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ABSTRACT
A POLICY ANALYSIS OF THE TRANSIT DEVELOPMENT PROGRAM

IN CLEVELAND: THE GOALS ACHIEVEMENT MATRIX
AS A TOOL FOR POLICY ANALYSIS

By
Lillian Ellis Randolph

The goals achievement matrix was applied in this

research to a policy analysis of the Ten Year Transit

Development Program for Cleveland. The matrix is used

to identify potential conflicts among federal, state, and
local programs. The matrix, an alternative proposed by
Morris Hill, uses locally derived criteria for evaluating
proposed programs.

The Cleveland City Planning Commission transpor-
tation guidelines provided criteria for evaluating the

Transit Development Program. The reader becomes familiar

with the social, economic, and travel constraints of the
transit dependent population in Cleveland. The Five

County Transit Study recommendations illustrate the

policy choices endorsed by the regional agency.
The matrix was useful in identifying the potential

benefits of programs on various population segments. It
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can be used in concert with other plan evaluation tech-
niques and because its results are easily communicated to
the public, it can satisfy the citizen participation

requirements of most governmental programs.
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CHAPTER ONE

INTRODUCTION

A. Focus of Research

This research demonstrates a method for analyzing
the policy implications of proposed development plans.
The transportation issues of the City of Cleveland, the
largest urban center in northeast Ohio, have been chosen
as the focus for this research. The goals achievement
matrix, originally proposed by Morris Hill as an alterna-
tive method for plan evaluation, will be used in a policy
analysis of the transit improvement program proposed for
the Cleveland region.l The policies articulated by the
Cleveland City Planning Commission are the criteria
against which the policy implications of these plans will
be evaluated. Conflicts of interests among federal,
state, and local bureaucracies, transit operators, and
neighborhood groups helped create interest in developing
an evaluative mechanism for governmental policies. Basic
qguestions needed to be asked: who benefits and who
suffers from the proposed program? And what are the
benefits and costs to different economic groups in the

region?



The transportation issues generated by the 1974
Urban Mass Transportation Assistance Act well illustrate
the need for an evaluative framework to determine whether
community objectives will be served by proposed govern-
mental projects. The 1974 Urban Mass Transportation
Assistance Act launched a new era for large metropolitan
areas facing continuing deterioration of their urban
transit facilities. For the first time, the Act provided
financial assistance and grants for capital and for
operating improvements. Urban areas became eligible for
grants covering 80% of the capital investment costs and

50% of the operating expenses under the Act.3

In addition,
Section 110 of the legislation provided the option of
using federal assistance for operating assistance in urban
areas exclusively. In many instances, the funds stabi-
lized and improved service in many metropolitan areas

that were in danger of losing it. New hope was also
generated for urban areas that found the opportunity to
expand and construct rapid rail facilities through the
provisions of the Act. .

For the Cleveland region, the prospect of new
funding sources guaranteed the resurrection of long-range
proposals for expanding the area's rapid transit system,
stabilizing fares, and reorganizing the delivery of
transit services. But for the City of Cleveland, the

declining quality of existing line-haul transit services

in the City seriously impaired its low income residents'



access to the employment, educational, housing, cultural,
recreational, and commercial opportunities in the region.
For conscientious city officials, the 1974 Act presented
an opportunity to develop innovative services which sub-
stantially improved the mobility of city residents,
particularly low income residents in its older deterio-
rating neighborhoods.

The City of Cleveland Planning Commission chose
to develop policy guidelines for responding to proposed
transportation improvements, reflecting the position that
the mobility of inner city residents must be substantially
improved by any transportation improvement proposal. To
aid in bargaining for improved benefit levels for inner
city residents, the Commission authorized its staff to
lobby, negotiate, and build political support to implement
these policy objectives.

The policy concerns generated by this issue
reflect the reorientation of the planning profession in
the decision-making process and the need to develop new
methods of influencing policy decisions. As the federal
government moves toward the decategorization of urban aid
(the switch from categorical grants-in-aid with stiff
guidelines and matching provisions to unrestricted block
grants and revenue sharing) the role of local planners as
federal grant coordinators has been altered, and so has
the leverage that planners gained by using federal require-

ments. The trends of decategorization have relocated the



fight for local subsidies to the regional councils or the
municipal budgeting process. Local planners, who have
traditionally been passive participants in the decision-
making process, must equip themselves with powerful
management tools and political bargaining strategies if
they are to successfully focus these funds in needy areas.
As planners become more closely involved in the budgeting
process, they must rely on goal assessment, forecasting,

and strategy building to be of influence.

B. Reasons for the Study

This research was designed to satisfy the follow-
ing research needs encountered by planning professionals:

1. to promote sound policy research at the
local level,

2. to illustrate a way of satisfying the basic
requirements for citizen participation in
plan evaluation, and

3. to present a helpful technique local agencies
can use in policy planning.

The goals achievement matrix is proposed as a
tool for policy analysis because if facilitates citizen
input in setting goals, accomodates non-quantitative
analysis, and can be used in concert with other tools of

evaluation.



C. Methodology

The methodology for testing the value of the goals
achievement matrix as a policy analysis consisted of the
following steps: 1) select a community as a case study,
2) choose a plan for that community to evaluate using
the goals achievement matrix, 3) select a set of
agreed upon community goals, 4) convert community
goals to a set of evaluative criteria, for the goals
achievement matrix, and 5) determine the validity

of using the goals achievement matrix in policy analysis.

Cleveland was selected as an appropriate setting for
applying the goals achievement matrix because it represents
the declining power of older cities to provide even minimal
services for its residents. In a city where disinvestment
has become the rule, decision-makers are faced with choos-
ing who or what can be sacrificed in the attempt to
preserve the integrity of the city.

The transportation policy issues facing Cleveland
were selected for this research for several reasons.
Providing an equitable level of transit services is a
prime example of the growing crisis of maintaining a
livable environment of older cities, such as Cleveland.
Rising fares and declining services are major deterrents
to travel for a major proportion of the city's households

who are carless (31%) and for those who have incomes below



the poverty level, (including 42% of its black population,
25% of the elderly, and 11% of the handicapped)?

Insuring an equitable level of transportation
services for city residents is a dominant focus of trans-
portation planning in tﬁe city. This objective was brought
to light when the regional agency, the Northeast Ohio
Areawide Coordinating Agency began preparing an improve-

ment plan for transit services. The Ten Year Transit

Development Program, a short range improvement plan

calling for the reorganizations of the delivery, fare,

services, and capital development of transit services for
the Cleveland SMSA, was selected to be evaluated in terms
of its responsiveness in improving the quality of services

for city residents.5

Selecting a set of agreed upon community goals,
standards and values is central to developing a goals
achievement matrix. To provide this input, the goals, ob-
jectives and policies of the Cleveland City Planning Com-
mission were selected. The policy objectives of the Cleve-
land City Planning Commission on transportation were used.
These transportation policies state as their highest prior-
ity, the improvement of transportation services to the
transit-dependent population. Adopted by the Cleveland
City Council, these policies will serve as a set of agreed

upon community goals and aspirations for transportation.

Converting community values to a set of evaluative

criteria for the goals achievement matrix is accomplished



by developing a list of standards and establishing a set
of priorities. The Cleveland City Planning Commission
policies on transportation provided a base for developing
a set of operational and design standards which may
implement a particular policy. In many instances local,
state, and federal standards and regulations were used.
In addition, the priority listing of the policies has been
provided by the Cleveland City Planning Commission. The
priority rankings of policies provided the matrix with a
method for determining the relative importance of the
evaluative criteria.

Finally, assessing the benefits of using the goals
achievement matrix in policy analysis became a function
of comparing and evaluating what policy analysis to
accomplish, involving citizen participation in that
process, and determining whether or not the results
might have an influence on the budgetary process. The
goals achievement matrix must satisfy the objectives of
providing a method of identifying the intended and unin-
tended impacts of a proposed policy, and to coordinate

conflicting programs.

D. Study Format

The research begins with a description of the
goals achievement matrix and outlines its potential use
in local policy analysis. The environmental need for

local policy analysis is discussed. Resource distribution



issues require local public management to use policy
analysis as a means of organizing aid for needy population
segments.

The transportation issues affecting the City of
Cleveland are described in the third chapter, including:
a) the policy objectives of the Cleveland City Planning
Commission,. b) the mobility problems of Cleveland's
inner city residents, c¢) the stated purpose of the Five

County Transit Study, and d) the recommendations for

transit improvements contained in the Ten Year Transit

Development Program. These issues provide the basis for

analyzing the Ten Year Transit Development Program. To

aid in the description of the transportation issues facing
the City of Cleveland, a survey on the latent demand for

transit services, prepared for the Five County Transit

Study will be used. The major objective of this survey
was identifying the travel constraints faced by inner city
residents. This survey was used to design a special
neighborhood system to better serve this group. The
policy issues of improving the services of this group was
the primary objective of the Cleveland City Planning
Commission. In addition, the evaluation methodology used

for the Transit Development Program will be discussed.

The analysis used by the consultant preparing the package
was influenced by policy choices promoted at the regional

level, where promoting commuter-oriented rail transit



services was judged to be unproductive in assuring
better service choices for inner city residents.

The fourth chapter will actually apply the goals
achievement matrix in an evaluation of the Ten Year

Transit Development Program. The objective of the policy

analysis is to assess the level of benefits that might
occur for Cleveland inner city residents if this plan is
approved and funded by the Urban Mass Transportation
Administration.

Based on the Case Study of Cleveland presented
in the earlier chapters, the last chapter assesses the
benefits of using the goals achievement matrix for policy

analysis.
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CHAPTER TWO

THE GOALS ACHIEVEMENT MATRIX
AS A TOOL FOR POLICY ANALYSIS

This chapter describes the goals achievement
matrix; how it is used, its relationship to other planning
activities, and why it is needed for policy analysis.

The first section presents the need for the matrix in
policy analysis. Local planners are beginning to recog-
nize the need for insuring that proposed activities meet
local objectives. The goals achievement matrix described
in the second section, has several attributes for analyzing
proposed programs; encouraging citizen participation in the
process, using both quantitative and qualitative criteria,
and providing information that is more easily understood by
residents and politicians alike. The design of the matrix

for this research is described in the third section.

A. The Need for Local Policy Research

Initiatives taken in the Great Society era, and
controversial highway and urban renewal programs, have
promoted a new interest in the role of local planning.
Policy analysis, or the systematic review of policy impacts
of governmental actionsl, is being advocated by many

researchers as a method for local planners to improve

11
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the quality of governmental decisionmaking. Many agencies
are attempting to institutionalize this activity as a
method of influencing the allocation of resources to more
needy population segments in their cities. Policy analy-
sis is becoming a major planning activity for many cities
to help program managers and decisionmakers make better
allocation decisions on plans and programs emanating from
a variety of funding sources. And policy analysis is
being implemented to control the divergent impacts of
these activities. The emerging role of policy analysis

in the local planning process is primarily a result of the
changing political and economic environment that thrives
on fragmentation.

On researcher, Larry Susskind, identifies two
types of environment in which policy analysis must
operate: competitive (agencies or settings working toward
conflicting goals under multiple leadership) and frag-
mented (agencies or settings without clear goals or
recognized leadership):2

Competitive system—-one in which municipal

department heads have one set of objectives,

members of the city council another, and
contending neighborhood groups still a third

and fourth, the planner must operate as a

"broker". This requires special skills in

the design, synthesis, implementation of

policy options and strategies for mobilizing

political support. In such situations the

planner must help to specify alternatives,

create additional "slack" in the system, spot

unanticipated resources, build coalitions,

engage in public education and media manipulation,

referee endless negotiation and bargaining sessions,
and carry out extra departmental activities.
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In a totally fragmented system, and I believe
that this is the kind of setting in which

many planners find themselves today, routine
decision-making is relatively unimportant.

To provoke action 1in a fragmented system,

the planner must be able to mobilize resources
and sustain sufficient energy to support change.
This is true for planners operating in line
agencies as well as central staff positions.

The definition of policy analysis offered by
Widalvsky, illustrates the role of policy analysis in
the environments in which local planning agencies must
operate:

Policy analysis seeks knowledge and opportunities

for coping with an uncertain future. Because

policy analysis is not concerned with projecting
the status quo, but with tracing the consequences
of innovative ideas, it is a variant of planning.

Complimenting the agency's decision-making

process4 policy analysis is a tool of social

change.
Essentially, policy analysis is used to 1) induce appro-
priate actions by local agencies, 2) provide better
opportunities for citizens and agencies to participate
in the decision-making process, and 3) coordinate private
and public activities.

