in which central control is frequently weak could benefit 
greatly from vehicle location information. This information could permit dispatchers 
to make significantly better fleet allocation decisions, presumably increasing produc
tivity. In this case, the vehicle location system would substantially alter the control 
of the system. 

In dial-a-ride, vehicle location systems would have a more marginal effect because 
the basic nature of the control process would be unchanged. Simulation studies have 
indicated that vehicle location systems might increase vehicle productivities by 5 to 10 
percent, but this can only be viewed as a first approximation. Additional studies or 
tests may well be appropriate to evaluate the potential of vehicle location systems for 
improving paratransit service. 

Coordination of Paratransit Services 

Paratransit plays an increasingly important role in the total urban transportation sys
tem, and it might be expected to become still more significant as the real cost of auto
mobile use grows. As paratransit grows, several important issues arise in terms of 
coordination among different paratransit services and between paratransit and other 
elements of the transportation s ystem, notably conventional transit. This s ubject can 
be viewed at two levels: (a) the coordination problem for a single operator and (b) co
ordination among several operators. 

Single Operator 

The coordination problem for a single operator depends on the type of services provided. 
If, as is often the case, the operator provides only one type of paratransit service, the 
principal issue is coordination of different elements involved in the service. If a single 
operator provides different types of service, then the additional issue is the coordina
tion of services provided. 

In most paratransit services, coordination is provided through the central control 
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facility, and frequently each vehicle can be treated independently and extensive co
ordination is not needed. Examples in which coordination requirements are minimal 
are car pooling, van pooling, taxi, and many-to-many dial-a-ride services. However, 
some systems require vehicle rendezvous at specific times and locations, such as dial
a-ride systems involving transfers and any system in which driver reliefs occur. In 
these cases, one of the functions of control is to ensure that activities are coordinated. 
Frequently, decisions will involve making trade-offs between benefits and costs to dif
ferent groups of passengers or between user benefits and operator costs. 

One significant challenge in paratransit coordination is the problem of obtaining ef
fective car-pooling and van-pooling services for the set of small employers. No one of 
these may be able to justify or support such a program independently; but, if a group of 
contiguous employers acted cohesively, a successful program might be established. It 
is at this level that most current pool coordination is focused. 

More substantial issues arise when a single operator is providing more than one 
service. For example, if a transit operator is providing both dial-a-ride and con
ventional fixed-route bus services, real coordination problems may arise in both the 
planning of the services and their operation. Presumably the aim of the operator is 
to minimize conflict and competition between the services by operating each in its 
most effective situation. When introducing the new paratransit services, the operator 
must be prepared to reassess the existing fixed-route network with a view to providing 
each with nonoverlapping, but mutually supportive functions. If this is not done, then 
the result of the new system might well be an overall reduction in cost effectiveness of 
the total system. 

Given that the services are designed to be mutually reinforcing, then they must be 
operated for ease of transfer between systems. This raises the issue of how best to 
coordinate a dynamic unscheduled service with a preplanned scheduled operation. Three 
different approaches have been taken to this problem: 

1. Uncoordinated services, 
2. Restriction of demand-responsive system, and 
3. Fully coordinated services. 

The first approach does not consider optimization of the transfer part of the trip; 
each leg is optimized independently. This approach (essentially, the Santa Clara ap
proach) certainly simplifies the control problem, but at the expense of the effectiveness 
of the service provided. Operations are simply not coordinated, which implies that 
serious attention must be paid to making the transfer facility as comfortable as possible. 

Another approach is to make the demand-responsive service operate on a semi
scheduled basis with scheduled rendezvous at the transfer point. This has the additional 
advantages of reducing the real-time control burden and making the service more pre
dictable from the user's viewpoint. Regina has successfully demonstrated this type of 
coordination, and Ann Arbor is relying on a similar approach for its expanded service. 

Fully coordinated service implies optimization of the total trip with an explicit at
tempt to minimize transfer times. This is the approach being attempted in Rochester 
with the benefit of computer control. To obtain this degree of coordination, a heavy 
real-time control burden is imposed, and computer control becomes mandatory for all 
but the smallest systems. 

Several Operators 

The coordination problem becomes much more difficult when several operators are in
volved in providing different types of paratransit service. A principal problem that 
arises is that the operators are most interested in optimizing their own performances, 
and that may ·not result in an efficient overall system for users or in the most effective 
use of total system resources. In the absence of coordination, each operator will focus 
services where advantage can be taken of economies of scale, which may well result in 
several similar services being provided in the same place at the same time. Tradi-
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tionally, where taxis and fixed-route transit have been the only options, this lack of 
coordination has not been a problem because these services are well differentiated in 
terms of types of service as well as cost-hence, they attract basically different markets. 

However, if one major objective of the paratransit movement is to reduce energy use 
and reliance on the single-occupant automobile, all paratransit modes should be co
ordinated for reasons of both efficiency and service quality. A simple example will 
demonstrate the problem that coordination must be able to resolve. A large employer 
would be a good candidate for service by van pools, subscription bus provided by a 
private operator, and fixed-route transit. Each of these services provided by different 
operators may be viable alone, but none may be viable in competition with the others. 
How will it be decided what service ur ::>ervice::> are to be provided? Many other reai
istic cases could be cited in terms of competition and still others in terms of the po
tential of complementary operations that may never come to light without explicit at
tention to coordination. An example of the possibilities of complementary operations 
is a combined, reduced fare for a trip involving access to a station by shared-ride taxi 
with line-haul service by fixed-route transit. Another is replacing a fixed-route bus by 
a private jitney service at periods of low demand. How are these issues and opportuni
ties to be resolved when several operators are involved? 

The most straightforward approach to coordination among different operators is to 
create a nonoperating authority with regulatory control over all the operating agencies. 
Such a framework should allow the transportation authority to resolve disputes among 
operators and to encourage complementary activities by different operators. This is 
the approach to be taken in the Knoxville demonstration project. Clearly establishing 
such an authority will not resolve all problems; however, it does create a framework 
within which solutions can be developed. Just one example of the major problems that 
would have to be resolved is the role of van pooling to employer locations well served 
by transit. One point of view is that van pooling would cut into the most productive el
ement of transit service-the peak-hour work trip. But another argument could be 
made that van pooling will reduce peak-hour transit requirements, and that would be 
a benefit to transit since it would reduce the current imbalance between peak and off
peak service. Resolving such issues will be a complex problem, but without a co
ordinating transportation authority satisfactory resolution would probably be impossible. 

IMPROVING VEHICLE PRODUCTIVITY 

The issue of vehicle productivity is central to the future success of paratransit services. 
In nonpaid driver modes such as car pooling and van pooling, the vehicle occupancy is 
an inverse measure of the energy intensiveness of the service and as such is certainly 
a proxy for success. In paid driver modes such as taxi and dial-a-ride, the productivity 
(measured in passenger trips per vehicle hour, passenger-miles per vehicle hour, or 
passenger-miles per vehicle mile) is critical in determining the cost effectiveness of 
the service. This discussion will concentrate on paid driver services, but first a few 
comments on the pooling modes. 

Vehicle occupancy is principally related to the ability to attract people to pools. As 
the incentives toward pooling are increased, then people will accept more inconvenience 
in forming the pool and hence occupancy will increase. For instance, if free parking 
is provided to pooled vehicles and fees are charged for single-occupant vehicles, not 
only will the number of pool riders increase but presumably the occupancy level for 
preexisting pools will also increase. Similarly, as the density of prospective poolers 
increases, the occupancy level will also increase since for the same level of inconve
nience it becomes possible to collect a larger number in one pool. 

For paratransit modes using paid drivers, improving vehicle productivity is a major 
concern. Productivities of existing paratransit services cover a wide range, depending 
heavily on the service concept. Typical productivities range from taxis with 1. 5 to 2. 5 
passenger trips per vehicle hour to fixed-route bus services with more than 30 pas
senger trips per vehicle hour. Within this range lie shared-ride taxis, dial-a-ride, 
subscription bus, and point-deviation and route-deviation services in order of increasing 
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productivities. Once this is said, however, it must be recognized that these are ob
served productivities based on where these systems now operate. If a dial-a-ride sys
tem operating in a suburban area with a vehicle productivity of 6 is replaced with a 
fixed-route bus service, a productivity of 30, for instance, would not be achieved. The 
density of demand in this situation simply would not support such high productivities. 
However, it is also possible that by changing the service concept in a given situation 
productivities can be increased. 

For example, switching from non-shared-ride to shared-ride taxi service will result 
in productivity increases of 50 to 100 percent, but the service provided would of course 
also be affected. Similarly switching from a many-to-many dial-a-ride service to a 
limited-stop checkpoint or loop service could also result in productivity increases of 
as much as 50 percent, but again the service quality would be changed. The issue of 
improving vehicle productivity can, therefore, be viewed in terms of changing the ser
vice concept or simply improving the effectiveness of the given service concept. 

Several distinct possibilities arise for improving the effectiveness of a particular 
service concept: 

1. Increasing vehicle effective speed, 
2. Decreasing effective dwell time, 
3. Improving control decisions, and 
4. Increasing demand for the service. 

To increase effective vehicle speed implies providing the vehicle with priority at 
traffic lights and points of congestion or improving acceleration and deceleration char
acteristics of the vehicle. None of these seems to have great potential for making any 
significant impact on vehicle productivities, and this does not seem to be a promising 
area for further research. 

Depending on the service concept, dwell time can be a significant portion of total 
time and can represent a real barrier to improving vehicle productivities. For in
stance, several dial-a-ride systems have reported dwell times of approximately 2 
minutes, including overhead associated with finding the correct address to stop at. 
Such large stop penalties imply that productivity larger than 10 is simply out of the 
question because of unproductive vehicle time. This in itself will limit the potential 
of door-to-door services unless it can be overcome. One technique would be to notify 
the user just before (maybe 30 seconds) the vehicle arrives so that he or she will be 
ready and waiting. This notification could be through a callback from the control center 
or possibly through a device on the vehicle itself. Failing this, investigation of pickups 
and deliveries being made only at street intersections should be made to see whether 
the improvement in productivity outweighs the loss in service provided. 

If control decisions can be improved (as described earlier in this paper), it is rea
sonable to expect higher productivities, and evidence on this will be an important output 
from computerization such as that in Rochester. Other ways in which control can be 
used to improve productivities are to strategically dispatch empty vehicles before de
mands occur and to arrange for dynamic driver reliefs so that vehicle operations are 
uninterrupted. The control area is probably the most promising way to improve pro
ductivity without changing the concept, and it is being quite vigorously pursued. 

All paratransit services experience economies of scale in terms of vehicle pro
ductivity to some extent. As the density of demand for any of these services increases 
so does the maximum achievable productivity. The extent of these economies and the 
range over which they exist are different, however, for each service. For taxis, only 
minimal economies of scale are realized at demand densities greater than 5 passengers 
per square mile per hour. Dial-a-ride services experience economies of scale up to 
much higher demand densities. Thus, if demand for these services can be increased, 
a higher productivity operation is possible. However, most dial-a-ride services have 
not proved attractive enough to the general public to be able to take advantage of these 
possible economies of scale. Most dial-a-ride systems, for example, operate at de
mand densities of less than 5 passengers per square mile per hour and produce pro
ductivities in the range of 4 to 7 passenger trips per vehicle hour. These vehicle pro-
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ductivities could be doubled if the density of demand could be increased by a factor of 
3 or 4. The future of the dial-a-ride concept is tied to this issue of improving pro
ductivities. If this cannot be effected, then this service concept will probably be re
stricted to special markets for which expensive low-productivity operations may be 
justified. 

Changing the service concept likely has the greatest potential for increasing ve
hicle productivity. In some cases changing the service concept to increase productivity 
may also make the service more attractive and thus increase demand density, which in 
turn will tend to further increase productivity. For example, going from a many-to
many dial-a-ride system to a focused many-to-one semischeduled loop service may at
tract more users because of higher service predictability and reliability. This seems 
a likely outcome in many situations based on the success in Canada of several of the 
more structured many-to-one services. 

Similarly moving from a door-stop service to a limited-point service seems to have 
potential for improved productivity because of reduced dwell time. This step would be 
contingent on a highly reliable service so that exposed wait times would be minimized. 
Hence, this service might well be offered in combination with the previously mentioned 
scheduled-loop or point-deviation services. There is a real need for examining the full 
range of services between taxi and fixed-route bus because several of these services 
might be more widely applicable than many-to-many dial-a-ride service. Exploration 
of these possibilities should remain a high priority in the UMTA Service and Methods 
Demonstration Program. 

SUMMARY 

This paper reviewed the current state of development and some of the major issues 
in the area of control and coordination of paratransit services. Much of the attention 
given to this subject to date has been focused on technological solutions, principally in 
the control of these services. To a great extent it is still too early to make definitive 
judgments on the contribution of control technology to paratransit potential, but the in
dications are that technology will play a significant role in those systems relying most 
heavily on real-time control. A key question that remains is the extent to which tech
nological innovations can be translated into improved system effectiveness, and par
ticularly vehicle productivity. 

The issue of coordination of paratransit services is one that, until recently, re
ceived much less attention than it merits. Although coordination by a single operator 
is now just within the state of the art, it remains to be seen what effect coordination 
will have on overall system effectiveness. Coordination among different operators is 
a good deal more complex and is still being tackled experimentally. The most ef
fective approach seems to be to establish a nonoperating authority with control over 
all operating agencies; this would establish a framework within which compromises and 
resolution of interagency disputes can be developed. 

Cost effectiveness, and specifically the question of vehicle productivities, is like a 
large ominous cloud hanging over the future of paratransit. Unless means can be found 
to improve productivities, the future of several of these modes is questionable. Princi
pal avenues for improvement seem to be improvements in control and further evolution 
of the service concepts. The central issues here are the range of systems providing 
efficient combinations of service quality and productivity and the extent to which they 
can take advantage of the economies of scale conceptually feasible by attracting the 
sizable support of the public. 



Role of Paratransit in Serving 
the Needs of Special Groups 
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Paratransit is described in a report of a comprehensive study by the Urban Institute 
(1) as those forms of transportation that use the streets and highways and that fall be
tween the most personalized mode, the private automobile, and the least-personalized 
mode, conventional transit. These in-between paratransit modes can be grouped in 
categories: 

1. Hire and drive services (daily and short-term automobile rentals), 
2. Hail or phone services (taxi, dial-a-ride, jitney), and 
3. Prearranged ride-sharing services (car pool, subscription bus). 

The paratransit report (1) gives a more general definition, as follows: "Paratransit 
services are those forms of intra-urban passenger transportation which are available 
to the public, are distinct from conventional transit (scheduled bus and rail), and can 
operate over the highway and street system." 

SPECIAL GROUPS 

Certain groups are often singled out by transportation planners because they lack op
portunity for travel. Most often cited are the elderly, the handicapped, the youth, and 
the poor. These groups are specifically cited in UMT A plans and programs; particular 
emphasis is placed on the elderly and handicapped by the Urban Mass Transportation Act 
of 1964, as amended. (Section 16B of the act states that the intent of Congress is to 
ensure equal access to transportation services for the handicapped and elderly and to 
authorize funding for special services for these groups. UMTA guidelines concerning 
section 16, issued February 26, 1975, in the Federal Register, require regions 
to have plans for compliance with section 16 by October 1, 1976, as a prerequisite for 
certain federal transportation funds. Further guidelines for the operating assistance, 
section 5 funds require half-fare privileges for the handicapped and elderly.) The fol
lowing is a discussion of each of the four transit-dependent groups in terms of defini
tions and subgroups. Table 1 (6, p.5) and Table 2 (8, Figure 4.1) give the number of 
people in these 4 groups and indicate the considerahle overlap between them. The 
overlaps tell a great deal about the probabilities of each group being poor or handi
capped. 

183 
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Table 1. Economic status of 1970 Economic 
resident population. Area Slalu• Young Middle Old Total 

Central cities Poor 3. 75 2. 70 1.40 7.85 
Near poor 2.50 1.00 0.95 G.25 
Not poor 19.10 27.85 3.75 50.70 

Suburbs Poor 2.15 1.55 0.90 4.60 
Near poor 1.45 1.05 0.60 3.10 
Not poor 25.55 37.30 5.00 67 .85 

Rural Poor 5.50 4.15 2.50 12. 15 
Nea1~ poor 3.10 2.80 1. 75 7.65 
Not poor 16.35 23.85 3.00 43 .20 

Total Poor 11.40 8.40 4.80 24 .60 
"'T---- ---· -- 7.05 5.65 3.30 16.00 l'll:'d.J. !JUU! 

Not poor 61.00 89.00 11. 75 161. 75 

Note: Amounts are in millions, 

Table 2. 1970 estimates of handicapped Elderly Nonelderly 
persons who cannot use transit or can Handicap Class Handicapped Handicapped Total 
with difficulty. 

Noninstitutionalized, but 
chronic conditions 

Visually impaired 1,460,000 510,000 1,970,000 
Deaf 140,000 190,000 330,000 
Uses wheelchair 230,000 200,000 430,000 
Uses walker 350,000 60,000 410,000 
Uses other special aids 2,290,000 3,180,000 5,470,000 
Other mobility limitations 1,540,000 1,770,000 3,310,000 
Acute conditions 90,000 400,000 490,000 

Institutionalized 930,000 30,000 960 000 

Total 7,030,000 6,340,000 13,370,000 

Elderly 

The elderly are those aged 65 and older, a definition consistent with that given in the 
Urban Mass Transportation Act. Many programs, however, deal with ages down to 60 
and sometimes 55. A most frequent and accepted term for the elderly is "seniors." 

Handicapped 

The handicapped group is being increasingly defined in operational terms in local pro
gramming because of the half-fare mandate in the UMTA regulations concerning federal 
operating assistance for mass transit. The 1964 act defines a handicapped person as 
an "individual who, by reason of illness, injury, age, congenital malfunction or other 
permanent or temporary incapacity or disability, is unable without special facilities or 
special planning or design to utilize mass transportation facilities and services as ef
fectively as persons who are not so affected." 

More detailed definitions are being developed at local levels, and the work on this 
.by the San Francisco Bay Area Task Force is being increasingly copied throughout the 
country. The eligibility criteria (definition of handicap) developed there (2) were based 
on a "person's ability or inability to use mass transportation services ancf presumes a 
level of personal mobility and independence to a degree that use of public transportation 
systems would be a reasonable expectation." The functional definition of a mass trans
portation handicap developed by the Bay Area group was then given as follows. 

Any incapacity or disability which results in the inability of a person to perform one or more of 
the following functions necessary for the effective use of mass transportation facilities without 
significant difficulty: 
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1. Negotiating a flight of stairs, escalator, or ramp 
2. Boarding or alighting from a public transit vehicle 
3. Standing in a moving public transit vehicle 
4. Reading informational signs 
5. Hearing announcements by train conductors, bus drivers, or station agents 
6. Walking more than 200 feet 

Persons are excluded whose sole incapacity is 

1. Any physical, mental, or psychological disability or incapacity of less than 6 months' duration 
2. Pregnancy 
3. Obesity 
4. Acute or chronic alcoholism or drug addiction 
5. Contagious diseases 

The functional definition that is used for eligibility for half fares also could be used 
for eligibility for special service, e.g., demand-actuated service. The short-term 
disability provision may be included or excluded in various programs. People with a 
disorder based on physical, emotional, or mental incapacities are included. 

Relative to transportation planning (as opposed to certification), the UMTA Services 
and Methods Demonstration Program uses a 4-tiered classification in its evaluations, 
attempting to subdivide the handicap group into subgroups that have different transporta
tion needs. 

Youth 

Subgroup 

Nonambulatory 
Wheelchaired 

Nonwheelchaired and 
semiambulatory 

Ambulatory, with 
special needs 

Requirement 

Ambulance, not considered the responsibility of transit 
Level-entry vehicles as in rapid transit facility with 

elevator or demand-actuated bus with lift 

Demand- actuated services, without entry- level bus 

Conventional transit with special features 

A youth is a person under 18. Half fares are often given in the age ranges of 6 through 
11 or 6 through 13. Programs concerned with increasing mobility for youth usually 
focus on ages above 9 (when independent mobility becomes increasingly important) and 
under age 16 (the legal age to obtain a driver's license). 

Poor 

The poverty line specified by the U.S. Department of Labor for a nonfarm family is 
$2590 annual income for a family unit of 1 and increases by $820 for each additional 
family member. 

Transportation planning should distinguish between members and nonmembers of the 
labor force because of their different needs. Members of the labor force are those 
who are employed or who are registexed as seeking employment. [The unemployed are 
usually subdivided into 3 categories: (a) demand unemployed who are trained 
workers out of a job because of an overall lack of jobs; (b) frictional unemployed 
who are trained workers changing from one job to anothe1·; and (c) chronic or hard-core 
unemployed who have long-term unemployment because of attributes (e.g., obsolete 
skills, language difficulties) that render them unemployable. The latter seeking entry-
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level jobs have traditionally been the focus of transportation services for the unem
ployed.] Many poor persons hold jobs and are often referred to as the working poor. 
Their transportation needs are job oriented, and they often require access from the 
inner city to the suburban industrial-commercial job market (3). 

The nonworking poor (housewives with children, seniors) have totally different travel 
needs, usually intracity and intracommunity. The rural poor include isolated people 
who live on farms and in rural towns and are unable to reach medical treatment and 
other critical services. Federal attention is just beginning to be directed at this 
problem. 

ISSUES 

The complex tangle of issues will become increasingly critical as each region attempts 
to find its own practical way of complying with the UMT A requirements discussed above. 
The following is a discussion of one approach to isolating the issues. 

Definitions 

First there is the problem of developing definitions that can be used in operations with
out producing inordinate disservices or absurdities. For example, should wealthy 
handicapped persons be extended special transportation services? What about tempo
rarily handicapped wealthy persons? Should a 62-year-old, poor, widowed woman on 
Social Security be denied the benefits since she is not 65? Should blind persons be 
certified to use a special door-to-door service while all other programs try to assist 
the blind in moving out ~nto the community? There are considerable problems in 
rationale now that little attention is being given to the poor while maximum efforts are 
being focused on seniors and the handicapped, regardless of their income status. 

One-, Two-, and Three-Tiered Systems 

There has been continuing confusion as to whether we are trying to develop a single 
regional mass transit system that would handle all urban travelers including the handi
capped. UMTA has sometimes implied (e .g., the wheelchair provisions of Transbus) 
that a single system can accommodate all. At the same time, experiments financed by 
all levels of government are under way through the country to test door-to-door para
transit operations. This implies a. 2-tiered system: a basic system for the masses 
supported by a specialized paratransit operation for the handicapped, and maybe the 
elderly. To compound the matter further, some systems have a third tier: a special 
vehicle for the wheelchaired handicapped, thus separating these people from the others 
who only need door-to-door service and not special-handling facilities. No definition 
studies have been done to describe what the sizes, costs, and functions of these 3 tiers 
are and whether combining them would be cost effective. 

01·ganization 

The UMT A legislation and the court actions relating thereto are pressuring local gov
ernments to develop new auxiliary services, i.e., the 2- and 3-tiered systems described 
above. At the s ame time social agencies, supported by funding from a variety of p r o
grams of the U.S. Depar tment of Health, Education, and Welfare (4), have been increas
ingly providing piecemeal from these same transportation services for their clients. 
Transit authorities and districts are asking whether they are supposed to operate their 
own special service subsidiary or contract with some social agency that might be closer 
to the problem to perform this function. Or, if the transit authority is going to start 
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providing these services, should the social agency that is to be relieved of the responsi
bility help pay for the costs? 

One study of paratransit service for special groups in the San Francisco Bay Area 
(4) found that the 1,200 social agencies in that region are operating an aggregate fleet 
Of vehicles that currently numbers about 800 and is growing at 25 percent per year. 
Almost all of these agencies, however, are having troubles with their transportation 
functions and would like to be relieved of the entire problem. Even so, they are split 
over whether the local and regional transit operators should take over this service, and 
many feel that BART, AC Transit, and SF Muni could never be responsive to the needs 
of the people involved. Thus, the problem accompanying the issue of the number of 
tiers is an organizational one: Who should run which tier, and how can the entire thing 
be made to function as a system? 

Certification 

Accompanying the definition problem is the practical problem of certification of those 
eligible to use these second and third tiers of the paratransit system. In practice, 
seniors have posed no problem; Medicare cards are usually used to identify persons 
who are over the age limit. However, a monumental question is being ignored in this 
process. It accepts the concept that every senior, regardless of income or degree of 
handicap, should be provided a service that might have a subsidy cost of $2 or more 
per trip (and this while a recent television program showed a 66-year-old Dutchman 
polevaulting over a river!). 

No way has been found to avoid the issue for the nonsenior handicapped person, and 
procedures have been developed to certify by type of handicap. As previously stated, 
the Bay Area Task Force developed a precedent for such certification in terms of both 
a functional definition and a medically oriented classification scheme. Subsidiary 
issues concern self-certification, whether or not seniors have to have identifications 
with their pictures on them, whether or not there will be fraudulent use of the service, 
and so on. 

Labor Protection and Prices 

A major issue concerns the application of the labor protection clause of the act to 
UMTA grants for services for special groups. If transit operators take over the para
transit functions of social agencies and pay prevailing-rate labor scales, then prices 
will rise drastically. The price rise in itself might be acceptable, but it raises the 
distasteful question of whether we are willing to pay the top wage scale while also offer
ing these labor-intensive dial-a-ride services indiscriminately to all seniors and to all 
the handicapped. If we are not, are we willing to have tax dollars flowing through 
transit operators to social agencies to perform the paratransit services? Or are we 
willing to have a paratransit subsidiary operation that pays a lower wage scale? 

Paratransit and the Rural Problem 

Rural areas have totally different problems and their own issues, priorities, and options. 
Currently the overriding issue is how the federal government is to involve itself and 
lead in this area. 

UMTA DEMONSTRATIONS 

The UMTA Service and Methods Demonstration (SMD) Program is diverting a major 
share of its attention to the transportation problem of the special transit-dependent 
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groups, and particularly the handicapped and elderly. Many of these projects are 
paratransit experiments and thus worthy of attention. The SMD program now operates 
at a funding level of about $10 million per year, a major share of which is used for 
these transit-dependent projects. The program distinguishes between experimental 
and exemplary demonstration to test new ideas and to proliferate the old but good 
ideas (5). Key ongoing projects include the following. Separate evaluation contractors 
have been set up to provide independent, objective evaluations. Results will be re
ported in the usual project reports plus annual summary reports. 

1. Chicago. A planning effort is aimed toward a citywide coordination of social 
agency transportation and operation of door-to-door service for handicapped and 
elderly in a section of town. Out of this effort is to come the means by which Chicago 
will be in compliance with the elderly handicapped provisions of the federal requirements. 

2. Danville. In a shared-taxi operation, seniors, the handicapped, and youth can 
buy taxi tickets at discounted prices. The object is to see whether this form of door
to-door service will generate a lower subsidy cost per trip. Two more of these "user
side" subsidy projects besides Danville are planned. 

3. Cleveland. A soon-to-be-completed project is testing 3 demand-responsive 
systems for the elderly in 3 neighborhoods. 

4. Portland and Albuquerque. A transit service for special groups, probably in
cluding demand-responsive systems, uses automated fare-collection equipment for 
buses. The equipment previously tested in Connecticut uses a credit card inserted 
into a box at the door of the bus, charges each trip according to its length, and bills 
the user at the end of the month. For special groups the bill can be sent to a designated 
social agency rather than to the traveler. 

SOLUTIONS 

Vehicle and Facility Modification 

One approach has been to modify buses and rapid transit stations to accommodate the 
handicapped. Several minibus designs have a wide variety of special features including 
wheelchair ramps and elevators. These vehicles appear to satisfy every conceivable need 
of the handicapped but have the disadvantage of high price, ranging as high as $ 50, 000 per 
unit. Furthermore, some of the units are modified versions of the same small buses that 
have exhibited considerable maintenance pi·oblems. Thus, an operator, attempting to 
comply with the federal requirements concerning the handicapped, might purchase several 
$ 50, 000 vehicles and find that as many as a third are down for maintenance at any given 
time. The implication is that something is wrong in the balance of expenditures. 