Policy analysis is considered a necessary activity
in local planning practices to legitimize their participa-
tion in the decision-making process. Too often planners
have been criticized for being ends-oriented, static, and
uncompromising. One observer of early 1960's planning
practices describes planning as follows:

The field of planning has, in the past, tended

to produce end-product plans, which are comprised
of specific plans, which are composed of specific
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recommendations for the redesign of the
environment. The plan recommendations were
generally single use in nature, so that after
they were implemented the community had
little idea where to go next. Such plans did
not set a course of action. ....Also, these
plans said very little about how planning
could be administered in the process of
arriving at these prescribed end states. In
other words, planning did not live up to its
claim of being "a continuuous process." It
was only continuing in the sense that new
specific recommendations were made every now
and then. These plans completed a decision-
making process rather than inaugurating it.
There were no guides for day to day decision-
making, and the only decisions with which
planners concerned themselves were those which
were necessary to develop the plan.>

Unfortunately, observers of the planning profes-

sion today are still critical of the gap between plan

making and plan implementation. A survey on the current

practice of planning refers to the lack of progress in

this area:

In light of all that has occured in the planning
field during these past twenty years, when we
look at what the majority of contemporary plan-
ning agencies and planners are spending their
time on, at the roles they are performing, and
at the impacts they are having on public policy
and decisions, one is reminded of the saying:
"the more things change, the more things stay
the same."6

However, the survey also found evidence of agencies

seeking access to the decision-making process and dis-

playing more interest in the implementation of

governmental activities:

....we see a lot of institution building going
on--providing services, furnishing advice,
offering counsel, undertaking reviews, performing
technical assistance, publishing informational
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reports, helping put out "brush fires". Much

of this work is aimed at strengthening the

planning function so that it survives, gains

legitimacy, and ultimately thrives.?

Local planners are continuously being asked to
identify the potential social, economic and psychological
costs of major programs that threaten to disrupt urban
neighborhoods, local economies, and housing markets.

Local policy analysis is being implemented to assist
planners in identifying the various "payoffs" of these
activities. Particularly, local policy analysis is being
used to offer advice in the municipal capital budgeting
and programming processes.

In the future, many planners will have to learn
to plan for stability and decline in their cities, Plan-
ners must be able to plan for reduced and declining tax
bases and populations and to determine the consequences
of these deficiencies on various segments of the city's
populations.8 In effect, planners will have more influ-
ence in determining the quality of life for many inner-city
neighborhoods.

To summarize, planning agencies, especially at the
local level, are encouraged by researchers, policy analysts
and residents to perform some form of policy research for
several reasons:

1. to provide a basis for coordinating govern-

mental activities and guiding their

distributional impacts.
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to gain credibility or legitimacy in the
governmental decision-making process.

to provide some guidance in maintaining an
equitable level of governmental services

in declining and static environments.

B. The Goals Achievement Matrix

as a Tool for Policy Analysis

The increasing need for the analysis of policy

impacts demonstrates the need for an evaluation method

which can exist in a political environment. A local tool

for policy analysis must satisfy the following requirements.

l.

the ability to involve citizen and agency
participation in the review of policy recom-
mendations;

the ability to provide decision-makers with
useful and comprehensible information in a
timely manner;

the ability to have an impact on the budgetary
process, public hearings, and management of
programs; and finally,

the ability to identify the intended and
unintended impacts of a proposed policy

recommendation.

The goals achievement matrix is an alternative

form of policy analysis which exhibits the qualities

mentioned above. The primary characteristics of this

tool are as follows:
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Community goals and objectives provide a
basis for defining the evaluative criteria
for policy analysis;

Alternative scales for measuring the impacts
of non quantifiable concerns may be accomo-
dated by the matrix;

It can be designed for citizen groups and be
understood by decision-makers; and

As a presentation format, it provides the
decision-maker with access to the community's
perception of the impact of proposed policy

recommendations.

Description of the Matrix.

Morris Hill proposed the goals achievement matrix

in response to the criticisms of traditional cost-benefit

analysis.

In his analysis of cost-benefit analysis, he

notes that the traditional use of this method examined

plans on the basis of cost efficiency. Although the

technique requires that an accounting of the non-market

or intangible effects of proposed plans be made, many

cost-benefit studies did not equate these concerns with

the same level of importance as economic criteria.

The goals achievement matrix evaluates the impact

of proposed plans on community defined criteria. State-

ments depicting the community's goals and objectives are

used as a guide for measuring the rate of progress or
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retrogression of the plan's impacts on these concerns.
Numerical weightings, usually emerging from a rating
session of civic and community participants, are assigned
to these statements to express the relative importance

of each objective. The matrix could also be used to
identify the distribution of the plan's effect on the
various population segments of the city. The goals

achievement matrix contains two basic characteristics.

A, Community priorities are listed as goals with
relative weights assigned (the priorities of
certain population segments and interest
groups) .

B. The costs and benefits of a proposed plan are
expressed as monetary, physical, and other
descriptive terms (a summary of identified
costs and benefits in relation to their ability
to satisfy the community's priorities).

Morris Hill contends that the goals achievement

matrix can enable the decision-maker to arrive at more
rational decisions because it identifies the effects of
proposed plans on the various population segments of the
community and is more expressive of the complexity of the
consequences of urban development.9 However, he also
identified the limitations of this method. Essentially,
the goals achievement matrix, as with other traditional
plan evaluation methods, is limited in the following ways:

1. It better evaluates plans for a single func-

tional sector rather than multi sector
proposals.
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2. It is time consuming and expensive to implement
because of the staff time and effort in '
information gathering and citizen participa-
tion.

3. It is not useful if weights cannot be
objectively determined or assumed.

4. The interdependence of objectives may not be
registered on the matrix.

However, the overriding benefits in using the
goals achievement matrix for policy analysis lie in its
definition of community goals and objectives as evaluative
criteria.

2. Defining Community Goals and

Objectives for Evaluative Criteria.

Community values and aspirations form the basis
for defining the evaluative criteria for the goals achieve-
ment matrix. Because of this design characteristic, the
matrix invites citizen participation in the plan evalua-
tion process, essential in view of the federal requirements
for citizen participation as eligibility for federal grants.
Because of this characteristic, the matrix will require
an agency to commit staff resources in forming citizen
groups or facilitating group discussions and conducting
surveys as part of the evaluation process. In addition,
it is also suggested that ranking exercises be conducted
as part of an agency's citizen participation efforts to
reflect the goal preferences among diverse interest groups,

and neighborhood or ethnic groups. Another
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alternative for gaining insight of the community's goal
preferences would be a study of the community's spending
patterns.

As a result of the citizen participation process,
goal statements are prepared to provide a basis for
developing evaluative criteria. Morris Hill describes
the goals achievement matrix as a "yardstick for identi-
fying the movement toward or regression from an ideal
goal."” He defines the "ideal goal" as the community's
perception of an ideal state or situation. Hence goal
statements are defined "as ends to which planned action
is directed."10

For the purpose of the goals achievement matrix,
"goals" are expressed as "objectives", or attainable

11

goals having some qualitative value. An example of

how a goal is used in the matrix is "to provide housing

accessible to all income groups." As an objective denot-

ing specific standards leading to or contributing to the

attainment of this goal, the objectives of providing rent

subsidies to low income families or constructing 299

units of low income housing provide some measure for

attaining this goal. For each goal statement, objectives
are expressed in operational terms to illustrate a rate

of progress or level of attainment.
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3. Accommodating Quantitatively and
Qualitatively Defined Criteria.

A major problem faced in plan evaluation is the
ability to provide a common basis for measuring non-
quantitative impacts that do not reflect some "market
value." Researchers have approached this issue in a
variety of ways, either by assigning a "proxy" of market
value for these impacts as in cost-benefit analysis and
balance sheet methods, or ranking these impacts by their
relative levels of magnitudes. However, many researchers
feel that concentrating on the presentation of these
criteria is more important than trying to determine their
market worth. Non-measurable impacts should be gqualita-
tively defined and presented in a meaningful way so
decision-makers are at least aware of the problem. Hatry
speculates whether efforts to assign market worth to
non-measurable criteria is worth the effort:

Realistically, most governmental problems involve

major objectives of a non-dollar value. Not

only is it very difficult for analyst to assign

dollar "values" to such non-dollar objectives,

but it is questionable whether it would be
desirable even if it could be done.

....Attempts to force the criteria into commensur-

ability are in most cases not worth much effort.

It should be left to the decision-makers to

provide the value judgments needed to make the

final program decision.

Morris Hill approaches the question of measuring

non-measurable criteria by suggesting that different
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scales of measurement be used. He also stresses the
importance in correctly identifying and using nominal,
ordinal, interval, and ratio scales.

The following outline is a possible set of objec-
tives that would be affected by the plan for a new housing
development and a set of measures of these objectives.

The objectives might be those of a particular neighborhood
affected.

I. Objectives measurable on ordinal scale, with
ranking entities. For example:

Reduce community disruption. Surrogate
measures are:

a. property displacement, measured in
numbers of buildings and homes.

b. population displacement, measured in
numbers of households.

II. Objectives measurable on interval scale,
which provides equal intervals between
entities and indicates the differences or
distances of entities from some arbitrary
origin. For example:

reduce population density: measured in terms
of population per net acre.

III. Objectives measurable on a ratio scale, which
provides equal intervals between entities
and indicates the differences or distances
of entities from some non-arbitrary origin.
For example:

increase low income housing: measured in
terms of the amount of public housing units
to be constructed, or the number of units
available within a certain rent range in the
neighborhood.
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4. Presentation Methods.

The importance of presenting research results in
a meaningful way to decision-makers and the public has
been stressed by many planners. If the planner cannot
communicate his findings simply, the analysis is therefore
useless when he is speaking to an audience unfamiliar
with planning terms. Policy analysis must be presented
as an educational device capable of being communicated to
an audience of diverse cultural and educational back-
grounds.

Morris Hill proposes two methods in which the
matrix may be presented: as a goals achievement account,
a listing of impacts and how they attain community goals;
and as a weighted index, a summary of the impacts as an
aggregated score. ‘

Costs and benefits under the goals achievement
matrix are related to their progress toward or regression
from desired objectives. Because they are always defined
in terms of goals achievement, a decision-maker is able
to identify the relative worth in pursuing one set of
policies over another. He will also be able to identify
the distribution of the costs borne by particular popula-
tion segments.

For example, a goals achievement account is
prepared for a proposed downtown housing development (see
Table 1, pg. 26 ). The table provides a listing of housing

goals of the community. Each goal has a weight (1,2,3, etc.)
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as previously determined by the various citizen organiza-
tions and the local planning commission. Evaluation
criteria have been prepared using the defined goals and
are used to determine the costs and benefits of the
proposed plan. Costs and benefits of the proposed plan
are ranked on an ordinal scale to provide a measure for
goal attainment.

Costs and benefits are recorded for each objective
according to the interest groups affected. A dash (-) in
a cell implies that no cost or benefit related to that
objective would accrue to that party if that plan were
effectuated. A particular group may suffer because the
plan will not serve their priority interests.

In this particular scenario the community has,
as their third housing priority, the expansion of subsi-
dized housing for low income, large families in their
communities. As indicated on the table, this objective
is a high priority for the NAACP, and a low priority for
the Central Business District Association. The Planning
Commission has rated this objective as a high priority
because the community has a large demand for housing units
with more than three bedrooms, but has only been success-
ful in attracting housing subsidies for the elderly.

Since the proposed housing development would provide no
housing units to satisfy this particular housing need and
proposed to use Section 8 rental assistance for 100 units,

the proposal will subvert the community's attempt in
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trying to serve this population segment. The example

illustrates how the matrix can be used to identify the

disparities created by a particular action and how it

would be perceived by local interest groups.

When presented as guidelines for policy analysis,

the goals achievement matrix can assist local decision

makers in the following ways:

l.

Coordinating available resources and targeting
them to needy population segments,

Identifying the interests of various community
groups,

Identifying the program impacts on a particu-

lar population segment, and

Providing the necessary information needed

to negotiate changes in a proposed plan.

C. The Goals Achievement Matrix for this Research

The goals achievement matrix will be used as a

policy analysis of the Ten Year Transit Development

Program for the Cleveland Region for the following reasons:

1.

To provide a consistent basis for analyzing
the policy effects of proposed plans,

To utilize evaluative criteria that are
responsive to community objectives,

To provide a meaningful form of communicating
the results of policy analysis to the public,

and,
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4. To involve citizen groups in determining

evaluative criteria.

To demonstrate the potential usefulness of the
goals achievement matrix in local policy analysis, the
evaluation criteria are to be derived from the transpor-
tation policies and priorities articulated by the Cleve-
land City Planning Commission. The commission established,
as its highest priority for transit improvements, that
transit subsidies should be used to upgrade the mobility

of transit-dependent residents.l3

These policies will be
used to develop criteria that are responsive to the
community's objectives.

Attainment measurement used in this research will
be expressed in terms of either operational or service-
providing standards. Certain plan characteristics or
activities will then be expressed in the form of planning
procedures and locational or design preferences (or
assurances). A set of standards was developed for each
objective statement. In many cases, the criteria reflect
the requirements mandated by the Urban Mass Transportation
Administration or other local or state requirements (such
as barrier free design).

Each set of standards will be rated according to
an internal rating system for each activity objective.
Ratings of 1 through 5 represent the degree of attainment

of a particular objective, from the optimal level of
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attainment to the least, arbitrarily providing a yard-
stick of goals achievement:
Internal Weighting System

5 goal achievement is assued for this objective.

3 minimum achievement is assured for this

objective.

1 there will be no progress toward the
achievement of this objective.
The internal rating system provides a tool for measuring
the achievement of a set of objectives which ultimately

represent how the Ten Year Transit Development Program

will implement Cleveland City Planning Commission objec-
tives.