The ultimate in the modified bus is the UMTA-developed unit, Transbus, which in
corporates the first basic changes in urban transit buses in 15 years. The emphasis 
is on passenger comfort and a design that is easily used by the handicapped and elderly, 
for example, a floor as low as 23 in. or lower and wheelchair ramps or lifts. Incor
porating features to provide for the handicapped into rapid transit design focuses on 
elevators in stations, accommodation for wheelchairs inside rail vehicles, and special 
communication services within stations. The most costly item is elevators in every 
station. The modifications to the BART system to accommodate the handicapped are re
ported to have totaled $10 million ~). 

Demand-Responsive Systems 

There have been a number of demand-responsive or dial-a-ride experimental systems. 
The costs and productivity rates for such systems vary widely but are comparable to 
figures quoted for general public dial-a-ride systems, i.e., 2 to 5 passenger trips per 
vehicle hour and costs of $1.50 to $5.00 per passenger trip. Most of the experimental 
systems do not use vehicles with wheelchair lifts or, if they do, use the lifts sparingly. 



We have no reliable cost data on demand-actuated systems that serve only those in 
wheelchairs and the severely handicapped. 
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The UMTA-sponsored Neighborhood Elderly Transportation (NET) Project in Cleve
land, jointly funded by UMTA, the city of Cleveland, the Cleveland Transit System, 
and private foundations, is a relevant example. It serves approximately 17,000 people, 
aged 60 or older, in the center city on a demand-responsive basis. Activated by tele
phone calls from patrons and coordinr..ted by dispatchers, the small buses provide door
to-door service within the neighborhood. Two of the vehicles are specifically equipped 
to serve the physically handicapped. The principal goal of the project is to determine 
whether such a system can positively contribute to a state of independent living for the 
elderly. 

An alternative approach to obtaining door-to-door transportation service for special 
groups is the purchase of taxi trips. As previously mentioned, the UMTA demonstra
tion in Danville, Illinois, is testing the cost effectiveness of this alternative relative 
to a dial-a-ride bus system. In California there is a definite movement in this direction; 
tests are going on in 11 small communities (El Cajon, Sunnyvale, Palo Alto, Los Gatos, 
Benito, Huntington Park, Claremont, Monrovia, Southgate, Whittier, and La Mesa). 
The rationale for this approach is that most handicapped persons, even some in wheel
chairs, can use a taxi, and the lower wage rates of the taxi industry plus the high ef
ficiency of their dispatching operations, developed from decades of experience, provide 
a cost per trip which is lower than bus systems. The labor disputes concerning this 
approach are only beginning to emerge. 

Organizational Approaches 

Which agency might be best at operating these subsidiary paratransit services for these 
special groups is yet to be determined. At this time such systems in a given urban 
area are being operated almost exclusively by a number of social agencies and special 
projects. Some transit operators have edged into the field through charter operations, 
e.g., package charter trips for seniors. Some small private carriers and taxi opera
tors are providing a broad range of transportation services for the handicapped usually 
under contract to one or more social agencies. It will be interesting to see whether 
out of the current planning efforts of regions attempting to comply with the new regula
tions will come plans for a carrier that will provide a comprehensive elderly-handicapped 
service with a systematic approach as an alternative to the current proliferated one. 

Financial Approaches 

Financing of these special group services is closely linked to the organizational prob
lems. The problem is how to organize and rationalize a continuing flow of funds to 
cover the operating deficits of these subsidiary paratransit operations. An interesting 
example of an organizational-financial approach is the Golden Gate Bridge Highway 
and Transit District system in the San Francisco area. In that case the district pur
chases, through a contract arrangement, the needed specialized transportation for 
handicapped riders. The specialized service is performed by a social agency with 
experience in this activity. 
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Role of Paratransit in an 
Integrated Urban 
Transportation System 

Workshop 1 Report 
Jerry Ward, Office of the Secretary, U.S. Department of Transportation 

Objectives 
Address the potential for improved service through cooperative and coordinated 
operation of parat ransit elemenl,S a'nd conventional transit. 

Ascertain the opportunities for and potential roadblocks to such integrated sys
tems and identify mechanisms and strategies needed to bring t he systems into op
eration. 

Identify the spectrum of urban transportation markets and needs and determine 
the kinds of paratransit or conventional transit service best suited to them. 

Discuss potential synergisms between and among the different kinds of transit 
services and identify threats and opportunities perceived by all potential actors. 

Identify problems and solutions in the planning and implementation of all tran
sit servi ces. 

Participants 
Jerry D. Ward, chairman; Norman G. Paulhus, Jr., secretary; Ray A. Mundy and 
Brian Kullman, resource paper authors; and Robert P. Aex, Dwight M. Baumann, 
John W. Billheimer, R. Raleigh D'Adamo, J. F. Finley, Ritchie Gaylen, George E. 
Gray, Kenneth W. Heathington, John R. Jamieson, Norman Krumholz, Stephen C. 
Lockwood, Alton McDonald, Carlton C. Robinson, Peter E. Rusek, Richard 
Somerville, Nadeem Tahir, Edward J. Twomey, and Eldon W. Ziegler, Jr., members 

Workshop objectives were addressed by considering first the most desirable overall 
system in the absence of any real-world barriers to implementation. The barriers 
that are now perceived to be the inhibitors to achieving such ideal systems and the ap
proaches to their removal or alleviation were then discussed. The results and primary 
conclusions of these deliberations are presented here. 

In its broadest sense, the urban transportation system includes all public and private 
subsystems, including the dominant automobile. Participants recognized that it was 
necessary to think in these terms, particularly in considering the traffic management 
function. The discussion, however, focused on the public transportation portion, in
cluding conventional transit and paratransit elements. In subsequent discussion, the 
word "system" refers to this portion of the whole. 

The principal conclusions and observations are given below. 

1. The ideal system is a mix of many forms of both paratransit and conventional 
transit, acting cooperatively and providing a family of services tailored to the unique 
needs of the many individual travel markets. The relative mix and the character of its 
operation s'hould be dynamic, adapting throughout the day to changing ridership pat-
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terns and markets. Operation should thus be coordinated, although ownership of the 
individual elements can be varied-either public or private-and competition in the 
sense of vying for the right or franchise to provide a given function or service can be 
preserved. 

2. No unimodal approach to providing the diversity and coverage of transportation 
service is deemed needed in medium and large-sized cities. No single mode is versa
tile enough to serve all functions. If the goals of public transportation are to be met, 
the only approach we can identify is through a mix of modes, behaving cooperatively. 
Bringing such systems into being must be a primary goal of the transportation com
munity. 

3. The goals referred to above include adequate transportation service to the trans
portation disadvantaged-the handicapped, the poor, the young, and the old; relief from 
congestion as well as the pressure for continuing a high rate of expansion of the road 
network; options for the driver; lower total transportation costs; protection of the en
vironment and the efficient use of resources; and ability to cope with unforeseen re
strictions on private energy availability. 

4. Integrated systems should provide both lower costs per passenger and better 
service. In turn, this should attract a higher level of patronage than is now enjoyed 
by either the transit or the taxi industry. There should be substantial incentive for 
both industries to encourage the evolution of such systems. Although there is as yet 
little basis for quantitative prediction, we should also be thinking in terms of reducing 
general operating deficits by raising fares as service improves and unit costs decrease. 
The equity needs of some disadvantaged groups could be met through user subsidy. 

5. We must recognize that, for all their apparent promise, a major barrier to the 
implementation of these mixed, integrated systems is a lack of knowledge. Aside from 
what we know of a relatively few and embryonic experiments, our knowledge of the de
gree of improvement these systems can provide is theoretical and not widely perceived 
or appreciated. We have much to learn to realize the potential productivity and service 
improvement they appear to offer. Programs to acquire this knowledge and to test the 
reality of their apparent potential are an essential step in bringing about the changed 
institutional attitudes, knowledge, and experimental base necessary to their existence. 
Steps to disseminate the knowledge and information derived from such experiments and 
demonstrations should be an integral part of the overall program. 

6. In general, high ridership densities can best be served by fixed-route, fixed
schedule systems, perhaps supplemented by flexible-route services. Lower ridership 
densities typical of suburbs can best be served by flexibly routed and scheduled systems. 
Where out-of-neighborhood transport is desired, the flexible-route elements can feed 
into fixed-route line-haul service. During peak hours high productivity modes dominate: 
subscription bus, more fixed-route service, and car-van-bus pools. During off-peak, 
evenings, midday, and weekends, some or all fixed-route service may switch to or be 
replaced by flexible service. Flexible service may be desirable for special submarkets 
even in areas and circumstances of high overall ridership density. 

7. Good connectivity, pleasant and safe transfer points, centralized user informa
tion systems, total trip ticketing, and continual and vigorous marketing in its broadest 
sense should be an integral part of these systems and their operation. 

8. At a higher level of detail, the following observations about coordination may be 
useful. 

a. Close scheduling and coordination of all connecting elements are required. 
b. Mechanisms to reallocate vehicles to new modes of operation on a dynamic basis 

are required. 
c. The level of peak traffic is a function of the degree of work-hour staggering (peak 

spreading) , vehicle size and occupancy mix, and the amount of goods movement . Car
van-bus pools tend to be scheduled by work hours. Further than this, traffic manage
ment does not require detailed schedule coordination with transit. Policy issues re
lating to the degree of preferential treatment for pool vehicles need to be considered. 

d. Economic benefits of better labor and equipment use will be achieved by comple
mentary paratransit and transit systems. Demand-activated service used for circula
tion in low-density ridership areas also feeding line-haul transit will improve the eco-
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nomics of off-peak operation. Similar service during peak periods will improve per
formance of existing transit equipment through route and schedule adjustments. 

e. Incremental integration of paratransit into existing conventional transit systems 
with successful operation should be initiated in order of priority: in outlying low-density 
areas without transit, in areas where existing service can be enhanced, and in areas 
well served by transit to provide additional dimensions of service. 

f. Work-hour staggering appears to be a desirable action. In addition to reducing 
peak-hour congestion and thus increasing transit productivity through higher speeds, it 
also increases productivity by permitting fewer vehicles to carry the total peak load. 

9. The following criteria were endorsed with regard to organization. 
a. The organization should be market oriented. It should orient its paramount 

philosophy to the provision of service and be willing to modify its operation to constantly 
adapt to the needs of its users. 

b. It should maintain the goal of the provision of service at the lowest total cost: 
high economic efficiency. This can best be done by encouraging private ownership or 
operation or both to the maximum extent possible. It was noted that this is not incon
sistent with subsidy since such devices as incentive contracts could be used to procure 
services. Nor is competition for the right to provide such service inconsistent with 
cooperative operational behavior of the system elements. 

c. Although these new systems imply change in the way both conventional transit 
and existing paratransit operators such as those providing taxi and limousine services 
view the urban transportation system, the expertise and assets that have accumulated 
in the existing operations should be exploited and built on. Participants sensed that 
many individuals in both the taxi and the transit business view their industries as being 
in a transition: Change is expected and many are prepared to exploit the opportunity it 
provides. In addition, there should be periodic opportunity for new entry to ensure 
competition in the provision of services. 

d. The orientation of the organization should be toward optimizing the total system, 
with no vested interest in biasing operations in favor of any single individual element. 

10. The organizational approach that was generally endorsed as the most likely to 
be able to meet these primary criteria was the so-called "brokerage" approach: an 
umbrella public body that ensures the adequate performance of all key functions. It 
would execute its operating functions through individual contracts or franchises with a 
multiplicity of individual service providers. These would preferably be private; where 
not feasible, they would be public entities responsible to the umbrella organization. 
Even here there was a preference for having private operators of publicly owned 
equipment. 

The umbrella organization would maintain the financial structure, integrate the 
various sources of funding, perform the total system marketing, and provide connec
tivity and centralized information services, total optimization, and resource allocation. 
As expertise was gained, regulatory authority for the individual elements could ap
propriately be vested in this organization. The overriding principle is to separate and 
subordinate the operating responsibility for the individual elements from the total sys
tem responsibility, in keeping with criteria 9d. 

The principles embodied here are already reflected in the organizational approaches 
in the Twin Cities, Rochester, Knoxville, and Hamburg. Many variant organizational 
structures can still reflect these principles and criteria. 

11. Planning today is unimodal. Most professional planners are not oriented to 
think in terms of multimodal, functionally cooperative systems. Planning tools are 
unimodal. These circumstances have to be changed through the development of multi
modal planning approaches and the encouragement of their use. 

12. Planning is likely to become an increasingly integral part of operations. The 
neat sequence of planning, then implementation, and finally operation may give way to 
a more dynamic concept of adaptive operation in which continual replanning is a funda
mental part. 

13. The goals and objectives on which the plans are based should be market oriented. 
The derivation of the goals should be done by people who broadly conceive the general 
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type of system and service needed to meet them, but the detailed design of the system 
should be a separate function. The principle is to keep market goals separate from 
technical and operational means. 

14. The detailed planning should be short term and incremental but based on con
cepts, policies, and market objectives that provide an overall long-term sense of di
rection with which the individual steps are consistent. 

15. We should recognize the relative dearth of information we have for such planning. 
We are aiming at many new markets with systems that are relatively untried. We will 
have to lean heavily on careful experimentation and test marketing. This is further 
reason for incremental planning well backed by contingency considerations. 

16. The budget cycle and the grant cycle are incompatible with these principles of 
moving forward with incremental deployment in the absence of reliable forecasts of 
total equipment needs. The idea of maintaining a state or regional common pool of 
various vehicle types was suggested. When new equipment is needed, it can be pulled 
from the pool or equipment can be returned to it if needs were overestimated. 



Effect of Governmental Capital 
and Operating Assistance on 
the Development of Paratransit 

Workshop 2 Report 
Robert A. Burco, Oregon Department of Transportation 

Objectives 
Consider the impact that increasing governmental, particularly federal, assistance to 
paratransit has on the ownership, cost, services, planning, and labor of paratransit 
systems. 

Draw on experiences to date with applications for federal assistance for paratransit 
to identify the forms of paratransit operations that are the most likely to need assis
tance or most likely to create labor conflicts and suggest actions that might reduce 
such conflicts or otherwise facilitate worthwhile paratransit projects. 

Consider the impact of UMTA eligibility criteria on paratransit systems that pro
vide exclusive-ride services such as private taxis, rental cars, and I imousines and the 
impact of federal comprehensive planning requirements on the transportation planning 
process. 

Address ways in which federal and state influence may constructively be directed 
in the future. 

Participants 
Robert A. Burco, chairman; Alan A. Altshuler, resource paper author; and David M. 
Alschuler, Peter Benjamin, Daniel Brand, G. J. (Pete) Fielding, Ronald J. Fisher, 
Richard V. Gallagher, Martin Gach, Donald A. Maxwell, Thomas M. McNamara, Gerald 
Miller, Theodore Munter, Sumner Myers, Robert D. Owens, Lew Pratsch, Earl W. 
Putnam, and Larry F. Yud, members 

The principal focus of the workshop discussion was on how federal money will be spent 
on paratransit in the next few years, most particularly UMTA money, and how the 
precedents established by the expenditure of these funds will shape the future develop
ment of this field of transportation. This discussion was stimulated by Altshuler's 
resource paper, which emphasized a number of important federal policy issues in
volved in the overlaps of taxis and paratransit and of paratransit and conventional 
transit and in the generally complex area of labor protection. Given significant par
ticipation by representatives of transit labor and the taxi and transit industries, work
shop participants took advantage of these additional resources by exploring the areas 
of agreement and disagreement among them on the issues identified in the paper. 

It was widely acknowledged that much was unknown about the potential impacts of 
various paratransit innovations on the travel behavior of individuals and hence on the 
demands for various kinds of service and mechanisms for delivering those services. 
With both such a wide range of paratransit unknowns and the battery of protective 
mechanisms against adverse changes in the status quo written into the existing UMTA 
law, it was felt that a strategic approach to keeping options open was of fundamental 
importance to the continual growth of experience, knowledge, and performance in para-
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transit modes. Conscious mechanisms for avoiding dangerous precedents in the limita
tion of competition and in labor protection during the learning phases of paratransit de
velopment were sought by this group in contrast to the ad hoc policy drift that could 
emerge out of a series of immediate project opportunities and protections built around 
present fears or uncertainties. 

A go-slow attitude, aimed against locking ourselves into destructive patterns of con
flict where conflict may be avoided or mitigated, restrained the participants' ability 
to answer immediately a number of detailed questions put to them by UMTA representa
tives in the context of our discussions. If time and experience are needed to gain more 
definitive expectations about paratransit impacts on consumers, labor, and the transit 
and taxi industries, participants felt UMT A ought to proceed with sufficient caution in 
revising its definition of mass transit, in extending financial eligibility to nonpublic 
specialty forms of transit, and in trickling down its money and its accompanying re
strictions, such that the experiences of observable effects of paratransit can be as
similated by major interested parties. 

A particular example of such a strategy was cited repeatedly in conjunction with the 
section 13c agreement reached for the UMTA van-pooling demonstration activities 
about to be undertaken in Knoxville, Tennessee. There the labor protective agreement 
lasts for a period of 4 years, the expected operating life of the vans and the project, 
and ensures transit labor that existing jobs will be protected while the demonstration 
goes on; but neither creates new jobs nor locks the parties into dealing with uncertain
ties beyond the initial 4-year period. The information gathered from the service ef
fects of such a demonstration will allow all parties to better judge their interests when 
future projects of this kind come up so that they do not act in an overly restrictive 
manner based on relatively unfounded expectations. Applying an experimental philos
ophy to the development of many forms of paratransit service and emphasizing shared 
uncertainties such as mutual learning opportunities for the transit industry, private 
enterprise, labor, and government were basic themes of the consensus reached among 
workshop participants. In such an atmosphere, section 13c and section 3e conflicts 
could be minimized during the early stages of paratransit development. Later, when 
impacts of various service innovations are more fully understood, the range of protec
tive concerns written into current UMTA law will need to be dealt with more directly; 
those forms of paratransit that provoked unreconcilable conflicts, abandoned; and those 
that did not, further encouraged. 

Since many of the forms of paratransit that came up for discussion, such as certain 
forms of van pooling, subscription bus, and car pooling, fall entirely in the private 
sector, the type of assistance needed may be of a technical or informational nature 
rather than financial. Thus, the workshop expanded its definition of governmental as-
sista...11ce to include technical assistance in addition to capital aI1d operating assistance. 
The tone of the discussion was to encourage as much local initiative as possible, to 
"let a thousand flowers bloom," and thus to avoid red tape where possible, relying on 
information rather than rules, and self-interest rather than subsidy, to stimulate wide
spread implementation of certain forms of paratransit. 

Where state government can assist in either the technical or the financial areas, it 
may be better able to hand tailor responses to local needs. However, discussion in the 
workshop really did not bring the state role into focus, although several states with 
differing interests and capabilities were represented in the group. As with the roles of 
all other interests, the role of state government in paratransit development will need 
to be experimented with during the next few years, evaluated, and communicated to 
broaden the information base for further implementation. 

In keeping with these cautions and strategic perspectives, participants worked with 
considerable cohesion on the potentially abrasive conflict areas identified in Altshuler's 
resource paper. In doing so, we arrived at agreement on a number of findings, recom
mendations, and areas of inquiry. 
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FINDINGS 

1. Where new services are being created (particularly demonstrations), potential 
conflicts can be reduced by dealing directly with the uncertainties. However, bringing 
in all concerned parties early in these discussions is crucial. The arrival at satisfac
tory section 13c agreements in Knoxville for van pooling and Rochester for dial-a-ride 
is evidence of this. 

2. User-side subsidies for approved paratransit and transit seem least likely to 
adversely impact labor and private operators and most likely to benefit target groups 
with specific identified transportation needs. 

3. Mechanisms of cooperation that render the greatest efficiencies of all available 
resources are to be preferred to the creation of numerous isolated projects that have 
separate client groups and paratransit equipment. Emphasis on services rather than 
suppliers ought to foster the fuller use of private sector resources, existing transit 
systems, and centralized paratransit systems for specialized client needs. 

RE COMMENDATIONS 

1. The analysis of community-level transit needs in major metropolitan areas 
should be strengthened by putting teeth in the recent UMTA policy statement on major 
capital investments such that all regional resources are not drained off by central-area, 
fixed-rail, or major conventional bus improvements. 

2. To strengthen the role of the private sector in urban transit, encouragement 
should be offered to the taxi industry in the provision of paratransit services by requir
ing during the planning process that careful analysis of alternative roles of private 
providers be included in deciding on the public and private mix in delivering services. 
UMTA could move more effectively toward implementation of the intent embodied in 
section 3e in which concern is expressed for the vitality of the private sector in provi
sion of urban transportation services. 

3. All forms of paratransit receiving governmental assistance should have adequate 
standards of vehicle and driver safety and insurance. No agreement could be reached 
among workshop participants on proper levels of regulation and performance governing 
paratransit services. 

4. A distinction should be made between paratransit services designed primarily to 
deal with high-density flows at the commuter peak and those designed for low-density, 
nonpeak use insofar as governmental assistance is concerned. 

5. For van pools, car pools, subscription buses, and other paratransit modes deal
ing primarily with commuter travel at peak periods, governmental assistance should be 
in the form of technical assistance, promotion, and coordination rather than financial 
aid. Governmental efforts aimed at reducing regulatory roadblocks to the operation of 
such voluntary transit forms should also be encouraged. 

6. For the low-density, nonpeak forms of paratransit, the rationales of social ser
vice and equity of access would seem to justify governmental financial assistance for 
both capital and operating expenses. Therefore, we recommend that emphasis be placed 
in governmental programs on financial assistance to those forms of service. 

7. The program of financial support for nonurbanized transit services should be 
opened to operating subsidies as well as the existing capital support. 

8. Special services for elderly and handicapped under section 16b2 should be re
viewed with a view to allocating the 2 percent of the funds earmarked for those pro
grams more broadly to section 16 as a whole and not expressly to section 16b2. If such 
action were taken, a fuller range of participation by the transit industry and private 
suppliers could be encouraged in providing services to what now amounts to a major 
element of both transit and taxi markets. 

9. States should be encouraged to play an active role in the support of paratransit 
implementation both through programs of their own and through coordinative functions 
involving portions of the existing federal programs. Particular attention should be 
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paid to state technical assistance to smaller communities in developing programs and 
services. 

AREAS OF INQUIRY 

1. Whether the relation between ride sharing and other paratransit modes and con
ventional transit and taxi modes is competitive or complementary should be subjected 
to careful, continuing study. The proposition that they do not compete but stimulate a 
mutually supportive social and institutional attitude should be tested. 

2. Several areas of concen1 to the workshop on which no consensus could be reached 
related to standards of regulation for various modes, eligibility requirements for 
federal subsidies, and broadening the definition of mass transit. Caution and experi
mentation in these areas should lead to better grounds for consensus or disagreement 
in the future. 



Institutional Changes Needed 
to Foster the Development 
of Paratransit 

Workshop 3 Report 
Kenneth W. Shiatte, New York State Department of Transportation 

Objectives 
Address the institutional frameworks that have been and are continuing to be de
veloped in urban areas with regard to various types of paratransit services. 

Examine the roles of organizations responsible for the planning, funding, imple
mentation, operation, and coordination of various paratransit and transit services. 
The nature, type, and impact of regulation on the provision of paratransit service 
and suggested institutional and legal changes will be described. 

Examine labor arrangements and considerations for different paratransit services. 
Focus on the current and potential roles of private paratransit providers and issues 

of concern to them: their relation with public providers and the federal government, 
profitability, and the impact of existing and proposed regulations. 

Participants 
Kenneth W. Shiatte, chairman; David Putz, secretary; Daniel Roos, Vincent A. 
Wolfington, Robert E. Samuels, and Jay A. Smith, Jr., resource paper authors; and 
James A. Bautz, Alfred Blumstein, Richard H. Bradley, Larry Dallam, Stephen L. 
Dickerson, William R. Fortune, Jack Graham, John M. Grierson, Douglas F. Haist, 
Thomas V. Jourdan, Jud Lawrie, George B. McGimsy, Donald A. Morin, Andrew C. 
Rymer, Thomas R. Samuels, Clarence Shall better, Charles P. Sincerbeaux, Ramon J. 
White, and Charles M. Zeigler, members. 

Specific services used as a backdrop for the discussion of institutional changes needed 
for paratransit development were 

L Peak-hour service such as van pools, car pools, and subscription service; 
2. Demand-responsive service such as taxi and dial-a-ride; and 
3. Specialized service such as that for transporting the elderly, handicapped, and 

socially disadvantaged and for distributing food, 

METROPOLITAN PLANNING ORGANIZATION 

It is difficult for any paratransit system, and particularly a small or medium-sized 
system, to start a new service because of complicated procedures for obtaining federal 
funds, meeting regulatory requirements, and coordinating with many diverse agencies 
and programs that may be affected by the proposed service. At the present time, para
transit operators do not appear to be adequately represented on metropolitan planning 
organizations (MPOs), and a first step in assisting new services would be to have such 
representation so that MPOs can play a key role in the overall planning of paratransit. 
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Therefore, all transit operators should fully appreciate (a) the responsibilities of the 
MPO and how it is organized in a particular urban area; and (b) the federal require
ments for a transportation improvement program and the project initiation and approval 
process, including lead time, needed support data, and postproject evaluation and ef
fectiveness. 

REGULATION 

Many paratransit operators feel that there is discrimination between private and public 
operators. They cite as examples taxes on fJ.cl and other items, from which a public 
operator is exempt; safety regulations, which public operators essentially self-certify; 
and the method of setting fares, in which the private operator must seek approval of a 
regulatory agency. Many operators feel that markets are inadequately defined for reg
ulatory purposes and that better definition of the market could clarify many areas that 
become the subject of dispute under current regulations. 

No specific conclusion was reached on free entry and exit to the market by all 
carriers and on whether regulation should be oriented toward safety or economics. 
Most participants agreed that existing regulations do not totally prevent the implemen
tation of paratransit; however, a range of regulatory impacts on paratransit develop
ment was identified. 

Possible actions include the following. 

1. Federal, state, and local governments should thoroughly review all existing reg
ulations and determine their impact on paratransit development. 

2. A compilation of actual experiences in providing paratransit under existing or 
modified regulatory structures or both would help all involved. 

3. Operators who could but do not now operate paratransit services ought to be pro
vided with appropriate incentives to do so. 

4. Model paratransit regulations are required. 
5. The crucial questions of private versus public carriers in terms of competitive

ness must be answered. 

INSURANCE 

Adequate insurance on paratransit vehicles is difficult if not impossible to obtain at a 
reasonable price. fusurance companies have no previous experience with this type of 
service and ieel they must quote high risk rates. Since government is likely to be re
luctant to underwrite these policies, a practical alternative is for paratransit agencies 
to work with insurance companies in defining the scope of their services and to help in 
gathering the statistics that the insurers need when calculating their rates. A more 
immediate solution is to get the paratransit vehicles as an add-on to an existing fleet 
of vehicles. 

Possible actions include the following. 

1. If possible, a major corporation (as in the case of some van pools) or a munic
ipality (as in the case of the Knoxville van-pool operation) should own the vehicles and 
apply for the insurance. 

2. A campaign should be conducted with the insurance industry to point out the ad
vantages of van pools. 

3. Insurance coverage for paratransit operators should not be subsidized outright 
by city, state, or federal gove:r:nments, but any level of government could reduce in
surance costs by owning paratransit vehicles and obtaining coverage along with the 
entire fleet of vehicles. 

4. Agencies of government could also agree to supply the insurance coverage in ex
cess of $1 million (or whatever the insurance company limitation) and possibly pass on 
the additional cost of this coverage to the paratransit operator. 
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LABOR 

Although there are formidable labor problems, paratransit agencies are solving these 
problems as they are encountered. Two or 3 recent examples show how section 13c 
requirements can be met by the operator and labor meeting well in advance of project 
implementation to resolve areas of possible conflict. This early meeting of the parties 
seems to be the current formula for success. However, subsequent discussion also 
pointed out that an impasse could just as easily have occurred in each of these projects 
and prevented their implementation. 