The weighting system for this research is illus-
trated by charts outlining the objectives of each policy
statement and its measurement standards. These charts
are included in the appendix of this thesis. A table
describing how each policy area and activity objective
is accomplished provides an overall rating of achievement

of the Ten Year Transit Development Program, the results

of the policy analysis.



10.

REFERENCES

John Friedmann. "Notes on Societal Action," Journal
of the American Institute of Planners. Volume 36.
July, 1969. Pages 311-318.

Lawrence E. Susskind. "The Future of the Planning
Profession," in Planning in America: Learning
from Turbulance, ed., by David R. Goldschalk:
Washington: American Institute of Planners. 1974.
Page 139.

Susskind. Ibid, pages 139-140.

Aaron Wildavsky. "Rescuing Policy Analysis from PBB,"
in Public Expenditures and Policy Analysis, ed.,
by Robert H. Haveman and Julius Margolis. Chicago:
Markham Publishing Company, 1972. Pages 461, 462.

Stephen Nelson. The Policy Approach in Urban and
Regional Planning. Unpublished thesis for the
degree of Urban Planning and Landscape Architecture.
Michigan State University. 1964. Pages 3, 4.

Jerome L. Kaufmann. "Contemporary Planning Practice:
State of the Art," in Planning in America: Learning
from Turbulance, ed., by David R. Goldschalk:

Washihgton: American Institute of Planners. 1974.
Page 117.

Jerome Kaufmann. Ibid, page 127.

Herbert Gans. "Planning for Declining and Poor Cities,"
Journal of the American Institute of Planners.
Volume 41. No. 5, September, 1975. Page 307.

Morris Hill. "A Goals Achievement Matrix for Evaluat-
ing Alternative Plans," in Decision Making in Urban
Planning, ed., Ira M. Robinson: Beverly Hills: Sage
Publications. 1974. Page 203.

Morris Hill. Planning for Multiple Objectives: An
Application to the Evaluation of Transportation
Plan. Monograph Series No. 5. Philadelphia:
Regional Science Research Institute. 1973. Page 24.

29



30

11. Morris Hill. 1Ibid, page 1ll.

12, Harry P. Hatry. "Criteria for Evaluation in Planning
State and Local Programs," in Decision Making
in Urban Planning, ed., Ira M. Robinson: Beverly
Hills: Sage Publications. 1974. Page 216.

13. Cleveland Planning Commission. Transportation and
Poverty: General Guidelines for the City of
Cleveland Planning Commission. General Plan--
Transportation Paper #2. July 1971. Pages 2, 3.




CHAPTER THREE

CLEVELAND TRANSPORTATION POLICY ISSUES

This chapter will present the transportation issues
faced by the city of Cleveland, ranging from a massive
reorganization of basic transportation services for the
transit-dependent, to expanding commuter services. The
different policies promoted by the Cleveland City Planning
Commission and by the Urban Transportation Task Force,
the subcommittee of the Northeast Ohio Areawide Coordi-
nating Agency, each attempted to direct budget priorities
for transportation improvements.

The Five County Transit Study was the region's

first attempt to resolve policy conflicts between the
city and the regional agency. The product of this study

was the region's Ten Year Transit Development Program, a

document defining the priorities for transit improvements
for the region. The findings and recommendations of this

massive effort are described in this chapter.

A. Socio-Economic Status of Cleveland Residents

The city of Cleveland, as of 1970, consisted of
750,903 persons and was the largest municipality in

northeast Ohio.1 The city's population has declined

31
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consistently since its peak of 914,800 in 1950. The
population is expected to decline 17% by 1985. As of
1975, the estimated population of the city was 689,854.°2

The Cleveland Metropolitan Area, consisting of
Cuyahoga, Medina, Geauga, Lake, and Lorain Counties (see
Map 1), has a viable but slow growth economy, dominated
by durable goods manufacturing. In the past 20 years,
the economic trends of the region were accompanied by
continued decentralization and relocation of heavy manu-
facturers and the growth of nonbasic or service industries
throughout. During the past 29 years, manufacturing
employment dropped significantly in the city of Cleveland.
The reduction in manufacturing employment in the city and
the region (2.03% in 1947 to 1.58% in 1967), and the
growth in the services sector, has produced mixed results
in improving the economic vitality of city residents.3
Low skilled jobs eliminated through automation, speciali-
zation and business terminations and relocations have
become unavailable for many city residents. Likewise,
Cleveland residents have tended to have lower incomes
than suburban residents and a lower participation rate in
the region's labor force.4

The trends of economic and employment suburbani-
zation further limit the labor force participation of
city residents, particularly, the poor, female heads of

households and minority groups.5 The city's labor force

contained a higher proportion of blacks, women, youth,
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and elderly workers, population segments which have poor
access to jobs because of deficiencies in education,
training, and skills. The exodus of business and industry
to suburban locations has contributed to the growing isola-
tion of low income residents in the region's labor market.
While the central city tended to offer more job opportuni-
ties for the high skilled or very low wages for unskilled
workers, the traditional job market for this population has
relocated in suburban areas poorly served by public
transportation.
The main reasons which encouraged the undertaking
of research in Cleveland are:
1. The high dependence level of city residents
on public transportation,
2., The relatively high rate of carless households
in the city,
3. The diversity of the needs and expectations
of city residents for public transportation,
and
4. The diversity of transportation issues in the
region.
The complexity of these issues challenges the attempts
to develop a major transportation plan for the region.
The declining environment of the city, and the increasing
dependence of the region on personal transportation further
limits the city in providing the necessary transportation

services to its residents.
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B. Transportation Services and Facilities in the Region

1. Travel Characteristics of the Region.

In 1970, some 117,726 workers used some form of
public transportation. Only 14% of all person trips in
the Cleveland Region were made by public transportation.
More than half of these trips were made during weekday
peak periods and were to and from the Cleveland Central
Business District. More than 40% of all the Cleveland
CBD labor force travel to and from work via bus or rapid
transit. At peak times, transit riders generated an esti-

mated 299,000 hourly person miles of travel.6

2. Transportation Facilities.

Until 1975, the Cleveland Region was served by 21
separate transit operators of many sizes, the largest
being the Cleveland Transit System (CTS). The Cleveland
Transit System was a public agency of the city of Cleve-
land, providing 71% of the region's service to 82% of
all transit users. All the other systems consisted of
municipal and private operators. All together, the
following nine major bus and rail services produced 31
million vehicle miles annually and served approximately
70 million passengers per year:

The Cleveland Transit System (public)

City of Maple Heights Transit System (public)

Cleveland Lorain Highway Coach

Lakefront Division

Brecksville Road Transit

City of Euclid Municipal Transit (public)
Garfield Heights Coach Lines, Inc.
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North Olmsted Municipal Coach, Inc. (public)
City of Shaker Heights Department of
Transportation (public)*

The public transportation services in the region
included four major types of technology:

1. conventional transit buses

2. 1low platform rapid transit or heavy rail

(Shaker Heights Transit)

3. high platform rapid transit or light rail (CTS)

4. commuter rail (Erie Lackawanna)

Collectively, the nine major transit systems spent
over $37 million dollars in operating costs annually. In
1974, only three transit systems were receiving annual
operating subsidies from municipal general fund revenues:
Euclid, Maple Heights, and North Olmsted. The remaining
18 systems were operating entirely on revenues received
from the farebox, charters and transit advertising. Faced
with declining ridership and the continuing need to serve
the transit-using public, many of these systems, the
Cleveland Transit System in particular, had little cash
reserves for maintenance as well as service expansions.
Managed by the City's Transit Board, the Cleveland Transit

System was prohibited by city charter from using general

*The other transportation systems in the region
were the O0.D. Anderson Bus Line, Grove Railway Company,
Continental Trailways, Oberlin Cab Company, Greyhound
Bus Lines, School Bus Service, Orwell-Cleveland Coachline,
Ashland City Lines, Inc., University Circle Bus System,
and the BIC Bus Line, Inc.
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fund dollars to cover both operating and capital costs.
Dpring the last five years of its existence, the Cleveland
Transit System was nearly bankrupt twice. Until 1972,

the System had covered its losses by borrowing from its
cash reserves and raising transit fares. The cash
reserves were created from profits the system earned
during the Depression and World War II. 1In 1972, it
obtained a loan that was guaranteed by the city of Cleve-
land to continue to operate.

Needless to say, the quality of transit services
for many city residents suffered as a result. Inner city
residents were often faced with the threat of suspended
services, reduced services, long waiting periods, multiple
transfers, and fare increases. During the past 10 years,
the bus fares for CTS doubled. Coupled with these inad-
equacies, city residents had to pay extra fare when using
another system in the region to complete their trips, as
there was no cooperative agreement or fare-sharing plan
in existence. The other transit operators shared in
similar financial difficulties as CTS in varying degrees.

In order to maintain existing transit ridership,
attract new riders, and increase the region's
eligibility for federal assistance under the Urban Mass
Transportation Assistance Act of 1974, Cuyahoga residents
approved the consolidation of transit systems in the form
of a Regional Transit Authority and voted to support it

through a piggy-back 1% sales tax on July 22, 1975. The
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sales tax would be used to provide local matching funds
to attract federal operating and capital assistance grants.
However, the Greater Regional Transit Authority only came
after more than 20 years of public appeal to consolidate

for more efficient and coordinated transit services.

C. Cleveland Transportation Policies and Issues

The design of the goals achievement matrix for
this research will be based on the policy standards
established by the Cleveland City Planning Commission in

7

July 1972. The basic policy framework was set forth in

the city's Cleveland Policy Report, a document outlining

policies relating to income, housing, community develop-
ment, and transportation. The particular policy framework
in which transportation issues were treated is aimed at
advocating the interests and needs of city residents who
lack access to the transportation decision making arena.
The following paragraph reflects the philosophical direc-
tion of these policies:
The advice, recommendations, and information
offered by the Cleveland City Planning Commission
to policy makers are aimed at the accomplishment
of a single goal. Equity requires that govern-
mental institutions give priority attention to
the goal of promoting a wider range of choices
for those Cleveland residents who have few, if
any choices.
The policy process endorsed and advocated by the
Commission is what is defined as policy planning. The

Commission is using policy planning in a method described

by John Friedman as the use of "policy announcements."
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Friedman describes the purpose and use of "policy announce-

ments as a method of inducing appropriate actions":9

Policy announcements, inducements, and information
have the primary purpose of restructuring the
environment for decisions of relevant actors.
Policies are, for instance, meant to make some
allocative choices impossible while increasing

the probability of other, more desirable ones.

These statements were designed to provide guidelines and
criteria for endorsing plans and policy choices, providing
material or tax incentives, and directing the staff in
influencing policy positions. The Commission and its
planners view the basic mode of policy implementation

and the practice of policy planning as intervention and
protracted lobbying:

To influence public policy, an agency must have
patience, persistence, and the ability to attack
on a variety of fronts. It must try to intervene
in all the small decisions that lead to the ulti-
mate outcome. It must also seek out potential
elements of the government bureacracy, and show
them how their interests are affected. ...all
this implies a type of a "planning process"

that primarily consists of protracted lobbying
for the Bositions the agency wishes to see imple-
mented.l

Cleveland city planners, as well as other researchers and
observers of the policy-making process, agree that this
style of planning is particularly suited in a decentral-
ized and diverse decision-making environment.
Policies stand a greater chance of being imple-
mented than comprehensive plans for resource
allocation, because policies are usually responses

to urgent political demands and are backed by
political commitments.ll
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In response to the under-representation of the
local transit user in the transportation planning and
policy-making process, the Cleveland City Planning Com-
mission has chosen to articulate these needs where their
review and approval of all transportation projects is
required to protect the interests of the city's residents.
The Commission's policies place the highest priority on
providing transportation assistance to those members of
the city who depend upon public transportation as their
only means of travel--the poor, the aged, the disabled,
and the young. The Commission maintains that this policy
direction is consistent with citywide objectives.

The Cleveland City Planning Commission outlined
the following priorities which are aimed at improving the

mobility of the transit-dependent population in Cleveland:

PRIORITY ONE
Improving and expanding transportation facilities,
including demand-responsive systems which serve
the needs of the transit-dependent population.
PRIORITY TWO
Developing systems which improve access by transit-
dependent groups to employment, medical care,
education, commercial, cultural and recreation

facilities.
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PRIORITY THREE
Locating transportation facilities which encourage
or complement desired redevelopment within the
city.

PRIORITY FOUR
Improving the urban design and safety in trans-
portation facilities and the existing and poten-
tial land development adjacent to these
facilities.

PRIORITY FIVE
Developing freeways which divert traffic around
developed areas within the city where the local
share is waived and the city is compensated for

displaced housing and revenue base.l2

These policies were formulated in response to the
divergent interest groups and other personalities that
have shaped and determined the transportation policy-
making process in the Cleveland Region. In Cleveland,
as in most cities, the more frequent response to declining
transit services has been to attract middle income com-
muters. This commuter-oriented policy, reflected in the

long range transportation plan for the region, A Framework

for Action, combined with the lack of state and federal

incentives for improving the conditions of transit
services, have contributed to the reduction of essential

transit services for those who must depend on them. The
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Cleveland City Planning Commission, like other neighbor-
hood organizations and interest groups, has continuously
fought to preserve existing service. 1In addition, the
Cleveland City Planning Commission has lobbied to redirect
transportation policy in helping to preserve the tax base,
neighborhoods, and an equitable level of services instead
of promoting high service facilities, such as expressways
and rapid transit facilities.