Much has yet to be learned about all the ramifications of section 13c in regard to 
paratransit operations, and as more case histories are developed necessary revisions 
can be made to meet the requirements of both labor and management. 

The following list of possible actions only highlights much of the discussion that took 
place. Other significant problems and issues were discussed but not fully developed. 

1. Previous section 13 c developments should be reviewed to determine the impact 
of this requirement and to analyze the process involved in the administration of section 
13c. 

2. Labor bargaining practices should be evaluated, particularly as to the impact of 
outside funding assistance that forces a ceiling on possible points of negotiation. 

NEW PARATRANSIT SERVICES 

To provide the highest levels of service to the entire community including social ser
vice agencies, the elderly and handicapped, shoppers, special event attendees, peak
hour commuters, and others not adequately served by mass transit, demand-responsive 
systems should be expanded. Demand-responsive paratransit operations, including 
taxicab, limousines, and other vehicles, offer significant potential for rapid approval 
and start-up and for continued operational success when they are performed by estab
lished private transportation companies. 

Possible actions include the following. 

1. When new paratransit services are initiated, existing private operators should 
be given an equal opportunity to operate the service. By allowing a free enterprise 
competitive situation, the most cost-effective operation can then be performed. 

2. Although new private carriers should be allowed the same access opportunity, 
the proven operational capabilities of existing private operators must be strongly con
sidered. 

SECTION 16b2 

The UMTA section 16b2 program of providing capital funds for selected private non
profit transportation projects for elderly and handicapped persons is not always the 
most cost-effective and practical method of improving the quantity and quality of trans
portation services for those persons. Regardless of the dedication of the state agency 
responsible for evaluating and selecting the section 16b2 projects to be funded by UMTA, 
no method exists to insure the continuing use of the funds (once translated into capital 
equipment) in a cost-effective and demand-fulfilling manner. 

Possible actions include the following. 

1. Under the aegis of the UMTA rule-making process for elderly and handicapped 
transportation services, the regional transportation authority (RTA) or the MPO or 
both can be made responsible for coordinating such services or selecting another 
agency to do so. 

2. Funding for all such transportation services, including section 16b2 funds and 
many social service transportation funds, should be administered and allocated by the 
RTA or the MPO or both or their designee. 
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GUIDELINES FOR COORDINATED SERVICES 

Transit and para transit often compete with rather than complement each other. 
Possible actions include the following. 

1. With regard to initiation of service, (a) in areas where paratransit agencies 
exist and are competent to undertake such services, a complete request for proposals 
(RFPs) should be prepared for open bids for the supply of service; and (b) when private 
paratransit agencies are neither willing to nor capable of handling all the responsibili
ties involved, then the local RTA or the MPO or both or their designee should initiate 
the service and then prepare an RFP for the provision of the service in subsequent 
years. 

2. The determination of level of service to be provided by the supplier of contract 
services will be a function of the money provided by the public to support this service 
and the "learning curve," i.e., the time during which users learn that the service is 
reliable and is likely to remain available. 

3. The parent agency, RTA or MPO or both or their designee, should be respon
sible for acquiring social service funds for these coordinated services and should nego
tiate with the highest level of state and local funding sources to allocate the transporta
tion element of social service programs (both as to funds and responsibility) to the co
ordinating agency. 

4. With regard to right of entry, appropriate modifications of service or franchise 
rights will be necessary to permit some paratransit contractual services. 

OTHER MAJOR ISSUES 

1. Should there be an ombudsman to whom existing paratransit operators can turn 
for information and guidance with respect to plans, implementation, and monitoring of 
transit projects and service and with whom paratransit operators can deal in an atmo
sphere of mutual trust and confidence ? 

2. More cost-effective as well as service-effective solutions on low-volume;fixed
route bus service must be evaluated. One possible approach is the substitution of 
paratransit operations for low-volume routes, at least in off-peak hours. 

3. Paratransit has existed for decades, yet it has neither become involved in the 
typical planning process nor achieved any real recognition. It must be organized 
within the proper context so that decision makers can redirect public policy. 

4. Does the fare charged have to be related to the cost of providing the service? 
Service provided must be viewed from a standpoint of broad community value. Is it 
essential? Is it necessary to achieve other desired community objectives? Viewed 
from this perspective, fares can be used to achieve desired affects. If this approach 
is pursued, considerable research is needed on the elasticities of fares, the necessity 
of public transit in relation to other community programs and objectives, and the 
amount of tax revenue government can afford for these transportation services. 

5. Many areas are attempting to plan, integrate, and implement paratransit with
out much information on basic travel needs. For example, we require information on 
the various groups of people that need special transportation services. We should de
termine, perhaps through new survey techniques, something about these types of in
dividuals with regard to the degree of the transportation restriction experienced and 
with regard to other factors such as geographic area, activity nuclei, trip purpose and 
time, and special vehicle requirements. 

6. Commuter paratransit services should be considered part of a total urban trans
portation system. As such these services should be developed and implemented by a 
planning and coordinating body that will integrate transportation services. This body 
could be an MPO, an RTA, or a new coordinating agency (public or nonprofit). In the 
future, the UMTA demonstration program should continue to develop management 
models for these services. 

7. Commuter paratransit services should be considered part of the total 
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transportation system for an urban area. In accordance with recently issued transpor
tation system management regulations, these services should be considered in the reg
ular transportation alternatives analysis studies. 

SUMMARY STATEMENT 

Although problems still lie ahead for paratransit from the institutional standpoint, 
workshop participants concluded that ways exist for working within existing constraints 
to make changes to the institutional relations to facilitate future paratransit implemen
tation. 



Paratransit in Small 
Communities 
and Nonurbanized Areas 

Workshop 4 Report 
Arthur Saltzman, North Carolina A&T State University 

Objectives 
Identify paratransit services that can be used in small communities, which do not 
generally have planning staffs and often do not have regular access to planning in
formation, and ways that these services can be implemented. 

Consider the development of regulations for successful paratransit operations 
in low-density areas and assess the operational and regulatory requirements and 
institutional arrangements necessary to implement such operations. 

Identi fy the appropriate roles for federal and state governments in assisting 
small communities to plan. finance, and implement paratransit. 

Participants 
Arthur Saltzman, chairman; Joseph Misner. secretary; Douglas Gurin and Barbara K. 
Reichart, resource paper authors; and Dale K. Borchardt, Alice D. Garland, Robert C. 
Gibbons, Gorman Gilbert, Benita Gray, Robert A. Hemmes, Stanley Hirsch, H. 
Norman Ketola, Roy E. Lave. Betty Ann Miller, Dennis H. Moore, Katherine L. 
O'Leary, Roberta Remak, John 0. Salveson. Lawrence Schulman, and Sandra Spence, 
members 

Just as paratransit has long been a neglected option in the spectrum of urban public 
transportation services, public transportation in the nonurbanized parts of the United 
States has not received much attention until recently. The reassessment of these needs 
has revealed an important potential application of paratransit concepts and demon
strates the necessity of devoting immediate attention to the legislative, administrative, 
and informational measures that must be implemented if this potential is to be realized 
in the near future. 

The participants in this workshop came from a wide range of backgrounds: federal 
agencies, state transportation departments, public interest groups, universities, and 
operators of taxi, van, and intercity bus services, both public and private, were all 
represented. This diversity helped provide a wide range of views in reaching substan
tial agreement on the following findings and recommendations. 

FINDINGS 

The need for transportation services to supplement the private automobile in nonur
banized areas is readily apparent. In rural areas and small communities, those who 
are unable to use automobiles-whether because of age, physical condition, or economic 
circumstances-may literally be stranded without access to critical health and social 
services if some sort of public transportation is not provided. 
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In serving these persons who are transportation disadvantaged, paratransit services 
are often appropriate. Frequently, because of the low trip density of rural areas and 
isolated small communities, paratransit modes are the only feasible transit option. 
Possible forms for nonurbanized area service include car-pool and subscription bus, 
exclusive and shared-ride taxi service, and a number of intermediate service forms 
that are typically characterized as route-deviation or dial-a-ride service. In fact, 
many transportation services of this kind are now provided by local governments, 
private firms, social service agencies, nonprofit private organizations, and informal 
community cooperatives. However, service, management, and financing are usually not 
coordinated, and conspicuous inefficiencies have developed: idle vehicles, lack of joint 
maintenance even of similar vehicles, and redundant administrative overhead. In many 
cases, legal and contractual barriers prevent coordination, for example, restricting 
the use of social service vehicles to serve passengers other than those of the primary 
clientele. 

Another barrier to the efficient provision of transportation service is the lack of 
talented, resourceful transportation managers in nonurbanized areas. In small com
munities and rural areas, the success or failure of an innovative transit program is 
especially sensitive to the skills of the transit manager. Successful services nearly 
always benefit from the efforts of the managers to obtain publicity for the service, to 
locate and respond to specific travel needs on particular days or in particular neigh
borhoods, to get doctors and store managers to adjust their hours to enable social ser
vice clients to be efficiently carried to them, to maintain good relocations with key 
members of the local political hierarchy, and to obtain a broad base of community 
support. Specific efforts are needed to train personnel who are capable of imagina
tive management. The achievement of the private sector in demonstrating adaptive, 
efficient transit management should be explicitly recognized. 

Finally, it should be recognized that rural areas have transportation problems and 
needs different from those of small urban areas of less than 50,000 population. In small 
urban areas, population and trip densities are higher, average trip lengths are shorter, 
and a broader segment of population is a potential part of the market for transit or 
paratransit service. Although to draw the line between small urban and rural situations 
is not easy, the difference appears to depend on the travel needs being served irrespec
tive of jurisdictional boundaries or statistical categories. These needs will be de
termined to a great degree by the proximity of the service area to an urban center, for 
this factor will affect the density of trips that can be served by a conventional line-haul 
system. The relative priority to be accorded to rural versus small urban area needs 
is a difficult issue on which consensus could not be achieved. 

A major finding of the committee is that specific information is needed on perfor
mance characteristics of paratransit systems so that those in nonurbanized areas can 
be given a range of impacts that they can expect if they were to implement such sys
tems. The information should include operating costs in a uniform format, produc
tivity levels, fare structures, strategies, and simple methods for estimating demand 
and procedures for project evaluation. 

RECOMMENDATIONS 

National Advisory Committee 

1. There is a need for a broad-based independent advisory committee to be appointed 
by the Secretary of Transportation to provide a continuing focus on the problems of 
public transportation in nonurbanized areas. This committee should advise Congress, 
the Department of Transportation, the Department of Health, Education and Welfare, 
the Department of Agriculture, and other concerned federal agencies on guidelines for 
program administration and coordination. The committee should develop long-range 
policy for rural, small-city, and intercity public transportation that is consistent with 
an integrated, coordinated national network of transportation services. 
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Operating Subsidies 

2. Operating subsidies should be available for nonurbanized as well as urbanized 
areas. 

Nonurbanized Prograni 

3. Procedures to administer the $ 500 million for the nonurbanized area program 
should be immediately implemented. 

Flexible, Incremental Implementation 

4. All nonurbanized federal programs should be implemented in a flexible, in
cremental manner that can respond to experience gained in program implementation 
and demonstration. 

Planning 

5. The requirements for detailed areawide transportation planning, which are a 
major component of the federal program for assistance to urbanized areas, are inap
propriate as prerequisites for nonurbanized area aid. A simplified planning procedure 
is needed that focuses on 4 issues: Who needs transportation services? What kinds of 
services are needed? What services currently exist? How can new services best be 
implemented? Other federal requirements for obtaining assistance in urbanized areas 
should be streanilined in the interests of speed and administrative efficiency. Other 
levels of government that may have redundant requirements that impede efficient im
plementation should also be examined. 

6. Nonurbanized area transportation systems should provide coordinated services 
to meet the needs of general as well as transit-dependent groups. 

7. In the development of local programs, maximum consideration should be given 
to including existing operations and resources including taxi services. 

8. Strong local commitment should be required in all state and federal assistance 
programs. 

Coordination 

9. All federal sources of financial and technical assistance for transportation ser
vices should be compiled in one document. 

10. The use of designated transportation "brokers" at the local or state level to 
match demand and supply for transportation services should be investigated. The most 
effective service and financing would be selected for each specific transportation need. 

11. To achieve such purposes, changes should be made in (a) federal and state leg
islation or regulations that restrict using vehicles and facilities more efficiently (a 
variety of passenger and delivery systems as well as multiagency use should be in
cluded) and (b) provisions of nonprofit organizations that impose similar restrictions. 

Role of the States 

12. An agency of the state designated by each governor should receive, administer, 
and apportion nonurbanized area funds. Generally, this should be a transportation 
agency. However, if multimodal transportation agencies do not exist, other agencies 
may be designated as an incremental step toward the development of a capable trans
portation agency. 
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Information 

13. A program of cooperation among federal, state, and local agencies should be 
implemented (a) to collect and disseminate information on existing needs and services 
to cities, counties, states, nonprofit organizations, and other agencies; (b) to develop 
handbooks, guidelines, case studies, and other research data for use by states and 
local planners in the planning process; and (c) to develop model legislation and regula
tions to permit greater flexibility in paratransit services. 



Operation Issues for Paratransit: 
Productivity, Vehicles, 
Dispatching, Management 

Workshop 5 Report 
James E. Reading, Denver Regional Transportation District 

Objectives 
Examine existing and new ways of more efficiently providing paratransit services, 
particularly how complementary services can be combined and coordinated to im
prove the overall levels of service and productivity. 

Discuss important labor and strategy issues and their impact on the costs of para
transit, vehicle requirements, vehicle maintenance, control and dispatch, management 
structure, and marketing and promotion. 

Examine operational issues from the viewpoint of both public and private pro
viders. 

Identify differences between operating transit and paratransit services. 

Participants 
James E. Reading, chairman; Philip H. Morgan, Marvin A. Glassman, Neal H. Nichols, 
and Nigel H. M. Wilson, resource paper authors; and Karl W. Guenther, Edgar M. 
Horwood, Larry Howson, Rodney K. Lay, Barry D. Lundberg, William V. McGee, 
Ronald C. Pfefer, Wilhelm Raithel, Richard A. Stafford, and John D. Wells, members 

Workshop 5 moved slowly into a simple outline that included 3 major points: 

1. Costs; 
2. Financial considerations, including (a) cost reductions, (b) increased produc

tivity, and (c) social benefits; and 
3. Problem resolution. 

This simple outline quickly became the focal point for an expanded outline based on 
what the workshop considered the 2 major areas for further amplification and consid
eration: cost reductions (vehicles, labor , and organizational structure) and increased 
productivity. It was determined that vehicle design would be left to the current efforts 
of UMTA and the American Public Transit Association (APTA) for buses and the Inter
national Taxicab Association (ITA) for taxis. The consensus was that quality and econ
omy are primary considerations, general parts availability is extremely important, and 
reliability is more necessary than good looks. 

The following are workshop recommendations for the major issues defined. 

ISSUE 

There is at present no uniform method of reporting costs and operating statistics 
for transit and the various means of paratransit. Such a method is necessary for 
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comparability in order to evaluate the financial and social values of the service char
acteristics of each. Only then can decisions be made as to which form of transit or 
paratransit is best suited to provide which service. The taxi industry thr ough ITA and 
the transit industry through UMTA and APTA have developed individual unifor m report 
ing systems. Most existing paratransit operations are most likely not aware of such 
programs and are not currently concerned with their need. 

RECOMMENDATIONS 

1. UMTA and TRB should initiate a project to make the 2 programs compatible and 
bring about implementation as soon as possible. This project should further be ex
tended beyond accounting and statistical reporting to include a total management infor -
mation system. Recognition must be given to the additional costs , such as taxes and 
depreciation, of operating a private company as compared to a government entity. 
This project should include, but not be limited to, accounting and operating statistics, 
maintenance and inventory reports, personnel records, market research and analysis 
data, system usage and service quality statistics, and consumer information. Also 
considered should be computerized routing, scheduling, and dispatching where such 
programs can be installed on large properties or time-shared by small systems. 

2. A demonstration project should be entertained by UMTA to install this program 
in a taxi operation. The service and methods demonstration portion can then be eval
uated along with similar projects in Ann Arbor and Rochester. 

ISSUE 

Available information in the form of government publications and other printed material 
is apparently not disseminated to taxi operators and other paratransit organizations. 

RECOMMENDATION 

Abstracts of publications should be mailed to all known operators, and single copies of 
appropriate publications should be distributed to affected national associations. They, 
in turn, should review and comment in their general membership publications. 

ISSUE 

There is at present no consumer information system in communities to provide travel 
options and comparative costs. 

RECOMMENDATION 

A research, development, and demonstration project should be launched that will re
sult in information systems that will display travel options at airline, bus, and rail
road terminals and at hotels, motels, and visitor information centers. 

ISSUE 

The taxi industry is currently in much the same position as the transit industry was in 
the 1950s and early 1960s. Incentives are not available to attract young and intelligent 
people into most companies, nor are training programs provided to develop skilled 
personnel for positions peculiar to the industry and for management. 
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RECOMMENDATION 

A project to develop procedural manuals and training programs should begin as soon 
as possible. Emphasis should initially be placed on information and control systems, 
maintenance practices and procedures , and management. 

ISSUE 

Every available way of reducing costs and increasing productivity should be explored. 
The committee suggests research be accomplished in the follov:ing areas (some of 
which we understand is under way) and, of course, appropriate action should follow: 

1. Elimination of fuel, vehicle excise, and similar taxes on the public transit por
tion of private operator services; 

2. Improved vehicle efficiency through use of lower cost fuels and new engine de-
signs ; 

3. Standardized vehicles (and thus replacement parts) within individual operations; 
4. Improved maintenance and operations staff training; 
5. Improved work rules; and 
6. Better logistics management. 

In the area of labor, these suggestions are made: 

1. Paratransit operations should be provided by the private sector whenever pos
sible; 

2. Incentive programs for employees related to pay structures should be used; 
and 

3. Work rules to allow more flexibility in scheduling personnel should be improved. 

Organizational structure changes should be reviewed with the possibility of provid
ing one or more of the following: service integration, service rationalization, and 
service competition. The provision of new and more efficient paratransit and conven
tional transit services should begin with the development and evaluation of alternative 
systems. Goals and objectives that are regionwide should be established along with 
criteria and measures to evaluate the alternatives. 

Specific recommendations were made by the committee regarding the improvement 
of productivity. Although other recommendations, particularly in the areas of manage
ment information and control systems, consumer information, employee training, and 
pay incentives, affect productivity, there is currently no sound method of measuring 
such that productivity of the various methods of transit travel can be compared. Pro-

ductivity is defined generally as the 
ratio between input and output. A 
matrix (Table 1) was developed and 

Table 1. Productivity matrix. resulted in 27 possible combinations. 

Input 

Labor hours 

Vehicle seat hours 
Vehicle miles 
Vehicle seat miles 
Vehicles 
Passenger capacity miles 

Energy consumed 

Capital cost 
Operating cost 

Such measures may be used to eval-
Output uate systems and to select modes. 

Passenger- Passenger 
Miles Trips Revenue 

Personnel use 

Equipment use 

Energy use 

Operating efficiency 

RECOMMENDATIONS 

1. A research, development, 
and demonstration project should be 
initiated to develop a validated means 
of measuring the productivity of all 
forms of transit. 

2. Federal regulations should 
actively encourage all levels of 
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government to interface with public and private agencies to optimize the use of all 
modes and means of travel in order to provide people with the highest level of service 
within the funds available. It is important that UMTA initiate research, development, 
and demonstration projects to determine the feasibility of the uses of paratransit to 
substitute for or complement conventional transit services, such as late night service, 
Sunday and holiday service, service in rural and low population density areas, spe
cialized services to transit dependents, package delivery needs, and line-haul runs, 
and to provide service in areas where none now exists and for individuals who require 
specialized equipment. 

3. UMTA should require a paratransit element in future transportation improve
ment plans. 



Role of Paratransit in Serving 
the Needs of Special Groups 

Workshop 6 Report 
Louis J. Pignataro, Polytechnic Institute of New York 

Objectives 
Discuss the mobility needs of special groups, such as the young, the elderly, the handi
capped, and the poor, who do not usually have available or cannot operate a private 
automobile, and give special emphasis to the transportation needs in the inner city. 

Identify the special mobility needs of each of the groups and determine the advan
tages and disadvantages of various paratransit options in meeting those needs, the 
barriers to the implementation of promising options, and the mechani<'ms and strat
egies for overcoming those barriers. 

Give particular attention to the question of whether promising paratransit options 
should be separate from or part of an integrated paratransit and conventional transit 
system. 

Examine the appropriate balance between those services that can or should be pro
vided to these groups by regular transit systems and those that can or should be pro
vided by specially designed systems. 

Examine the role of governmental agencies in providing these services and the role 
of nontransportation agencies in providing or financing auxiliary transportation ser
vices to client groups. 

Participants 
Louis J . Pigniltilro, r.h;iirmiln ; RngP.r P. Ro855, 58Cf8tary; .John L Crain, resourrn paper 
author; and Ronald Adams, Sally H. Cooper, John C. Falcocchio, Eunice Fiorito, 
Raymond Jurkowski, Karla H. Karash, Ira Laster, Jr., Lillian C. Liburdi, Douglas J. 
McKelvey, Sharon E. Mistler, John B. Schnell, Linda Watkins, and Jim F. Young, 
members 

For the purposes of this workshop, the phrase "special groups" refers to the elderly, 
the handicapped, the poor, and the young, who by the nature of their special travel 
needs are often transit dependent. The workshop concentrated its efforts on the de
velopment of policy statements regarding 7 critical issues identified by the group. 

ISSUE 1 

Should the emphasis in serving special groups be on modifying ex isting integral transit systems or 
on providing special services? 

In providing transportation services to special groups, we must stress balanced sys
tems. Paratransit services should be part of those balanced systems. The use of 
special services for these groups should not create an atmosphere of neglect in making 
conventional transit systems, particularly new systems, as usable as possible to the 
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elderly, handicapped, poor, and young. However, even if all conventional systems 
were made totally accessible to all groups, only a portion of desired trips would be 
served. For those special groups that cannot be adequately served by conventional 
transit, some form of accessible paratransit should be made available. Paratransit 
will also continue to serve a useful function in providing coordinated access to new or 
modified conventional systems. In all cases, cost-effectiveness analysis will be one 
of the factors in determining how balanced services will be provided. 

Table 1 gives the forms of paratransit that are felt to be most useful in serving the 
needs of the various special groups. In Table 1, functional groups are classified ac
cording to their special transit needs. 

Young 

The needs of the young are basically community oriented or local in nature. They can 
easily make use of a generally available demand-responsive transportation (DRT) sys
tem or rely on car pools operated by parents or social agencies. The magnitude of 
their needs, unless they are also poor or handicapped, does not seem to justify the 
inauguration of specially operated services, except in extreme cases. 

Poor in Labor Force 

The needs of the poor vary greatly depending on whether the individual is in the work 
force. For one who is, the need is most critical with regard to job search and work 
commuting. Such needs can be satisfied by a generally available DRT, but are often 
not served by conventional transit. The conventional systems do not well serve con
nections to suburban industrial developments where a number of unskilled employment 
opportunities exist. In addition to generally available DRT systems, these needs can 
be met with employer-operated van pools or car pools, contracted subscription jitney 
or bus services, and possibly short-term rental vehicles. 

Handicapped and Handicapped Elderly 

Those whose travel is restricted primarily by physical or emotional disabilities (full 
or partial) will most often require specially equipped vehicles (to varying degrees) for 
travel. These vehicles can be provided through a generally available DRT service 
having appropriately equipped vehicles or through a specialized DRT system catering 
only to the needs and service of the handicapped and handicapped elderly. Special car 
pools are possible for persons privately owning specially equipped vehicles. 

Elderly Poor and Poor Not in Labor Force 

The needs 0f the elderly poor and poor not in the labor force are not employment ori
ented, but are general in nature. Generally available DRT services can be used; spe
cial DRT tailored to the service only of the poor is also a possibility. Car pools or 
van pools operated by individuals or social organizations also can provide service. 

Elderly Not Handicapped or Poor 

The elderly who are neither economically nor physically disadvantaged do not have 
problems so severe as other special groups. They can be effectively served by regu
lar taxi services, generally available DRT systems, and car pools. 
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Table 1. Paratransit services amenable 
to special groups. 

Group 

Young 

Poor in labor force 

Handicapped and 
handicapped elderly 

Elderly poor and poor 
not in labor force 

Elderly not handicapped 
or poor 

Type of Paratransit 

General demand-responsive transportation 
Car pool 

General demand-responsive transportation 
Employer van pools 
Subscription bus and jitney 
Short-term rentals 

Special purpose demand-responsive 
transportation 

General demand-responsive transportation 
with accessible vehicles 

Special car pools 

Special purpose demand-responsive 
transportation 

General demand-responsive transportation 
Car pools and van pools 

Regular taxi 
General demand-responsive transportation 
Car pools 

Principal Function 

Local 

Local and nonlocal 

Local and nonlocal 

Local 

Local and nonlocal 

Table 2. Operation and licensing of paratransit services. 

Type of Service Group Served Most Likely Operator 

General demand-responsive trans- All groups Transit or taxi aper-
portation with accessible vehicles atar, private or public 

Special purpose demand-responsive Elderly handicapped Agency far operation or 
transportation special service; tran-

sit operator through 
contract arrangement 

Employer van pools Poor in labor force Employers 

Short-term rental cars Poor and elderly Private enterprise 

Subscription bus and jitney Poor in labor force Private sector or pub-
lie bus operator 

Car pools All groups Individuals and social 
agencies 

Table 3. Federal role in paratransit 
for special groups. 

Role 

Policy 

Program 
Planning 

ISSUE 2 

Research and development 
Financing 

Regulatory 

Administrative 
Information dissemination 

Coordination 

Licensing Requirements Registration Requirements 

Chauffeur's license State inspections 

Special license with Special vehicle standards established 
training in handling through federal guidelines and state 
and care of handi- law; regular state inspections 
capped 

Appropriate operator's Regular state inspections 
license 

Driver's license Regular state inspections 

Chauffeur's license Regular state inspections 

Driver's license Regular state inspections 

Functions 

Establlsh 1 draft legislation, interpret, implement 

Coordinate, establish methcxlalagies, evaluate national market 
and needs, implement 

Develop concepts , hardware, and software 
Provide capital, operating, administrative, and plaMing 

assistance 

Establish guidelines for safety, licensing, insurance, labor , 
and operations 

Centralize, publish, and refer information; have referral system 
ta allow inquiries with ease of access 

Create better management information systems and provide ade .. 
quatc tunding far the task; provide interagency coordination of 
programs for special groups 

Who should operate special services: separate groups charged specifically with responsibility solely 
for such services or existing transportation agencies? Who should be responsible for licensing and 
registration of paratransit vehicles? 

Table 2 gives the recommendations for the most feasible operators of the various types 
of special and general paratransit forms mentioned above as being useful in the service 
of special groups. It is critical that these be accepted as the workshop's view of the 
most generally feasible arrangements. Local options must be kept open to respond to 
particular local conditions. 

Table 2 also gives suggested licensing and registration procedures. fu this regard, 
it is recommended that federal guidelines regarding vehicle design (particularly for 
the handicapped) be established and made a requirement for federal funding. Par
ticular consideration should be given to the safety of passengers in paratransit 
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vehicles and the compatibility of wheelchairs and other mobility aids to such vehicles. 
Further, insurance requirements should be carefully devised to protect passengers, 
drivers, vehicles, and property for all forms of paratransit. All states should insti
tute regular inspection policies for paratransit vehicles. In regard to licensing, a 
specific problem with respect to motorized wheelchairs and their operation on side
walks and in the streets has arisen in many areas; tickets are being given for such 
operation. This, although not directly a paratransit issue, is a problem deserving 
notice. 

ISSUE 3 

Should special services themselves be subsidized, or should the individuals using the services be 
directly subsidized? In the latter case, how should the subsidies be administered? How can di
verse funding sources be coordinated? 

The issues surrounding the types and means for administering subsidies are many and 
complex. They involve issues of equity, efficiency, possible abuses, cost, and others. 
As such, the workshop was not able to resolve or make recommendations concerning 
all of these. Several key recommendations were agreed to, however. 