The Ten Year Transit Development Program Plan,

in particular, was formulated to address the transit
conditions and deficiencies throughout the region. Funded
by the Urban Mass Transportation Administration, the Ten

Year Transit Development Program Plan was required as a

condition of Cleveland receiving assistance under the
Urban Mass Transportation Assistance Act of 1974. The
Act provided for local determination of spending priori-
ties in the areas of capital and operating assistance.
The major objective of these plans was to revitalize
transit ridership, with an auxiliary objective of
increasing the mobility of transit-dependent persons and
groups.

Throughout the preparation of this document and
the policy-making period that followed, the traditional
policy issues and conflicts emerged. These consisted of
the following:

1. Maintaining an equitable amount of transit

services and subsidies in Cleveland's
transit-dependent neighborhoods.
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2. Upgrading the existing rapid transit
facilities and expanding them to higher
income suburbs.

3. Developing a downtown distribution system,
consisting of a network of subways and
pedestrianways.

4. Insuring that the city of Cleveland maintain
and expand services for its residents under
the proposed regional system.

5. Insuring that the city of Cleveland main-
tains the right of review and approval of
transportation improvements.

6. Developing special transportation improvements
for residents.

7. Insuring that bus services are not sacrificed
to maintain rapid transit facilities.

8. Facilitating reverse commuter services for
Cleveland residents for travel in suburban
areas.

The Ten Year Transit Development Program Plan

created a coalition of supporters who felt that extensive
rapid transit services were needed to revive declining
services. It is interesting to note that these interest
groups have emerged in large cities throughout the nation
as well as Cleveland. While these interest groups contin-
uously advocated transit construction as a panacea for
urban development ills, the Cleveland Planning staff

had to ensure that city residents were not compromised

too severely in the process. Andrew Marshall Hamer
describes the typical coalition that appears in urban
policy making on this issue:

Seldom has the case for a cause been so fervently

and unanimously championed as with rail rapid
transit. There is in this country a coalition
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that includes the whole spectrum of interests
from rabid environmentalists to downtown

bankers. Central city-bound suburban commuters
who favor sprawl unite with frsutrated urban
planners anxious to recentralize the urban

map. Inner city civic groups, central city
mayor, and real estate investors are one with

the news media and the roving band of rail-equip-
ment producers and consultants. Such unity before
what is a complex urban problem cannot but arouse
suspicion. The claims made on behalf of a rail
rapid transit system have all the subtlety of
elixir promotions at a medicine show: rail

rapid transit will reshape cities, end air pol-
lution, revive the downtown, bring mobility to
the disadvantaged, save neighborhoods, and raise
taxes, and land values.l4

D. The Five County Transit Study

In 1969, the Urban Mass Transportation Administra-
tion (UMTA) advised the City of Cleveland that a regional
transit plan would be required in order to qualify the
Cleveland Transit System for federally funded operational
assistance. The federal incentives were instrumental in
forming the Urban Transportation Task Force. Created by
the former mayor Carl Stokes and Commissioner Corrigan of
Cuyahoga County in 1970, the major objective of the task
force was to develop an area wide public transportation
development plan capable of serving existing and potential
transit needs of the area for the next 10 years. One of
the major questions to be addressed by the plan was the
feasibility of unifying public transit operators in the
region, as well as qualifying the systems for future

federal transportation assistance grants. These issues



45

were generated in response to the financial instability
of transit agencies and declining services in the area.
The Urban Transportation Task Force was originally
organized as a City-County problem solving body and study
organization. However, federal requirements to fund the
study urged a more comprehensive regional decision-making
approach. The Task Force became a special committee of
NOACA in 1970. The Urban Transportation Task Force
eventually consisted of 22 representatives of the city
of Cleveland, Cuyahoga County and its suburbs, Lake County,
Lorain County, Medina County, the Greater Cleveland
Growth Association, and labor and interests groups.
With the aid of UMTA and the Greater Cleveland
Growth Association, a study was launched in 1972 by the
Northeast Ohio Areawide Coordinating Agency to investi-
gate the issues raised by the task force. The focus of

the Five County Transit Study and the Ten Year Transit

Development Program was Cuyahoga, Geauga, Lake, Lorain,

and Medina Counties, generally known as Northeast Ohio.
Alan Voorhees was selected as the primary consultant, a
selection actively pursued by the Cleveland City Planning
Commission who felt the firm was responsive to the needs
of the transit dependent population. Subcontracts were
performed by G. A. Anderson & Company, Dalton-Dalton-
Little & Newport, Development Research Associates, Environ-
mental Control Corporation, William A. Gould Associates,

and Systems Design Concepts, Inc.
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The Urban Transportation Task Force, serving as

the policy making and supervising body for the study, set

forth the following objectives for the study.

1.

To prepare a transit development program
that incorporated improvements focused on
increasing the mobility of transit-dependent
persons and increasing the transit use
differentially with respect to automobile
travel for all persons-especially as it
relates to the work trip.

To develop transit level of service standards
and level of service criteria for the 5 county
area taking into account needs, available
financial resources (existing and future),

and existing transit service conditions.

To prepare a transit development program that
gives immediate priority to maintaining,
rehabilitating, and increasing the accessibil-
ity of existing developed subareas within the
5 county area.

To improve the convenience, comfort, reliabil-
ity, safety, and level of service of public
transportation to, from, and within downtown
Cleveland and to and from other established
activity centers within the 5 county area.

To ascertain the existing and needed levels
of transit service in the 5 county area.

To develop transit level of service standards
and level of service criteria for the 5
county area taking into account needs.

To develop transit alternative evaluation
criteria that will take into account com-
munity values; environmental, social, and
institutional impacts; projected costs and
revenues; and other factors obtained primarily
from the community participation program to
assist the Task Force in evaluating and
selecting alternative transit improvements
which will provide the highest levels of
service at the least cost.

To determine the amount of public subsidy
that will be required to implement and oper-
ate the various alternatives being considered
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11.

12.

13.
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for inclusion in the transit development
program. The actual selection of the funding
mechanism required will be the responsibility
of community leaders working in conjunction
with the Urban Transportation Task Force.

To formulate a transit development program
that will consist of an appropriate mix of
operating and capital intensive projects
arrayed in order of priority in accordance
with overall cost guidelines and known finan-
cial resources (existing and future).

To provide information on needs, desired
levels of service, costs, and alternative fare
and operations policies that will assist the
Task Force in formulating recommendations
related to the achievement of a coordinated
public transportation system for the 5 county
area. The actual decision form of an areawide
transit coordination entity, however, must be
made by community leaders--primarily elected
officials--after reviewing and evaluating the
various alternatives.

To investigate the economic and institutional
feasibility of including school bus service
as part of an areawide transit organization.

To work continuously throughout the study
period with the NOACA staff, the 2 County
Transit Study in Akron, the staffs of regional
and county planning commissions, county engi-
neer offices, Ohio Department of Transporta-
tion, and applicable municipal planning staffs
to ensure that the study recommendations are
consistent with existing areawide planning
efforts.

To utilize the total trip demand estimates
for the 5 county area as forecast by the
NOACA Seven County Transportation and Land
Use Plan as the basis for the initial formu-
lation of transit corridor alternatives
related primarily to increasing transit use
differentially with respect to automobile
travel for all persons.
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14. To provide a framework for the constructive
interchange of concerns and ideas between
citizens and the study team Task Force. This

- includes the establishment of community par-
ticipation groups to aid the study staff in
the formulation and evaluation of transit
alternatives that have a direct impact on
various subareas of the 5 county area.l6

The Five County Transit Study and the Ten Year

Transit Development Program Plan were developed to satisfy

the funding requirements for the Urban Mass Transportation
Assistance operating and capital grants. As part of the
study methodology, several program alternatives were con-
sidered. The evaluation process of these alternatives
involved several levels of input at the local and regional
level from citizens, technicians, and policy-makers. The
study process took the following form:
l. The establishment of community wide transit
standards.
2. The assessment of the costs and benefits of
transit to users and to community.
3. The assessment of the level of services cur-
rently provided by the existing system.
4. The establishment of costs and benefits which
would derive from the various alternatives.
In addition, the latent demand survey, transit marketing
survey, and citizen participation structure were utilized

to evaluate the proposed alternatives.
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E. The City's Transit-Dependent Population

The purpose of this section is to illustrate the
extent of dependency on public transportation in the city
of Cleveland. Upgrading the mobility of the carless,
elderly, and the poor, was a major issue in the prepar-

ation of the Ten Year Transit Development Program.

Public transportation in the Cleveland Region
has also faced the declining demand reflected in transit
usage nationwide. In the past twenty years, transit usage
has become particularly difficult for its remaining market,
the transit-dependent population. The transit-dependent
population consists of those persons who depend upon
public transportation as their only means for travel
because they do not own or operate a car. With the dis-
appointing state of most public transportation systems
nationwide, these groups are generally referred as
"transit-disadvantaged" for the following reasons:
1. They take fewer trips because they have less
money to spend on travel.
2. They are further constrained in areas requir-
ing multiple fares to ride the transit systems.
3. Trips made for medical, shopping, or recrea-
tional purposes on the average involve longer
travel time for the poor than the nonpoor.
4. The poor travel to less distant places when
trips are made for shopping and medical

purposes.
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5. The poor have a reduced choice of opportuni-
ties for shopping, health care, recreation,
and jobs.l6

The 1972 National Transportation Report defines
"transit disadvantaged" as the segment of the nation's
population that most critically needs basic community
services but tends to have the least physical access to
these services.l’

1. Population Characteristics.

According to the 1970 census, the Cleveland Region
contained 118,000 carless households.18 About 31.7% of
the city of Cleveland's households were carless. This
proportion has not changed dramatically since 1956 when
32% of all city households were carless. An additional
47 .9% of all households had only one car in the Cleveland
Region. The extent of carless households in the city and
one car families demonstrate that the number of households
depending upon some form of public transportation is not
declining.

While the city of Cleveland contained only 35.1%
of all families in the SMSA, 69% of the region's families
with incomes below the poverty level lived within the city
limits. Families with incomes below the poverty level
made up 13% of all Cleveland families. About 64.4% of the

male heads of poverty level households were in the labor

force. The city's black population made up 27.2% of the
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poverty level population. Female heads of households made
up 19.3% of the city. The elderly poor made up 37% of
total population living below the poverty level.

An increasing segment of Cleveland's transit-
dependent population is elderly. The elderly comprised
of 10% of the region's population in 1970. Roughly 10%
of the region's elderly lived within the city of Cleveland.
Within the city limits, 17.7% of the population was el-
derly in 1970. More than 25% of the city's elderly have
incomes below the poverty level lived in ethnically or
racially concentrated areas traditionally served by public
'transportation. Because they too lack sufficient income,
the city's elderly are constrained in their access to
housing, employment, medical care, and shopping and recre-
ational services. In addition, a large proportion of the
city's elderly have physical disabilities which further
limit their use in making trips on public transportation
facilities because of the design or physical and opera-
tional barriers associated with transit.

Although local statistics on the number of transit-
related handicapped residing in the Cleveland Region is
not complete, the 1970 Census identified 107,395 persons
with labor-relevant handicap characteristics between the
ages of 16-64. Current statistics on the national level
indicate that at least 11% of this population segment
cannot use public transportation because of both income

and travel barriers.19
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2. Geographic Distribution of Transit-Dependent
Groups.

Within the city's older central city neighborhoods
the economic constraints to travel are further compounded
by the struggle to find decent housing and jobs. A
special survey conducted by the U.S. Census Bureau indi-
cated that 56% of the city's low income families were
concentrated in several neighborhoods that are charac-
terized by physical deterioration, joblessness, and
carlessness (see Map 2). The city's black population was
more likely to live in these areas than the white popula-
tion.20 Over 75% of the city's black population with
incomes below the poverty level lived in these areas.
Families within the low income areas were more likely to
have female heads of households. 1In fact, 33% of the
city's households with female heads lived in these niegh-
borhoods.

Joblessness was a major factor in determining the
low socio-economic viability of residents in Cleveland's
central city neighborhoods. The rate of unemployment was
9.9% in these areas in 1970 compared with 5.3% for the

city as a whole.21

In comparison with other low income
areas, nationally, joblessness in Cleveland's Hough, Fair-
fax, and Near West Side neighborhoods averaged 15% of
their residential population.

Although the city's elderly were dispersed

throughout the city, a major proportion continued to live
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in the city's older deteriorating neighborhoods adjacent
to the city's central core. The geographic dispersion of
the city's elderly presents a major problem in providing
accessible transit services. Several agencies have ini-
tiatgd programs to provide transportation for basic
purposes. The Cuyahoga County Metropolitan Housing Author-
ity provides transportation services for shopping, banking,
and medical trips for its 28 elderly housing estates. The
American Red Cross, as well as various community health
clinics and volunteer organizations provide special trans-
portation services for their elderly handicapped clients.
However, there is no central agency which coordinates and
provides essential door-to-door service to elderly handi-
capped who are not enrolled in a special program. Non-
recipients are left dependent upon the city's transporta-
tion facilities, taxi services, or friends or relatives.
The eroding economic opportunities, coupled with
declining transportation services, have further isolated
city residents from sharing in the region's growth and
opportunities. Furthermore, city residents continue to
be a large segment of the transit ridership in the region
because they lack the income to own and operate a car. A
large and growing segment, the elderly and handicapped are
further constrained in their travel because they are
unable to walk to bus stops, board and ride buses, and

use transit facilities because of physical disabilities.
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3. Travel Constraints of the Transit-Dependent
Population.