1. Where paratransit services for special groups are operated by the private sec
tor, no direct operating subsidies should be given to the operator. Subsidies should 
be given directly to the user. 

2. Where services are operated by public transportation agencies, operating sub
sidies can be provided either to the operator or to the user directly or to both. 

3. To foster a greater coordination of the required sources of funding for special 
paratransit services and to provide a more centralized climate for administering such 
subsidies, a central agency, such as a state transportation department, should admin
ister all transportation subsidies for services to special groups, either to services or 
to users directly. The central agency may delegate authority to a single agency at a 
local level, should establish operating guidelines, and should determine distribution 
and quality of transportation services. 

The third recommendation clearly requires changes in current federal legislation and 
administrative practices, which now funnel money for transportation of special groups 
through a variety of federal programs, each with differing mechanisms and some of 
which do not go through a state transportation department. The clear feeling of the 
workshop was that all money for transportation services for special groups should go 
through the transportation agencies and not through nontransportation agencies. 

ISSUE 4 

How can individuals be certified as being eligible for special group services or subsidies? 

No consensus could be reached on the questions involving certification of individuals 
for eligibility to either use special services or obtain direct subsidies. 

ISSUES 5 AND 6 

How should demonstration projects be structured to test effectively innovative services and oper
ational paratransit concepts? 

How can the results of myriad paratransit special service demonstrations be coordinated and syn
thesized into a consistent body of knowledge? 
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A number of recommendations were formulated with regard to the coordination of para
transit special group demonstrations to obtain maximum utility and transferability of 
the results of such demonstrations. 

1. The demonstrator should not be involved in the evaluation of the demonstration 
test or experiment if significant grant funds are involved. 

2. In the planning of a demonstration, the following concerns must be adequately 
treated: (a) state objectives ascertain measures of attainment, and take steps to 
ensure that user group expectations are commensurate with likely 1"esults; (b) evaluate 
impact of the demonstration on other transit services; (c) determine the methodologies 
and levels of confidence needed for appropriate evaluation; (d) because of the difficulty 
in transferability of results, exercise care and effort to ensure maximum applicability 
of results, use standardized terms and measures for greater universality, and identify 
external variables peculiar to a site; (e) take appropriate steps to ensure participation 
of the user, the operator, and governmental sectors; and (f) ascertain the necessary 
information to be established concerning the base (existing) case. 

3. The U.S. Department of Transportation should be responsible for ensuring that 
the results of local, state, and federal paratransit demonstrations are synthesized into 
a meaningful form and disseminated appropriately. This should include use of the 
National Technical Information Service (NTIS}; sponsorship of an annual conference on 
paratransit under the leadership of TRB; holding of regional semina1·s on how to orga
nize, fund, and implement effective pa ratransit se1·vices; and distribution of informa
tion through other agencies and forms as appropriate. 

4. A general evaluati011 framework should be developed jointly by the Transporta
tion Research Board and the U.S. Department of Trausportation to ensure that relevant 
and comparable measures of cost, performance, and effectiveness are collected. 

ISSUE 7 

What are the respective roles of the federal, state, and local governments in the development of 
special paratransit services? 

Discussion on the respective roles of various governmental levels in paratransit for 
special groups was limited by time to the federal role. Table 3 summarizes the work
shop view. 



Conference Summary 

Daniel Roos, Massachusetts Institute of Technology 

The task of briefly summarizing a major conference is not easy. I will give a sense 
of the discussions at this conference and, in particular, examine critical issues and 
future directions of paratransit. 

People attended this meeting with the hope that paratransit would be recognized as 
a viable transportation alternative, each person viewing paratransit from his or her 
own particular standpoint. At the conclusion of the conference, most seemed satisfied 
that the overall goal of recognition had been accomplished. However, many people 
were concerned about what recognition implies, particularly from their own potential 
involvement in paratransit. This is understandable given the number of different para
transit concepts and the many different actors involved in paratransit. Before the 
conference, people had talked primarily to other people with similar orientations. At 
the conference they were exposed for the first time to somewhat different or quite dif
ferent orientations and realized that differences of opinion existed and had to be re
solved. This is understandable. and also healthy. I hope, however, that, as this res
olution process progresses, we do not create such significant conflict situations that 
paratransit concepts become infeasible. 

Many of the imagined conflicts, problems, and constraints are overstated. I am 
thinking here of 3 areas in particular: labor, insurance, and regulations. Many people 
were under the impression that, because of problems in these areas, it was impossible 
to implement paratransit services. What has become clear is that implementation is 
possible. It will take some work, but it can be done. 

Much work is required to overcome the many problems that do exist in each of these 
areas, particularly those pertaining to regulation. Many existing paratransit services 
are illegal if obsolete regulations were enforced, and other paratransit services cannot 
be implemented because of regulatory constraints. Regulations that are outdated, con
flicting, and inconsistent should be updated. Regulatory authority should be used as 
intended-for protection rather than constraint. 

In this regard adequate education and information transfer are essential. I am con
cerned with information transfer at several levels. Many people have no idea what 
paratransit is or, worse, they think they know what it is. To some people paratransit 
is a ploy to reintroduce jitneys and destroy conventional transit; to others it is a dial
a-ride system costing $4 a trip; to others it is a mechanism of substituting lower 
priced nonunionized taxi drivers for higher prices unionized transit labor. People 
who advocate paratransit do not implicitly oppose conventional transit. Each has its 
role and both should be used to produce balanced integrated systems. Unless these 
misconceptions are corrected, we will have serious problems. Ignorance and misin
formation are the greatest potential barriers facing paratransit. 
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We are just beginning to understand paratransit and should be extremely careful 
about generalizing, for paratransit encompasses many different services and applica
tions. There are fundamental differences between the paratransit prearranged services 
(i.e., car pooling and van pooling) and more responsive dial-a-ride services. Differ
ences exist between implementing paratransit service into a metropolitan area with 
existing transportation service and implementing paratransit service in a rural area 
with few existing organizations and little or no transportation service. Considering 
all paratransit services as a single concept can be as misleading as considering all 
conventional transit modes, such as local bus, express bus, exclusive right-of-way 
bus, light rail, and heavy rail, as a single service concepL The similarities and dif
ferences arnon.g para.transit services ttiust be understood. 

Information transfer at a microlevel is also important. It is unfortunate that people 
in Tennessee implementing the van-pooling program had to spend 4 or 5 months track
ing down various insurance alte rnatives. In Workshop 3, as a result of having 15 
people trade notes back and forth for 1 hour, everybody got a pretty good handle on 
insurance options. U somebody could go to UMTA and obtain this information in 10 or 
15 minutes, it could save 5 or 6 months in the implementation process. Information 
coordination and dissemination are extremely important in speeding up and simplify
ing the implementation process. We need some primers on what to do and how to do it. 

What also seems to come out is how little we know about what is going on right now. 
Repeatedly the comment was made that, as you look at an urban area, you keep finding 
out about new paratransit services and funding sources that no one was aware of. Be
fore we start considering new applications and approaches, we should conduct a 
thorough inventory of what we have now and understand much better than we do what 
services are available, whom they serve, and the characteristics and the costs of these 
services. 

Since paratransit services generally deal with individual customers, we know a 
great deal about who is using the system and where they are going; in conventional mass 
transit, we have only a rough idea of the characteristics of the users of the system. 
This detailed information provides a rather unique opportunity not only from a para
transit perspective but also from a transportation planning perspective. It allows us 
to get to users and find out their characteristics more easily than we could do other
wise. 

One of the unusual things that came out of this conference is that we are not making 
a major push for new money. A note of caution was expressed: We acknowledge un
certainties; we ought to go slow, expand experiments and demonstrations, use an in
cremental approach, and not lock ourselves in. The questioning that is occurring is 
appropriate. On the other hand, it is important that some of the positive conclusions 
that came out of this conference also be stated. These include a strong feeling that the 
integrated system approach is the way to go in larger metropolitan areas and the rec
ognition that paratransit can play an extremely important role with respect to special 
groups, particularly the elderly and handicapped, and with respect to rural areas. These 
conclusions should reach decision makers in Congress, in the U.S. Office of Manage
ment and Budget, and in the U.S. Department of Transportation-people who often are 
not aware of what goes on at TRB conferences. Some mechanism should be provided 
to get information before individuals who make budgetary appropriations. 

I am troubled that a negative backlash might soon develop toward public transporta
tion. Our credibility record is poor if one compa1·es promises with results. Operating 
deficits are rising at an alarming rate at a time when public funding programs are being 
reduced, particularly at a local level. On one hand past experiences suggest that a 
cautious approach with respect to paratransit is appropriate; on the other hand, it is 
important that we use all promising ideas, such as paratransit, as quickly as possible 
to ensure that mass transit programs do not fall into public disfavor and suffer the 
same fate as public housing programs. 

Three basic questions come to mind: How do we ensure that paratransit alternatives 
will be given consideration in the planning and resource allocation processes? How do 
we implement new paratransit services using private operators? How are integrated 
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systems developed using both conventional and paratransit services? 
To ensure that paratransit alternatives be given consideration, UMTA and other 

federal agencies should put some teeth into the planning process. Very often in the 
past, people viewed planning merely as a necessary task to obtain federal funds. The 
transportation system management element can be an effective mechanism to ensure 
that urban areas consider paratransit alternatives, regulatory issues, and alternative 
providers of transportation. 

The agreement expressed at this conference on using private enterprise where ap
propriate to provide paratransit service is surprising and gratifying. The basic dis
agreement seemed to be which private operators are eligible to provide such service. 
Some felt that such opportunities should be limited to existing operators. I must dis
agree with this. If there are responsible new entrepreneurs who are also interested 
in providing service, they should also be given an opportunity to participate. We have 
to encourage this type of participation. 

The major pressure for implementation of paratransit services will probably come 
from existing private operators in urban areas. They are the people who should ap
proach local designated agencies and request the participation of private enterprise in 
provision of public transportation. 

Primary responsibility for coordination of transportation frequently resides in a 
regional transportation authority (RTA). The RTA is often so preoccupied with the 
operation of a conventional transit system that it is reluctant to encourage participation 
of private operators in the provision of service. A conflict of interest can exist where 
the RT A is functioning as both an impartial coordinating body and also as an operator of 
various transit services. 

I hope that RTAs can broaden their roles, seek involvement with other transportation 
providers, and assume overall responsibility for coordination of transportation ser
vices. Many RTAs have already begun new activities, such as car-pool and van-pool 
programs and subsidization of private carriers for paratransit service. However, if 
the RTA is unwilling or unable to assume a more neutral position, then we must look 
either to other existing organizations, such as metropolitan planning organizations 
(MPOs) or councils of government, or create some new organizational structures 
within metropolitan areas that can coordinate planning, regulation, funding allocation, 
and operations. That body would match providers of transportation services with those 
who need the service-the brokerage concept that was referred to at this conference. 

Multiple operators, competition, and incentives are compatible with the concept of 
an integrated system. Not only are they compatible, they are necessary. Let me give 
just one example using car-pool, van-pool, and similar prearranged services. If a 
person is sick one morning and cannot drive a car pool or a van pool or if a person 
works late one day and cannot meet the car pool or the van pool, what alternative does 
that person have? This is a very real problem to ensure that people will make a com
mitment to these new services. 

A guarantee could be made to car or van poolers who occasionally miss their service 
that alternative services are available, such as a sweeper transit vehicle or low-cost 
taxi service. The various service concepts then work in a complementary manner 
providing additional insurance and reinforcement to people who otherwise might make 
a commitment to the automobile option. 

Considerable concern has been expressed about competition between paratransit and 
conventional transit. I am convinced that this concern is far overstated. Conventional 
transit primarily serves the CED-oriented trip, which generally comprises only 10 to 
20 percent of travel in a metropolitan area. Paratransit provides an opportunity to 
serve the other 80 to 90 percent of existing travel as well as to feed new people into the 
existing conventional transit network. Where services do overlap, intelligent pricing 
policies should ensure that they serve different markets. High-priced exclusive-ride 
taxis in the CBD serve different markets from those served by low-priced transit in 
the same area. 

With respect to the federal role, several observations are in order. Many success'" 
ful paratransit services have been implemented without the use of federal funds. These 
funds were not used for one or more of the following reasons: 



222 

1. The service was started before existing federal funding programs were available; 
2. The program did not require major funding to initiate or operate; and 
3. Too many delays and requirements were associated with the federal funds. 

The UMT A section 5 funding program should assist many areas in the development 
of paratransit services. The UMT A Service and Methods Demonstration Program has 
been successful in encouraging paratransit experimentation and should be expanded. 

UMT A's role in paratransit should not be limited to funding. Through the transpor
tation system management, UMTA should ensure that each urban area considers and 
evaluates paratransit alternatives and the participation of private enterprise. UMTA 
should also disseminate information on eA-periences with paratransit services. Thei-·e 
have been few criticisms of UMTA expressed at this conference. Constructive changes 
in UMT A during the past 2 to 3 years recognize the roles of paratransit. 

UMTA has been the federal agency most involved with paratransit. It is however 
not the only federal agency involved. The Federal Highway Administration and more 
recently the Federal Energy Administration are active in car-pool and van-pool pro
grams. The federal government must ensure that these agencies adequately coordinate 
their programs. 

In many ways paratransit is acting as a catalyst for a reexamination of the entire 
urban transportation process, the planning process, the implementation process, and 
transportation management. If somebody were to say the existing process is terrible 
and we should sit down and reexamine it, I suspect it would not lead us anywhere. But 
paratransit is acting as a catalyst and forcing us to reexamine these issues. For ex
ample, we have stated that planning should be more focused at a community level, that 
it ought to be more related to implementation issues, that it must have a strong market 
and user orientation, and that it must consider issues such as regulation. Coordination 
and integration of services become central issues. All of these areas of concern are 
pertinent to urban transportation, not just to paratransit. The biggest benefit of the 
entry of paratransit into urban transportation might not be the paratransit service per 
se, but rather the catalyst for change in terms of everything that we are doing. 



Discussion of Workshop Reports 
and Conference Summary 

Ronald F. Kirby, Urban Institute, moderator 

THOMAS V. JOURDAN: Does the Workshop 6 report cover rural as well as urban 
areas? It seems to me that the most transit-dependent people are those in rural areas. 