As part of the Cleveland Five County Transit

Study, a survey of latent demand for new and improved
transit services was prepared for several east and west

side neighborhoods (see Map l).21

The survey attempted

to identify present and desired travel patterns of area
residents, quantify latent demana needs for improved
services, and measure the extent to which the transit
needs of "transit-dependent individuals" differ from those
of the general population. One~-hundred seventy-five home
interviews were conducted in each area constituting a .4%
and a .2% sample for the west and east side communities,
respectively. The survey involved two types of person-to-
person interviews: a) home interviews from the general
population, and b) interviews at non-residential loca-
tions where large numbers of assumed "transit-dependent
persons" congregate or are likely to be found. To summa-
rize, the survey estimated that 60-85,000 residents in low
income neighborhoods on Cleveland's east and west sides
were dependent upon public transportation for a major

22 The survey estimated that

portion of their tripmaking.
ridership in the west side neighborhoods would increase by
3500 trips and by day 8600 on the east side if fares were
reduced to 25¢, and that without any improvement in the

quality of service. In fact, the 1963 Cuyahoga County

Trip Generation data prepared for the Seven County
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Transportation and Land Use Stud123 demonstrates that

west side and east side residents consistently made fewer
trips on the average than the region as a whole. 1In 1963,
the average number of trips made by the average Cleveland
resident (region) was 2.25 per day, while west side and
east side residents made only 1.12 and 1.35 trips respec-
tively. If they had equal access to personal transporta-
tion and other social and economic benefits shared by the
average household in the region, an additional 39,000
trips and 79,000 would be made on the west and east sides
respectively.

The survey concludes that the existing fare struc-
ture was a significant barrier to travel for west and east
side residents. Throughout the last 10 years, the Cleve-
land Transit System has been too expensive to use. Based
on the statistics provided by the Cleveland Transit Systemn,
the fare of public transportation had doubled in the last

decade (see Table 2).

Table 2. Single Fare Basic Rates 1960-1970

Cash Transfer Weekly Pass
Local 1960 $.20 $.03 $3.00
Service 1970 .45 .05 7.00
Express 1960 .25 .03 3.00
Service 1970 .50 .05 7.00

SOURCE: Cleveland Transit System; Cleveland
City Planning Commission. 1972.



57

The survey estimated over 1200 trips in low income
areas were lost due to the high fare structure of public
transportation. Based on the data from the 1963 Trip
Generation Studies, residents of low income areas made
100,000 fewer trips because they lacked personal transpor-
tation.

The city's low income residents tended to live in
areas poorly served by public transportation. The trans-
portation system was designed to serve densely population
transportation corridors of an early twentieth century
city. Not only were services unresponsive to changing
low-density development patterns in the suburbs, it failed
to reorientate its routes to serve its markets in the
inner city. The total route coverage of the public trans-
portation system has been reduced significantly over the
past 10 years.

The travel behavior of residents surveyed in low
income neighborhgods identified many deficiencies
to bé overcome when using declining transit services:
multiple transfers, lack of internal neighborhood coverage,
long waiting and travel times, and longer distances to
walk to bus stops.

In addition, public transportation failed to serve
many of the region's employment, retail, and medical activ-
ity centers. While the bus system was oriented to serving
the Central Business District, the opportunity for reverse

commuting was limited. As identified by the survey, many
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residents had a desire to travel to locations south of
their neighborhoods to suburban shopping and employment
centers. East and west siders expressed the need for
improved services to the CBD. These improvements con-
sisted of additional routes offering 24 hour services,
reduced waiting time, and better coordination of cross-
town and line-haul routes.

Although the elderly and handicapped are affected
like the poor in their ability to use public transporta-
tion, transit-related physical handicaps and operational
and design barriers further limit the ability of these
groups to use conventional bus systems. Although the
survey did not specifically identify the latent demand for
special transportation services (services designed for
wheelchair access and assistance to disabled riders), an
estimated demand for 14,356 trips for the elderly and
handicapped was identified. For those unable to use
public transportation even at reduced-fare and improved
service coverage, vehicular design barriers, the location
of bus stops, and the design of transit stations prohibit
the physically disabled from using these services effec-
tively.

The survey sample for the handicapped was drawn
from the city as a whole rather than the study areas
exclusively. From a sample of 73 individuals, 60.2% indi-
cated that the lack of bus transportation had kept them

from going somewhere they would like to go, and 95%
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expressed interest in a Dial-A-Bus system. The relatively
low-demand elasticities with respect to fare which were
computed from responses of the handicapped for a Dial-A-
Bus system give strong support to this expressed interest.
If the city-wide per capita demand of the handicapped for
Dial-A-Bus at 25¢ (.148) is applied to the handicapped
population aged 16-64 in the Near West Side (3166) and the
East Side (7,529), about 114 and 469 trips per day would
be generated from these areas respectively. There trips
consisted of almost one-eighth of the total trips generated
from each study area for the same service, or slightly
less than the proportion of handicapped in the two study
areas.

A major deficiency of the survey was the lack of
attention paid to the design barriers of the transit sys-
tem that would limit the tripmaking by the handicapped and
the elderly. The survey completely ignored the entire
area of special transportation needs and barrier-free
design considerations. These considerations involved the
provision of wheel chair lifts, lower bus steps, wider
aisles and seats and accessible rapid transit stations,
in addition to lower fares on either regular-sized buses
or small buses. The special transportation services that
could provide thése services were ignored by the survey.
Therefore, the responses to the survey may not reflect the

additional tripmaking that could occur.
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Over 75% of the city's black population lived in
these older central city neighborhoods. Coupled with
residential segregation and decentralizing employment
opportunities, black families are severely affected by
poor transportation services. According to the Cleveland
City Planning Commission, at least 6,000 jobs have been
lost to the black community because of residential segre-
gation.23 Black families have traditionally had poor
access to jobs and housing.

The survey identified a preference for demand-
responsive services at reduced fares in low income neigh-
borhoods. Based on the survey responses, these services
will be needed in addition to improved line-haul services.
The survey also provided evidence that rapid transit
services offer few benefits for low income residents
because they are often poorly located in their communi-
ties, provide little service to the region's outlying
activity centers, involve high fares, and lack design
flexibility for access to the handicapped and the elderly.

4. Transportation Alternatives for the
Transit-Dependent.

The study explored several service alternatives
to correct the deficiencies in the low income neighbor-
hoods surveyed.

a. community system offering demand-responsive

services,

b. community system offering fixed-route services,
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c. areawide system offering demand-responsive
services for special transit-dependent groups
(elderly and handicapped, etc.),

d. areawide system offering fixed route services

to special transportation groups.z4

The community;oriented system would be designed
to serve several neighborhoods within a community, and
would offer a reduced fare of 20¢, door-to-door service
and innovative neighborhood routing, facilitating shorter
internal £rips within the neighborhood. The system would
require a strong community organization to assist in its
planning and implementation. The community-oriented
service offering fixed route services would offer similar
advantages. A major disadvantage of this alternative
would be the lack of service to residents who are physi-
cally unable to walk to bus stops, or who cannot ride
conventional buses or vans due to vehicular-design con-
straints.

The areawide system would operate from a central
location offering special transportation services exclu-
sively to transit-dependent residents. Conceivably, the
vans would feature special wheelchair lifts and incorporate
barrier-free design, and would provide door-to-door
service. The areawide system would serve several com-
munities, but would involve longer travel and waiting

times, serve widely dispersed households, and reach limited



62

destinations. A fixed-route service would have similar
disadvantages as the community-oriented demand-responsive
service.

It was concluded that the community-oriented
service alternative offered a higher quality of service
to transit-dependent residents as well as other residents
poorly serviced by conventional line-haul bus routing.
The system could be designed to provide door-to-door
service, prescheduled at a fare of 20¢, and could operate
with one-half hour headways. The community-oriented system
would also eliminate or reduce the need for transferring
within short internal trips. It would decrease travel
time, improve security and increase ridership.

5. Summary of Transportation Issues.

The survey on latent demand, prepared for the Five

County Transit Study further substantiates the policies

formulated by the Cleveland City Planning Commission. To
summarize the mobility problems to be addressed by these
policies, Cleveland inner-city residents were more likely
to be severely limited in travel because of the following
reasons:
1. Over 35% of the city's inner city residents
lacked adequate income to own and operate a
car.
2. 57% of the population resided in areas poorly

served by public transportation.
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The existing system was not responsive to
reverse commuter needs of inner city residents.
The lack of non-CBD oriented services severely
limited inner city residents in having access
to suburban housing, employment, medical, and
shopping opportunities.

A significant proportion of the city's elderly
and disabled population were not able to use
the existing conventional transit services
because of design and travel barriers.

The multiple fare structure, as well as the
high fares, had become a major barrier to

travel for inner city residents.

However, the objectives of improving the transit

dependent had to be pursued in concert with the following

issues raised in the Five County Transit Study:

1.

the proposed acquisition of the Cleveland
Transit System which served 90% of the region,
the lack of assurances that services to the
transit dependent will not be severely reduced
by the regional organization,

the lack of assurances that federal subsidies
would be used to provide additional services
to the transit dependent, and

the lack of leadership on the City Council in
assuring that the interests of the transit

dependent will be protected.
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A major obstacle in finding support for the Commission's
policies was its belief that major service

improvement was more essential in upgrading the mobility
of inner city residents than capital investments to
expand the city's rail system. The political environment
of the region was more inclined to cater to the suburban
market than to remove the obstacles faced by city resi-
dents in sharing the employment and housing opportunities

of the region.

F. The Ten Year Transit Development Program

The 1974 Urban Mass Transportation Assistance Act

required that a Transit Development Program Plan be pre-

pared by regions receiving federal assistance. The Transit

Development Program (TDP) represents a short-range plan-

ning tool describing the short-range improvements to be
implemented in conformance with the region's long-range
transportation and land-use plan. In addition to describ-
ing the characteristics of the existing public transpor-
tation services, management, and facility deficiencies, it
must demonstrate the region's attempt to upgrade the
mobility of its transit-dependent populations. The docu-
ment must be updated and revised annually to insure that
the program is implementing the long and short-range
regional objectives, as well as, adapting to the changing

travel patterns of the region (see Figure 1).
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Two important elements of the TDP lie in the
development of transit alternatives and their evaluation.
The evaluation phase is critical in assuring that national
goals and objectives are being achieved by the proposed
activities. In addition, the Department of Transportation
placed higher emphasis on service improvements which
increase the mobility of transit-dependent persons and
revitalize existing public transportation performance. An
important requirement which was essential in the develop-
ment of the TDP in Cleveland was the receptiveness of
citizens and policy-makers to the plan. Régional cooper-
ation was not only essential in qualifying for federal
dollars, but needed to enlist public support for transit
reorganization, fare reductions, local assistance, and
capital investment proposals.

Two major study components which shaped the devel-

opment of the Ten Year Transit Development Program Plan

were the development of level-of-service standards and the
survey of latent transit demand. The level-of-service
standards were developed with the assistance of the

Transit Operator's Council, to provide a means of measuring
the level of services each community would receive under
the program. In addition, the standards would be used by
the transit operators to equitably distribute transit
services to various sectors of the area and its population.

The latent demand survey, discussed previously, provided
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the basis for recommending community-responsive transit
strategies, fare reductions, and expanded services

on existing routes.

1. Program Recommendations.
The level of service standards and survey recom-
mendations were instrumental in determining the "basic

package" of the Ten Year Transit Development Program:

Community Responsive Transit--Small bus route
services for several neighborhoods in the city
of Cleveland and its older suburbs.

Areawide Coordination--The Cleveland Transit
System, Maple Heights, Shaker Rapid, and the
other major transit operations in the region
would be acquired and consolidated to achieve
coordination of services, fares, labor, and
schedules.

Fare Reduction--The basic fare structure would
be reduced to 25¢.

Service Improvements—--Schedules and routes would
be realigned to provide more dependable service
and shorter waiting times.

Listed below are the recommendations that were transmitted
to the Northeast Ohio Areawide Coordinating Agency Board
and the Urban Transportation Task Force.
1. Organizational Improvements.
Consolidation of all public and private
transit agencies under the direction of a
regional transit authority.
2. Fare Structure.
Coordination of the transit fare structure
with a base fare of 25¢, 10¢ for express and

rush hour surcharges, 10¢ for downtown look
fare, and free transfers.
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Service Improvements.

Increased service on most of the existing
routes. The total vehicle miles for the
system would increase by 43% in the fifth

year and 95% in the tenth year.

Community Responsive Transit Services, to be
implemented in areas containing a large popu-
lation of low income, elderly, and handicapped
residents. The fare for these services would
be 25¢.

Rapid Transit Extensions (see Figure 2).
Northeast Rapid Transit Extensions from the
existing Windermere station to Mentor in

Lake County.

Cleveland Heights Rapid Transit Extension from
the existing University Circle Station to
Severance Center and Warrensville Center Road.