LOUIS J. PIGNATARO: In keeping with our charge, we concentrated primarily on 
the urban problem. However, you are quite correct; the more critical need is probably 
in the rural areas. But our charge was to concentrate on the urban areas, and that is 
what we attempted to do. 

JOURDAN: For rural areas, would the recommendations for implementing trans
portation programs be different in the consideration of existing private enterprise? 

PIGNATARO: I would think so because private enterprise would probably be in the 
best position to provide service in rural areas. 

DENNIS H. MOORE: What happens after the conference report is published? In 
our workshop, we suggested that a special committee be formed by the Secretary of 
Transportation to continue to look at paratransit in the context of all transportation. 
The Transportation Research Board could perhaps appoint a committee to provide an 
ongoing focus. It seems to me that the nation is about to embark on paratransit, and 
there should be some continuing leadership provided somewhere after this conference 
is over. 

KIRBY: We can all contribute to that activity in our various roles. In supporting 
this conference, UMTA obviously has expressed interest in this area. TRB has a com
mittee designated for this area, and those from state and local governments will carry 
ideas and suggestions back with them. The conference report will likely be widely read. 
I think the conclusions and recommendations will be looked at seriously. I think those 
pertaining to UMTA's policy and programs are going to be considered quickly. 

DWIGHT M. BAUMANN: I detect some sort of antiteclmology bias in the work
shop reports. In other words, they deal with technology in the sense that we need 
more knowledge, we need more study, we need management information systems, we 
need more data gathering. They do not say who is going to pay for those management 
systems, and they do cost money, particularly if they are superimposed on ones that 
already exist. But the technology question impacts us even more, and I have a hypoth
esis as to why it was left out of the reports. 

Let me review the technology issue. Many people think that retail trade became 
possible because of the invention of the cash register. If a bell were put on a drawer, 
then the owner of the shop could go in the back room and still tell whether he had cus
tomers by hearing the bell ring once in a while as the employees made sales. Then 
they put the number signs on the cash register and added a verifying tape. We have 
now put this cash register in a vehicle that travels around, and it is not easy to keep 
track of. we are now asking the system to solve various kinds of social ills. We are 
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asking drivers to go to places that they do not want to go to. We might be willing to pay 
hazardous duty pay, but we would require proof that they were there. We might want to 
institute zone fares, but have no way to keep track of them when passengers cross zone 
boundaries because they arc tied to some geometrical features. 

Now, we do have technologies that can be used for these things, but they were not 
discussed in the reports. The dispatching technology and the vehicle locator technology 
must continue to be developed in a rational system that has safeguards against various 
ills and that forces or encourages the system to operate in various modes that it does 
not want to do by providing the incentives, by keeping the cash register present in front 
of the eyes of the driver or the person who controls the productivity. These are all 
technological nossibilities. 

I believe this was left out of the reports because we have an antitechnology bias in 
our society that came about because technology was oversold in the most recent aero
space era. But we should not be opposed to technology. 

JAMES READING: All of the subjects that you talked about were covered in Work
shop 5. We did not overlook technology, look down on it, or determine that it cannot 
do the job for us. As a matter of fact, we think highly of technology. Unfortunately, in 
the time constraints that were placed on me, I left out what to you is an important item, 
and that is, once government research, development, and demonstration have proved 
the product for the industry and it can be standardized and made uniform, it should then 
be turned over to the private sector for further development, refinement, and sale so 
that it can be installed and implemented in systems throughout our land. We are talking 
about end results. We are not talking about the mechanics and means of getting to the 
end results. We need comparability within the industry and within various segments of 
the industry so that we can compare one mode of travel against another to determine 
which one is best. 

BAUMAN: Those are bookkeeping issues, not necessarily technology issues. That 
was really my point. 

EDGAR M. HORWOOD: I am intrigued by Baumann's remarks. I think of another 
kind of a technology that is needed and has not been emphasized in general, although we 
touched upon it in Workshop 5. It concerns the technology for planning that is tied into 
an automated technology and a geographically based system. I do not want to belabor 
this point. I just want to suggest that some part of the Transportation Research Board 
committee structure address this feature, both the operational technology and the plan
ning technology, which, and I agree with Baumann, have not been an integral part of 
this conference. 

STEPHEN L. DICKERSON: I think the regulation problem may have been somewhat 
understated. There is a regulation problem. We do not have the flexibility in routes, 
fares, entries, exits, and schedules that v1ould be desirable. 

KENNETH W. SHIATTE : In my verbal summary, I probably did tend to understate. 
I did not mean to say that there were not things that should be done. Most of us came 
to this conference with the feeling that there were big problems that would make it im
possible to implement paratransit in many instances. I came away with the feeling that 
the workshop decided, "Yes, we can work with them, but simultaneously we have to 
improve the situation." 

EARLE W. PUTNAM: We started out at this conference with the view that labor 
seems to be a barrier to experimentation with paratransit. We have concluded, ac
cording to the workshop reports, that, although perhaps it is a barrier, it is a barrier 
that can be overcome. I think that probably puts under the rug an awful lot of things 
that do have to be addressed. We should recognize that collective bargaining issues 
and issues of labor relations are, first of all, sensitive and, second, technical. They 
are a constraint, however you look at them. They have to be worked out, and they can 
be worked out in some ways and not in others. 

I think the employee of transit, taxi, or whoever, represented or unrepresented, 
has an equity and an interest that have to be taken into account at all phases, including 
planning, integration, resource allocation, ownership and operation, and organization. 
One makes a terrible mistake to think that the only thing that has to be done is either 
repeal section 13c or find some way to work through it or around it. Our interests are 
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broader than that. If you are going to get into paratransit, you are going to have to 
have people who understand collective bargaining and labor relations. You cannot 
start with the hypothesis that organized labor cannot be cost effective or that paid labor 
cannot be cost effective. You do have to find ways to make it efficient, and you have to 
have flexibility. 

So, I suggest that you should experiment and proceed by increments. You should not 
try to have national guidelines or standards. You should sit down with all interested 
parties and work out the problems. Insofar as I can speak for organized labor, which 
is perhaps not much, we will be glad to work with you to try to work out what is good 
for the community. 

DANIEL ROOS: My comment is somewhat of a personal one, and it is that I would 
like to thank Earl Putnam and the members of his union for the degree of interest that 
they have shown. This goes back a long way. We have had 5 international conferences 
on demand-responsive transportation, and he has attended every one. He has invited 
people to labor meetings to explain some of these concepts. He is a member of the 
TRB committee. His view and the view of labor is that transportation is important, 
and the union needs to be aware of new developments and to try to work as closely as 
po·ssible with management. I would just reinforce the point he made: We must be as 
frank as possible as early on as possible and work jointly on any new kind of service 
concept that comes about. In both Rochester and Knoxville, we sat down with the local 
union and the international union and explained what we were going to do. They gave 
us some frank reactions to it, and we went back and forth. The result was a successful 
section 13c agreement. 

KIRBY: We should not leave the impression, of course, that all of these issues are 
resolved. I think everybody is trying to find a solution that will be acceptable, but there 
are some important issues still unresolved that are going to present some difficult ques
tions for consideration during the next year or so. 

BAUMANN: Coordination, unfortunately, is a 2-edged sword. It can help to bring 
a lesser member of the population up to some standard, but it also sets an upper level 
on quality improvement. When industry coordinates prices, we call that price-fixing 
and consider it to be an evil. When industry plus government coordinates other things, 
we call that standards. It also limits something. It limits quality improvement. We 
must be careful that the coordination we ask for does not simply ensure continued 
mediocrity. 

AL TON McDONALD: I want to thank whoever saw to it that I got invited for the 
first time ever to a TRB conference, and I hope that I will not have worn out my wel
come. It has been a brain-stretching experience for me. I think Roos is right. This 
has been an excellent catalyst, and we must continue to work not in fragmentation but 
together as a society to accomplish the major task of moving people. If the OPEC 
countries turn off the faucets again, we had better have some plans ready, and even 
now may be a little late. So, let us get on with it. 

I think there was definitely an antitransit sentiment at the outset of this conference, 
and it prevailed certainly in some of the early sessions of the workshop in which I par
ticipated, and perhaps with cause. There are bad doctors and lawyers and merchants 
and transit managers-but not all of us are. Through the American Public Transit As
sociation we strive to work with all the representatives of the communities, even in 
transit systems that are not affiliated with APTA. We all have one objective, and that 
is to work together to move people. How we attain that goal is to some degree how 
much the people like Baumann and others can make us further stretch our brains, put 
our prejudices aside, and work together. 

DENNIS H. MOORE: This conference dealt with paratransit in urban areas primar
ily. I would like to implore somebody-the Transportation Research Board, the Sec
retary of Transportation, the Congress, the President-to look at a problem we also 
have in transportation between communities. Our statistics in Oregon undoubtedly re
flect a national trend of decreasing ridership in intercity public transportation. We 
should be addressing the whole context of this public transportation system including 
intercity public transportation, which the public will expect when they cannot travel by 
automobile. 
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A second point is that I do not know whether we addressed the extensive need for 
marketing, not only for transit but also for paratransit and intercity public transporta
tion. For example, in coming here from the west coast, I had difficulty determining 
how I could travel from the airport to the conference site. Nowhere is there a single 
guide to taxicab services in the United States. When you get to a community, you are 
unsure of being able to travel within that community by taxicab or limousine service or 
transit service. So, my 2 points are intercity public transportation and marketing for 
all public transportation. 

LARRY DALLAM: Roos mentioned in his summary remarks that the conference 
really was not pressing the federal government for funds. But I should like to request 
the conlerence advisory committee to examine existing fonds available in the service 
and methods demonstration program of UMTA to determine whether they are adequate 
to promote the kinds of things we are talking about. Maybe it would be advisable to re
quest an expansion of the funds of that program. 

ARTHUR SALTZMAN: Our workshop stated that all paratransit funds should come 
to a state transportation agency. I do not think that many state transportation depart
ments are ready, in fact, to handle all transportation funds or that this is the only way 
we should approach the consolidation issue. In our nonurbanized area workshop, we 
felt strongly that that should be a focus of state government although we were not willing 
to say that it should be the state transportation department unless a multimodal agency 
was a transportation agency. That was specific for rural areas. For urban areas, I 
think I would feel uneasy if everything were channeled through a state transportation 
department. 

KARLA H. KARASH: The actual recommendation was that it be an agency like a 
state transportation department. The recommendation said that the transportation de
partment could appoint local agencies that seemed most appropriate. We were trying 
to get at the concept that funds did need to be coordinated and that we are a long way off 
in terms of the legislation and the tradition. But, that is a reasonable goal I think. 

JOURDAN: As a rural provider of transit services for more than 15 years, I have 
tried to work with the Missouri State Highway Commission. Unfortunately the director 
of that commission is also the chairman of one of the regional transit authorities. I 
am not against distributing money to some transit authorities if they need it, but please 
do not lock out private enterprise. 

McDONALD: We should take a hard look at what some of the federal laws now re
quire. The only designated recipients of section 5 money are urbanized areas of 200,000 
or more. That money gets to some designated agency, which has to be approved by the 
governor of the state and accepted by UMTA. But, everything else goes through the 
state now, and the state has a large voice in the distribution of it. That is already the 
law. It is amazing to Ine that, with the federal regulations we have regarding metro
politan planning organizations and administration of section 5 money, private operators 
would have difficulty getting their requests for money in with those from other parties. 
The money is there, and they should be participating in it. 

KIRBY: In principle the funds can be used for paratransit and for private operators. 
But, the level of awareness and interest in this area is still fairly low by countrywide 
standards, and it is going to take a lot more consciousness raising before private op
erators will be actively considered as high-priority candidates. Of the total amount of 
money that is now being spent in urban public transportation and what will be spent 
during the next 6 or 7 years, the proportion of that that is going to any kind of paratran
sit service, and the proportion of that that is trickling down to private operators, is al
most zero. I am not advocating that we need to have a huge influx of federal programs 
into this area. But certainly there is virtually none now, and they can only increase. 

JOURDAN: I will settle for cooperation and coordination. 
DANIEL BRAND: Paratransit is an area that is largely untested, and many actors 

are going to have to be involved in the process who are not at this conference. I am 
quite amazed at the response that appropriately designed incentives, monetary incen
tives if you will, can draw from existing institutions. I would like to describe briefly 
2 examples of that in Massachusetts. 

In the first example, we designed a series of requests for proposals for various 
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suburban communities to submit more flexibly routed transit options. We have re
ceived well-thought-out proposals from 15 communities, and they have essentially been 
able to plan these services and design an implementation plan that involved overcoming 
barriers, which we did not know existed. 

The second example suggests user-side subsidies as a strategy for providing mone
tary incentives for implementing these kinds of services. We all have heard during this 
conference about the problems in state, federal, and local laws with regard to causing 
adverse consequences to employees, private operators, and others. But, user-side 
subsidies appear least likely to adversely impact labor and private operators and most 
likely to target specific groups with specifically identified transportation needs. If we 
can structure financial incentives for existing private operators who know how to pro
vide these kinds of services, we may come a long way in seeing some successful para
transit operations that satisfy the kinds of objectives for which we are all working. 

JUD LAWRIE: One institutional barrier has not been mentioned and should not be 
overlooked. In Illinois, we had an old constitution that essentially prohibited the ex
penditure of state funds for any kind of private agency. In 1970, we came up with a new 
constitution that stated in essence that public transportation was an essential public 
purpose for which public funds could be expended. 

GEORGE E. GRAY: Workshop 2 recommended that the section 16b2 funds be put 
into section 16 and therefore broadened. Speaking from the perspective of a state 
transportation department, I think section 16b2 is narrow and is contrary to many of 
our goals for coordination and cooperation and for providing services where services 
are needed. I would urge that the funds be broadened by putting them in section 16. 
You then get the public operators involved, but you still leave out the private profit
making operators. If we are going to provide service to the elderly and the handicapped, 
they may need to be broadened even more. There is some question as to whether we 
will be successful in the first round in making the money or getting the equipment out 
on the street at all. I would urge that any recommendation to UMTA be that a decision 
be made soon on whether the program is to have a second round because the pressures 
are building. We need a decision in a hurry. 
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