Shaker Boulevard Rapid Transit Extension to
Emery Road.

Southeast Rapid Transit Extension to Rockside
Road.

Southwest Rapid Transit Extension to Brookpark
Road.

I-90 West Rapid Transit Extension to Clagque
Road.

Bus Priority Lane Construction.
Clifton Memorial Shoreway Bus Priority.

Cuyahoga Community College Bus Priority with
a special bus-rapid interchange facility.

New Rapid Transit Construction.
Chester/Euclid Corridor.
Superior Avenue Subway.

CBD Subway Loop.
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10.

11.

12.

13.

14,

70

Pedestrianway Development.

CBD Pedestrianways incorporating moving walk-
ways and access to various buildings both
aerial and underground to supplement the CBD
Subway Loop.

Euclid Avenue Transitway Mall.

A proposal to restrict traffic on Euclid
Avenue to buses and service vehicles only.

Transit-Freeway Interchange Development of
Park and Ride Facilities.

I-71 /Puritas Interchange

I-271/Shaker Rapid Extension

I-90 East/SR-2 Northeast Rapid Extension
I-480/Southeast Rapid Extension
I-480/Southwest Rapid Extension

I-90 /I-90 Rapid Extension

I-480 Crosstown Express Bus Service serving
four rapid transit extensions and bus routes.

Facility Improvements.

Expansion of storage and maintenance garage
facilities.

Maintenance equipment.

Conversion of station platforms and facilities
to the right hand side.

Transit station upgrading.

Airport transit station remodeling.
Fleet Extension.

800 50-passenger buses.

260 vans.

140 rapid transit vehicles.

Bus Shelters.

100 large and 2500 small bus shelters to be
purchased over the next 10 years.

Marketing Program.25
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2. Evaluation Methodology of the Ten Year
Transit Development Program.

Although the Five County Transit Study spent a

considerable amount of effort in developing a set of

standards to evaluate the services of the Ten Year Transit

[4

Development Program, a major portion of the improvements

appeared to be evaluated primarily in terms of their polit-
ical impacts. Despite the fact that the citizen partic-
ipation process used in preparing the study provided a

set of evaluative criteria for the proposed recommendations
(criteria developed by the transit operators council,
neighborhood groups, and community forums), the rail
recommendations of the plan were only evaluated on economic
and political considerations.

Among evaluation design features that hampered the
study were the folloQing: obsolete data, reliance on
traditional methods accepted by the Urban Mass Transpor-
tation Administration, and the political appeal of the
rail alternatives to Cleveland's business leaders and
transit operators.

The Urban Transportation Task Force, established
" as the policy-making and supervisory body for the study,
set forth the following guidelines for evaluating the Ten

Year Transit Development Program:

Develop alternative transit evaluative criteria
that will take into account community values,
environmental, social, and institutional impacts,
projected costs and revenues, and other factors
obtained primarily from the community participation
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program to assist the Task Force in evaluating
and selecting alternative transit improvements
which will provide the highest levels of service
for the least cost.

To utilize the total trip demand estimates for
the 5 County area as a forecast by the NOACA
Seven County Transportation and Land Use Plan
as the basis for the initial formulation of
transit corridor alternatives related primarily
to increasing transit use differentially with
respect to automobile travel for all persons.

However, the Five County Transit Study used tradi-

tional cost-benefit analysis for the major improvements,
which included rapid-transit, transit busways, CBD subway
development, and pedestrianways. The following criteria
provided the major focus of the evaluation:
Capital Costs
construction costs
acquisition costs
equipment costs
Benefits Costs
patronage
revenue
operating costs
time savingsZ27
Other criteria provided by the citizen participation pro-
cess involved noise impact, aesthetic and environmental
impacts, displacement, reliability, safety, and public
acceptance. Many of these criteria were evaluated by
using a relative rating scale. However, one has to
question the importance of these variables because the

study used traditional cost benefit analysis to satisfy

the Urban Mass Transportation Administration.



73

The benefit cost framework utilized in this

analysis was developed for the evaluation

was adapted by UMTA as the basic standard for

this type of analysis.?

The basic trip information used by the study was
provided by the data generated by the Ohio Department of

Transportation for the Seven County Transportation and

"Land Use Study. The initial data was used to prepare the

region's long range transportation plan for 1990, A Frame-

work for Action. 1In effect, the Five County Transit Study

used the same trip variables for each traffic district in
1963, even though there had been a major variation and
decline throughout the region, in the last fifteen years,
coupled with the fact that many of the older neighborhoods
of the city and its older suburbs contain a larger propor-
tion of low income and elderly populations with lower
trips per household. Aged or obsolete data and a reliance
on traditional benefit cost analysis seriously hampers the

evaluation used in the Five County Transit Study, particu-

larly the major investment rail recommendations.

a. Level of Service Standards

The level of service standards were developed with
the additional requirement of obtaining measurements that
were readily available, suitable for updating, and
could be easily understood by citizens and politicians.
With the assistance of the Transit Operator's Council,
standards to be used in the development of the TDP were

developed in the following areas:
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route layout (route spacing)

frequency of service

reliability (service headways)

accidents

station and stop spacing

passenger amenities

information services

security

Another component of the level-of-service standards
was the development of an opportunity-length index which
was used to improve trip opportunities in low income areas.
Four categories were used to identify the number of trip
opportunities available given the weighted average travel
time from every travel zone; travel to work, travel to
shopping, travel to health care, travel to education,
cultural, recreational and social opportunities. The
weighted average travel time from every zone to the oppor-
tunities were derived from the transit network and traffic

analysis zones prepared for the Seven County Transportation

and Land Use Study. An index of traffic zones containing

of its relative importance as a potential destination was
categorized by income groups. The index identified all
zones with an opportunity length index of five minutes or
more of the average for its income range as being defi-
cient in transit services. The opportunity length index
was also used in estimating the increased ridership that

might result from proposed transit improvements.
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Using the level of service standards, the following
benefits would be provided for City residents:

Reduced round-trip public transportation travel
time to the average job opportunity by 11 minutes.

Reduced round-trip travel time to the average
shopping destinations opportunity be 38 minutes.

Reduced round-trip travel time to the average
medical trip destination opportunity, including
doctors' offices and hospitals, by 28 minutes.
Reduced round-trip travel time to the average
destination opportunity of trips for all other
purposes by 29 minutes.
b. Evaluation of the Major Capital Improvements.
The analysis of transit alternatives for major
transportation corridors of the region began with the

"shopping list" of recommendations contained in the

region's long-range transportation plan, A Framework for

Action (see Map 3). The evaluation of the capital
improvements began without the benefit of developing a
set of service and capital intensive alternatives for each
major corridor. In fact, the study states that, in many
cases, bus alternatives would have been effective in
attracting new riders at the same service level as rapid
transit.
The study of expansion of high speed facilities
indicated that busways in several corridors
would be as effective in attracting new riders
and provide an equivalent speed of service as
rail transit, and in some cases at less capital
costs.
Nevertheless, the Task Force concluded that the

major transit corridors should be served by
rail routes.30
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An example of how benefit cost analysis was first
used and then discarded for policy considerations is .
illustrated by the treatment of the rail and busway alter-
natives for the Southeast Corridor. This area included
the Southeastern Broadway Avenue Corridor of Cleveland,
Maple Heights, Bedford, and Bedford Heights. The alter-
natives considered were a) a busway or rail facility for
the route via the existing CTS/Shaker Corridor to the CBD
and terminating at the intersection of I-480 in Maple
Heights, and b) extending the rail alternative to
Rockside Road. Using the present worth discount of 6%,
the busway alternative exceeded the rail alternative in
annual benefits of time, capital cost, and transit user
benefits. The busway alternative generated the same level
of revenue benefits (fares) as the rail. Therefore the
benefit-cost ratio for the busway alternative was much
higher than the rail, 1.35 compared to 0.51. Yet, the
rail alternative was selected by the Task Force for the
following reasons:

- extending the rail alignment to Rockside Road
would facilitate reverse-commuting to employ-
ment centers more easily.

- right of way acquisition would be cheap because
it would use available city-owned.and railroad
properties.31

The policy decision for the rail alternative was made
prior to the analysis of this alternative. In addition,

the Task Force leveled the following criticisms at all

busway alternatives considered by the consultant:
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- the all-weather reliability of busways, which
would pose difficult problems of snow removal
and of operation under other adverse weather
conditions.

- the single purpose tendency of busways, which
cannot be linked as effectively to crosstown
routes and nondowntown destinations as can
rapid transit lines.

- the possibility that bus operating costs will
be significantly increased by the rising cost
of fuel.3?2

An examination of these anti-busway arguments are

exaggerated. In the case of the Southeast Corridor rail/
busway alternatives, little consideration was given to
extending the busways to Rockside Road. This could have
been done just as easily as in the rail alternative. 1In
addition, the Task Force used the rail alternative to
force a policy recommendation to construct a Southeast
Corridor freeway, a proposal also contained in the long-
range transportation plan. Much of the city-owned right
of way would be available from freeway construction, even
though the freeway--its alignment, as well as its funding--
has not been approved or even reviewed formally by the
city, state, or Federal Highway Administration. The argu-
ment that busways are single-purpose in nature and not
accessible to crosstown or feeder routes is simply unsub-
stantiated. Both rail and busways must depend upon feeder

services. The fact that busways would become fully opera-

tional in a shorter time frame than rail was not considered.

Apparently, the arguments and rationale provided

by the consultant for the Southeast Corridor as well as
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the other rapid transit alternatives has been used on a
number of occasions in other cities considering rapid
transit construction. In fact, the consultant has used sim-
ilar arguments in several cities:}3The major rationale
offered by the Task Force for this policy decision was 'max-
imizing the use and effectiveness of the proposed downtown
distribution facilities that are needed and justified to
enhance the present rapid transit service.34 However, it is
difficult to assess the benefits of the proposed downtown
distribution subway and the proposed rail extensions. The
recommended alternatives would influence the efficiency
levels of the system. Yet, little effort was made to assess
the impact of these alternatives on the transit dependent
population. The costs and benefits of rail construction
were never assessed for this group by the study.

3. Budget Priorities of the Transit Development Program.

Over 75% of the Ten Year Transit Development Pro-

gram budget would be allocated to rapid transit extensions
and improvements. While the total estimated cost of the
program was $1,181,3 billion, over $600 million dollars
would be devoted to these improvements.351n contrast, the
operating and capital costs of the Community Responsive
Transit Service would be provided annually when the system
is fully operational. However, the cost of implementing the

Community Responsive Transit Services, as proposed by the

Ten Year Transit Development Program, may have been substan-

tially underfunded.
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The Ten Year Transit Development Program recommends

an annual allocation of $3.00 per person for each of the
region's service areas. Yet, the latent-demand survey
projected that a neighborhood oriented system, particu-
larly for Cleveland's low income neighborhoods,would cost

36 The recommended

in the vicinity of $6.00 per person.
system allocates a service cost of what was described as
the "low level of service," a service level that will only
minimally meet the needs of the transit-dependent. The
low level of the community oriented service would serve

a ridership of 1,639,790 on the east side and 843,503 on
the west side per year, even though there was a projected
demand of 2,823,295.7 on the east side and 1,149,609.8 on

the west side for these specialized services per year.

Furthermore, the Ten Year Transit Development Program

places a cost and ridership ceiling for these services,

despite the fact that there has been no experimentation

of the system to substantiate this level of subsidy.

Therefore, one can only assume that the recommendations

contained in the latent-demand survey were ignored in favor

of financing the "highly desired" rail alternatives.
Despite the fact that the Five County Transit

- Study Task Force adopted as its primary objective for the

Transit Development Program was to "rehabilitate existing

transit services and improve the mobility of transit

dependent populations," a major proportion of these funds

will be spent on preliminary engineering, acquisition, and
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construction of facilities that primarily serve a sub-
urban commuter market. In fact, the marketing research
for the program prepared by Voorhees and Business Research
Services revealed that rapid transit improvements were

one of the lowest areas of priorities for inner city and

suburban residents alike.37

The market study indicated
that residents do not readily embrace the concept of new
and improved rapid rail facilities because they prefer
more direct line-haul service to the Central Business
District and outlying suburban communities. Since rapid
transit usually requires feeder bus service and transfers,

the public demonstrated little interest in expanding rapid

transit.

G. Summary of Transit Issues in Cleveland

The purpose of this chapter was to provide the
reader with the necessary background to the transportation
issues faced by the city of Cleveland. Although many of
these issues were aggravated by the actions of the federal
government, such as forcing the region to seriously con-
sider massive reoganization of transit services and funding
a comprehensive review and analysis of existing sérvices

(the Five County Transit Study), the local response to

funding priorities raised the issue of "equalizing the
opportunity for mobility for low income residents" in a
region that is dominated by commuter-oriented interest

groups. The Cleveland City Planning Commission was faced
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by the prospect of losing its regulatory status over the
city's transit agency #s part of the reorganization effort.
In view of the past policy actions of the NOACA Board and
the interest groups which influenced its decisions,
transit-dependent residents will continue to have little
opportunity to make their preferences known to transit
operators.

To summarize, the issues raised by the Five County

Transit Study showed how the existing transit services

were inadequate in serving a major portion of its rider-
ship:

1. Inner city residents were limited in using
existing services as the region was served
by 21 separate transit systems, each operating
on separate fare and operating schedules.

2. Increasing operating and maintenance costs had
increased local fares while decreasing the
level of services.

3. Eroding transit services, reduced service
hours and routes, threatened the mobility
of a major portion of residents who have few
opportunities for travel because they cannot
afford or operate a car.

4, The lack of coordination of transit services
in a region with a high dependency on transit

services by city and suburban residents alike
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threatened the region's eligibility for
continued support from the federal govern-
ment.

The Ten Year Transit Development Program provided

the federal government and local municipalities with the
leverage to insure that coordination issues would be
resolved. The service-level standards and the official
recognition of the region that certain portions of the
community warranted special transit services was a major
step in equalizing access to travel opportunities. How-
ever, a review of the budget priorities established by the

Ten Year Transit Development Program reveals that service

improvements were relegated to a lower priority. These
priorities reflect the continued policy to place more and
more emphasis on commuter or work-purpose trips than pro-
viding services for all trip purposes. It demonstrates
the reluctance of the regional agency to consider transit
services as a public necessity for residents who lack

access to alternative modes for travel.
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CHAPTER FOUR

CASE STUDY--BENEFITS FOR THE TRANSIT-DEPENDENT
APPLICATION OF THE GOALS ACHIEVEMENT MATRIX

In this chapter the goals achievement matrix will

be employed in an analysis of the Ten Year Transit Devel-

opment Program. As previously discussed, increasing

concern for the conflicting program and budgetary strate-
gies prompted local planning agencies, such as in Cleveland,
to determine whether federal dollars serve local objec-
tives. The goals achievement matrix was selected to
illustrate one way local agencies can make this determin-
ation. The goals achievement matrix is particularly

suited for this purpose because it begins by determining
community goals. These goals then become the basis for
evaluating proposed good plans and selecting evaluation
criteria.

Previous chapters have discussed the growing need
for policy analysis as a method of coordinating govern-
mental projects and establishing spending priorities for
local areas. The policy issues of transportation for the
Cleveland Region certainly demonstrate this need. The
transit-dependent population represented a major segment
of the city's population. As substantiated by the latent
demand survey, inner city residents were limited in using

87
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public transportation because of the prevailing multiple-
fare structure, lack of route coverage in inner city
neighborhoods and outlying suburban activity centers, and
long waiting and travel times when using the service. A
large proportion of the city's population, particularly
inner city households, were carless or owned one car. The
availability of adequate transit services was a major
issue in developing improvement plans for transit facili-
ties in the region.

To reiterate the policy positions of the major
actors of developing transportation policy in the region,
the Cleveland City Planning Commission established as
early as 1972 a set of policy guidelines highly responsive
to the needs of the transit-dependent. The Cleveland City
Planning Commission formulated these policies with the
objective of maintaining adequate levels of transit serv-
ices in inner city neighborhoods in order to aid in their
revitalization. These guidelines were used to evaluate
all proposals for transportation improvements, particu-
larly those requiring local matching funds or affecting
the development of the city.

The Five County Transit Study was prepared by the

Northeast Ohio Areawide Coordinating Agency, the regional
agency for the Cleveland SMSA, to provide a comprehensive
review of the existing transit services and propose short
range improvements. The study was particularly necessary

to obtain federal funding of transit services in the
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region, although reorganizing the structure of the delivery
of transit services, rethinking the level of financial
commitment for both capital and service improvements, and
improving the local base for financial support became
volitile issues for many of the municipalities

involved. The Urban Transportation Task Force, the sub-
committee of the NOACA Board managing the study, articu-
lated the policy objectives for the study and its recom-

mendations. The Ten Year Transit Development Program was

the product of this study effort.

This Ten Year Transit Development Program repre-

sented the improvement priorities endorsed by the regional
agency: it proposed major reorganization of transit
services, fare reductions, and service and capital improve-

ments. Overall the Ten Year Transit Development Program

provided a shopping list of improvements to satisfy the
variety of transit interests in the region. However, the
major preference for improvement endorsed by the regional
agency was the major rapid transit construction. These
improvements were ultimately endorsed by the Urban
Transportation Task Force and the NOACA Board despite the
fact that the public had expressed a higher preference for

more service improvements.

A. Policy Analysis of the Ten Year Transit Development
Program

To perform a policy analysis of the Ten Year

Transit Development Program first requires a description
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of the evaluative criteria established by the Cleveland
City Planning Commission. A weighting system has been
used to describe the impact the proposed improvements
could have on these criteria. The analysis of these
scores will consist of the description of the policy
impacts implied by the program. The policy impacts of

the Transit Development Program will be categorized in the

following ways:

No Change--the level of service or condition will
not be improved by the program.

Minimum Change--The level of service or improve-
ments will be upgraded or improved to a
level tolerably close to community standards.

Achievement Assured--Improvements will full
satisfy the community's standards or goals.

1. Evaluative Criteria.

The criteria of the goals achievement matrix for
the policy analysis of Cleveland's Transit Development
Program will be based on the priorities determined by
the Cleveland City Planning Commission, and specifically
its highest priority for transit improvements, that
transit subsidies be used to upgrade the mobility of
transit-dependent residents. The Commission established
these criteria for evaluating proposals for transportation
improvements.

I. POLICY: Expansion of facilities to serve the
transit-dependent populations:

1. develop demand-responsive transit
services.
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2. expand off-peak services.

3. develop barrier-free transportation
facilities.

II. POLICY: Improve facilities serving transit-
dependent populations:

l. decrease average waiting time on
line-haul and neighborhood
services.

2. develop low fare services.

3. provide security provisions at stops
and stations.

4. reduce the need for multiple trans-
fers to reach destinations.

5. reduce travel time on major routes.

6. coordinate all transit and travel
modes along major corridors.

ITITI. POLICY: Improve access to educational,
employment, medical care, housing,
cultural, shopping, and recrea-
tional activities in the region for
transit dependent populations:

1. expand transit routes to facilitate
crosstown travel to activity centers
in the region.

2. improve internal circulation in low
income neighborhoods.

3. locate new and major redevelopment
in areas served by public transpor-
tation facilities. '

IV. POLICY: Encourage the redevelopment or joint
use of transportation corridors:

1. coordinate private and public
redevelopment plans with
transportation redevelopment
plans.

2. 1initiate land use reconnaissance stud-
ies outlining the development charac-
ter.
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V. POLICY: Develop transportation facilities
which improve or protect the urban
design, safety, and environmental
character within the corridor:

1. develop transportation facilities
which reduce air, noise and water
pollution.

2. develop transportation facilities
which preserve natural and man-made
resources, aesthetic, and cultural
character.

3. develop transportation facilities
utilizing equipment, landscaping,
or urban design technigues which
upgrade the character of the cor-
ridor.

B. Benefits for the Transit-Dependent

l. Expansion of Facilities to Serve the Transit-
Dependent Population.

"Expanding facilities to serve the transit-
dependent population” was stated as the highest priority
by the Cleveland City Planning Commission. Developing
demand responsive services, providing barrier-free access,
and expanding off-peak services are all measures or means

in accomplishing this objective. The Ten Year Transit

Development Program proposed Community Responsive Transit

Services, designed to combine a mixture of fixed routes
and dial-a-ride features, coordinated by a community
transit manager, to ration special transit services for
the community. These special services would include the
following:

a. morning and afternoon service to day care
centers on an advanced schedule basis.
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b. special runs on days of worship and religious
holidays.

c. shopping specials to neighborhood and nearby
shopping centers.

d. advance scheduled service between home and
areawide line-haul transit for handicapped
persons.

e. worker specials to job centers not served by
areawide transit.

f. special runs to community activities such as
school graduations, athletic events, and
recreational areas during special events.

The TRANSITMAN, the transit manager, would be
responsible for scheduling and promoting special services.
Special services will be provided 72 hours per week on
the near west side and 288 hours per week on the east side.
In addition, a fixed small bus route will be added in both
areas. Areawide coordination of the individual community
system would be provided by the areawide transit authority.

Although the federal government is requiring that
all buses be designed for "barrier free access" after 1982,
the plan does not address this issue. Community Respon-
sive Transit Services will provide door to door pickup for
the elderly and handicapped on the special runs only. If
Community Responsive Services are not expanded to provide
regular pick up or dial-a-ride services for this population
segment, it will only minimally serve this population
segment. The physically disabled (including over a third
of the elderly population) have the same travel needs as

the general population, but will be subjected to the same
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travel constraints they now have under the existing system.
Coordination of existing special transportation services

provided by the Cuyahoga Metropolitan Housing, the Cuyahoga
Community Services Administration, Easter Seals, and other
voluntary services should also be included in the Ten Year

Transit Development Program. The Urban Mass Transportation

Administration is reinforcing the coordination of these
services on a regional basis, requiring a review of budget
requests to minimize the cost of capital investment in
vans designed with wheel chair access, to improve the
efficiency of door-to-door pickup, and to improve the
ability to serve the elderly and handicapped for all trip
purposes utilizing all available resources in the region.
The organization of the Community Responsive Transit
Service offers a unique opportunity for organizing and
coordinating these fragmented services.

Ideally, the Community Responsive Transit Service
should provide door-to-door service, 24 hour service.
The service should also subsidize some trips by taxi, when
it is unable to provide service in a reasonable time

period. However, the Ten Year Transit Development Program

does not include taxi services to facilitate shorter
response times, nor does it guarantee that services will
be provided within 8 hours. Coordination with existing
service providing agencies could improve the service of
Community Responsive Transit, allowing the transit manager

system to schedule needed trips on their services.
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Residents in low income areas indicated a prefer-
ence for expanded off peak services, particularly on the
east side. Low income residents desired 24 hour service
and shorter waiting times for local bus service during off
peak periods.

The Ten Year Transit Development Program, using

the service standards developed for the region, proposes
to initiate thirty minute headways for all inner city
neighborhoods during off peak hours and one hour services
from 12 to 6 a.m. This applies to express, local, cross-
town, feeder, and neighborhood transit services. Existing
routes will be expanded during off peak services to
provide access to suburban activity centers.

2. Improve Transportation Facilities.

The Planning Commission would seek to "improve
transportation facilities" to serve the transit-dependent
populations. The objectives of decreasing average waiting
time, lowering fares, increasing security, reducing the
need for transfers, reducing travel time, and coordinating
modes of travel would assist in accomplishing this objec-
tive.

Fares under the Transit Development Program will
be reduced to twenty-five cents with an express surcharge
of 10¢ for express, rush hour travel, and rapid transit.

A downtown fare will be charged for loop services. Trans-
fers will be free; off-peak line-haul and Community

Responsive Transit will be 25¢.
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According to the transit dependent survey, the
existing fare structure, averaging 54¢ one way, was a
major deterrent to travel. With the fare reduction pro-

posed by the Ten Year Transit Development Plan, ridership

in low income areas would increase 25%. 1In fact, a
reduction of fares without additional improvements
proposed by the plan would increase ridership by 27.2%
regionwide. Coupled with the Cbmmunity Responsive Transit
Service, an estimated 10,400,000 trips would be generated
from low income areas throughout Cuyahoga County.

Multiple transfers to reach destinations were
described as one of the major deterrents to using public
transportation by low income residents. The Ten Year

Transit Development Program would expand the number of

street miles with neo transfer service from 210 to 370
miles. A major item included was the off-peak transfer
connections in the Central Business District, where all
services will arrive and leave at the same time. In
addition, several routes were realigned to better serve
desired travel destinations.

Reducing travel time on all major routes to compete
with the travel time provided by automobile use was an
overall objective of the Transit Development Program and
the Cleveland City Planning Commission. Presently, when
considering the time absorbed in traffic congestion and
delays, it was found that transit users spend an equal

amount of time traveling door-to-door as automobile users.
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Travel time on rapid transit and express buses was reduced
by 7 minutes. Using the level-of-service standards pre-
pared for the TDP, travel time standards were prepared for
several trip purposes. For example, the average travel
time for work purposes would be reduced by 11 minutes under
the Plan.

Much of this time reduction would be accomplished
by expanding rapid transit facilities and developing a bus
priority system in the Clifton-Memorial Shoreway. The
subway construction in the Central Business District and
the addition of crosstown express service on I-480 also
reduced the average waiting time under the Plan. Overall,
the Plan proposes that a minimum of 60 minutes in travel
in the service area will be necessary to reach most desti-
nations.

But few of these improvements offering reduction
in travel time will benefit low income residents because
of their locational disadvantages. Coordination of the
various alternative modes was viewed as having some bene-
fit for riders who can spend part of their travel time on
rapid transit and transfer to reliable and efficient cross-
town bus services. But the Development Plan did make
several recommendations which would attract commuters and
aid in reducing the travel time for low income residents:

Coordination of the Community Responsive Transit
Services with major transit stations

Express service at local stops in low income areas
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Local bus coordination with rapid transit services
EXpress bus service serving rapid transit sections

Pedestrianways serving underground CBD subway
loop system

Transitmall serving pedestrians on Euclid Avenue

Park and ride facilities serving rapid transit
stations at freeway interchanges

Although these improvements are primarily oriented to
attracting a sizeable commuter market, a few have the
potential of facilitating reverse commuter travel patterns.
For the most part, only local bus service and Community
Responsive Transit have some potential for transferring
low income residents to line-haul routes serving suburban
activity centers.

The plan also proposed to improve security on
transit services. The fear of riding buses was expressed
by low income residents as a deterrent to travel. Security
guards will be dispatched at rapid transit stations,
buses, bus stops, and depots in high crime areas. Improved
emergency communication equipment and efforts to improve
cooperation with local police were also recommended.

3. Improving Access to Major Activity Centers.

Improving the access to employment, educational
medical care, housing, cultural, shopping, and recrea-
tional activities for transit-dependent population was
the second highest priority of the Planning Commission.
This policy objective could be achieved by expanding cross-

town routes, improving internal circulation in low income
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communities, locating major activity areas served by
transit communities, and requiring that major development
areas be served by transit.

The Transit Development Program recommended the
addition of new routes by superimposing a grid route
pattern on the existing radial system. As a result, access
to suburban and central city shopping and commercial
districts will be enhanced. As part of the Community
Responsive Transit Service, three fixed routes were added
to improve accessibility to activity centers.

Part of the Community Responsive Transit Service
recommendation provide special services to community cen-
ters, recreational areas, cultural programs, medical
centers, certain job sites, and shopping centers, though
at the discretion of the Community Transit Manager. While
low income residents will be dependent upon these schedules,
the services offer the potential for innovative routing
and some expansion of destination choices of the transit-
dependent populations under the plan.

Another method of improving the access to various
educational, employment, shopping, recreation, medical
care, and cultural activities is to require that these
development areas or future development areas be served
by transit. Although this will require some cooperation
by other municipalities and governmental units, the
addition of these requirements will greatly enhance the

mobility of the transit-dependent market and improve the
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marketability of these activities. There are several
ways this provision could be implemented. As part of the
municipal zoning or site plan review process, developers
could be encouraged to either negotiate additional service
or locate in areas which are presently served. 1In
addition, proposals for development involving tax abate-
ment or other publicly funded or subsidized projects
(industrial rehabilitation and development, section 8
housing proposals, and major commercial and housing rede-
velopment areas) could be subject to this locational
requirement. Although this is a long term objective, it
is consistent with central city development and land use

control policies. While the Ten Year Transit Development

Plan does not specifically include recommendations for
restricting development through control and review proce-
dures, it discusses the need for reorientating present
land use policies to encourage efficient public transpor-
tation services to all residents in the region.

4. Providing Redevelopment Potential.

As a third priority, the Cleveland City Planning
Commission was amenable to transportation improvements
which encourage the redevelopment or joint use of trans-
portation corridors. As part of this policy recommen-
dation, provisions requiring plans for redeveloping and
coordinating transportation improvements were included to
initiate administrative procedures which encourage early

coordination and review by private and public development
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efforts. By requiring all plans to be approved by the
municipality and initiating coordination procedures
prior to the approval of the NOACA Board and the State
of Ohio, joint planning can be accomplished. Too often,
intergovernmental communication has lagged in these areas,
hindering the achievement of each agency's own objectives.
To insure access to the planning and design pro-
cess by citizens and city staff, land use reconnaissance
studies should be designed to include their input.
Although requirements for federal assistance require
citizen and local review and comment, various agencies
have minimally satisfied the intent of the law by holding
only required public hearings.

The Ten Year Development Program Plan, being a

service and capital improvement plan, generally outlines
the locations of physical improvements and provides
preliminary engineering and planning monies for the
individual programs. As part of the procedural require-
ments for NOACA, the TDP should have established some
guidelines in organizing and coordinating local review and
~citizen participation éfforts.

5. Improving the Environment.

Improving the environmental and safety of trans-
portation facilities was a fourth priority of the Cleve-
land City Planning Commission. This policy recommendation
refers to improving the adjacent land use as well. The

objectives prepared for this policy guideline refer to the
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reduction of environmental hazards, preserving natural and
man-made resources, improving the aesthetic or design
character, and improving safety standards of the facili-
ties. These policy objectives are consistent with state
and federal environmental objectives.

According to the Environmental Protection Act of
1968 and the Urban Mass Transportation Assistance Act of
1974, all federally funded projects must submit an
assessment of expected environmental effects or environ-
mental impact statements which describe the impact of
proposed improvements on the air, noise, water and land
use. While the Transit Development Program only generally
describes the improvements on an areawide or systemwide
basis, a full environmental impact statement will probably
be needed for most of its rapid transit and transit mall
proposals. However, the Plan refers to a reduction of
automobile use over the next 10 years by retaining more
than 40 million transit trips which would have been
diverted to automobile trips if the plan were not imple-
mented. Ridership under the plan would increase from
61.2 million trips to 139.5 million trips in 1984. A
major portion of this ridership would increase as a result

of the completion of the proposed rapid transit improve-

ments. A reduction in air pollution and energy
consumption is estimated, although the exact amount
would not be realized until these improvements are

completed. The full impact of the improvements on air,
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noise, water and land use will not be explored until pre-
liminary engineering studies are completed. It is con-
ceivable that the improvements will be required to conform
with stricter federal and state air, noise, and water
quality standards in the future.

Although specific recommendations for blending or
preserving natural and man-made resources were not pre-

pared for each recommendation, the Ten Year Transit

Development Plan discussed several proposals offering

this potential. Architectural standards will be drafted
at a later date. 1In any event, the assurances that
environmental, urban design, man-made and natural resources
should be prepared in cooperation with a citywide citizen
organization. Such an organization, coordinated by the
City Planning Commission, should include local residents
in affected areas, art councils, and other civic organi-
zations. An urban design policy should be developed as
part of the city's community development and maintenance
policy. Safety provisions should be included in the
preparation of architectural standards by the regional
agency.

6. Freeway Construction and Housing Displacement.

The Cleveland City Planning Commission identified
as its lowest priority, the construction of freeways and
expressways which are primarily used by suburban com-
muters. Retaining the integraity of existing neighbor-

hoods and improving the quality and supply of low and
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moderate income housing were policies which often directly
conflict with highway construction in the central city.
The city's proportion of low income families increased
from 40% to 44% from 1960 to 1970 even though the actual
numbers had declined. While the actual number of housing
units declined 10% as a whole, the number of units for

low income families have increased from 36% to 44%. A
major portion was 2000 units built by the Cleveland Metro-
politan Housing Authority.

Although the actual number of the housing dis-
placements was identified, rapid transit construction,
especially linking outlying suburban areas, will
displace some housing units. Where much of the rapid
transit right-of-way is owned by the railroad, or the city,
the number of displacements should be minimized.

As its policy for housing, the Cleveland Planning
Commission urged the expansion of low and moderate income
subsidized in suburban areas. The Transit Development
Program and the region's transportation policy should
reinforce this objective by requiring that expanded high
use facilities such as rapid transit construction be
approved for those suburban communities which will accept

. . . *
low and moderate income housing in suburban areas.

*The Cleveland City Planning Commission, in 1971,
proposed the development of a fair share plan for
Cuyahoga County which allocated subsidized housing to
suburban communities according to their population
size and proportion of their elderly and low income
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7. Summary of Benefits.
The city of Cleveland can expect the following
benefits for its transit-dependent population:

1. Special services offered by the Community
Responsive Transit Service.

2. Expanded all-night service for low income
neighborhoods.

3. Elimination of multiple fare structures
and a reduction in the basic fare
structure.

4. Security improvements in high crime areas.

5. Improved access to the major activity
centers in the region through route
realignments and expansion.

6. Coordination of schedules provided by the
new regional authority.

However, the Transit Development Program is deficient
in the following areas:

1. Providing adequate services for the physically
disabled.

2. Improving off peak travel by decreasing
waiting time.

3. Reducing travel time.

4. Expanding services to newly developing
activity centers.

The major deficiency of the Ten Year Transit

Development Program is its budget prioritization. Because

families. This proposal was rejected by the NOACA Board.
Ultimately, the Housing and Urban Development Department
decertified the agency as an A-95 review body. One con-
dition of the recertification of 1971 was the development
of a suitable housing element. NOACA has only recently
begun preparation of a housing plan which addresses low
income housing.
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a major portion of the proposed budget will be used for
planning and constructing rail, subway, and other major
capital improvements, the service improvements, particu-
larly the Community Responsive Transit Service, will be
underfunded. Assurances for expanding service improve-
ments in the future are totally dependent upon the final
cost estimations of the rail alternatives.

An analysis of the budget priorities identifies
the areas that may be underfunded by the Program. In view
of the UMTA requirements for areawide treatment for special
transportation services and barrier free design improve-
ments for all physical facilities, the service and capital
investment for Community Responsive Transit and line-haul
service improvements may be inadequate. The additional
requirements for serving a larger proportion of the phys-
ically disabled, as well as integrating and managing all
special transportation services in the region, are not
included in the budget allocations for Community Respon-
sive Transit.

The Community Responsive Transit Service will
only provide a stopgap alternative for door-to-door
recipients because it is designed as a feeder service to
line-haul facilities. Direct service via the door-to-door
transportation will only be provided under the "special
runs" provisions. Furthermore, little effort will be made
to coordinate the special transportation provided by the

existing agencies. In the absence of these provisions,
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one has to assume that the regional agency is not willing
or eager to assume these alternatives. If UMTA is serious
about its requirements, the regional authority will have
to provide door-to-door transportation or contract these
services out to the local volunteer agencies currently
providing special transportation. Nevertheless, the pro-
posed budget offers little flexibility for these require-
ments.,

If the cost estimates provided by the latent
demand survey are taken seriously, the entire Community
Responsive Transit Service will be inadequate to serve
the needs of inner city neighborhoods. Not only were
the consultant's recommendations ignored, but the experi-
ence of dial-a-ride and other bus systems in the city of
Cleveland was not considered. At the time of the study
there were eight agencies providing demand-responsive
services, including one operated by the City of Cleveland
Commission on Aging.

The line-haul services, particularly the ability
of the regional authority to reduce travel time and
provide off peak services and expansion to new acitivity
centers, will also be hampered under the proposed budget
priorities. The majority of the time savings, produced

by the Ten Year Transit Development Program will be

achieved by rail alternatives. The orientation of these
alternatives will not facilitate reverse commuting and will

provide few benefits for the transit-dependent.
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C. Policy Ramifications

The policy to expand and improve services for.
inner city residents received minimum policy attention

under the proposed Ten Year Transit Development Program.

The improvement package was developed on the philosophy

of providing "something for everyone." It reflects the
powerful interests of the region that view the promise

of federal grants and subsidies as low cost opportunities
to expand the region's rapid transit system. In fact,

the plan equated rapid transit with regional prestige,

a symbol of economic development, and progress. Although
special services were recommended, the improvement program
stops short of providing the minimum needed by inner city
residents and the elderly and handicapped. Fare reductions
were included to improve the package's public appeal.

The Five County Transit Study and the plan it

produced demonstrate that urban public transportation
policy has not changed dramatically since the adoption of

the long-range plan, A Framework for Action. Once again,

rapid transit construction was promoted as the necessary
ingredient to improve ridership. In fact, the region is
still unwilling to develop less costly alternatives that
would increase ridership.

The heavy emphasis on rail construction in the
projected plan budget illustrates the vulnerability of
the Community Responsive Transit services and other

service improvements in the future. Faced with the
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prospect of increasing engineering, acquisition, con-
struction, and operating costs, it is conceivable that
service improvements will be sacrificed or reduced to
support growing rapid transit costs. The proposed reor-
ganization of transit services and the acquisition of the
Cleveland Transit System will reduce the city's ability

to protect important transit services. The city of Cleve-
land will have no guarantees that services in low income
areas will not be sacrificed to support the rapid transit
market. At best, Community Responsive Transit, the fare
reductions, and other service improvements are temporary,
short term benefits, because they represent minor invest-
ments when compared with the magnitude of the rapid transit

capital and operating investments.

D. Policy Recommendations

The goals achievement matrix illustrates the point

that the Transit Development Program contains few assur-

ances for inner city residents (see Table 3, page 110). It
demonstrates the need for the city to develop a set of
service guarantees, such as those presented in the matrix,

as part of its approval of the Ten Year Transit Development

Program and its approval of the proposed acquisition of the
Cleveland Transit System as part of the consolidaﬁion
agreement.

The following policy areas and service guarantees
must be included in any agreement for the city's partici-

pation in the program.
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l. Minimum service levels and route expansion
for the city.

2. Coordination of the existing special trans-
portation services.

3. Twenty-four hour service on all major cross-
town and corridor routes.

4. Higher subsidies and expanded demand-
responsive services for the Community Respon-
sive Transit System.

5. Federal barrier-free design provisions
for new equipment and facility reno-
vations.

6. Assurances that the 25¢ base fare will remain
in effect for at least the first five years
of the program.

7. Reevaluation of all major corridors designated
for high facility improvements.

8. Joint preparation of preliminary plans for
all major corridors by the city of Cleve-
land, the new regional transit agency, and
the Northeast Ohio Areawide Coordinating
Agency (NOACA).

9. Yearly evaluation of the Ten Year Transit
Development Program.

E. Conclusion

The goals achievement matrix method was used to
evaluate the anticipated benefits which would be received

by inner city residents under the Ten Year Transit Develop-

ment Program. The matrix served as a policy evaluation

tool that demonstrates the transit policies for the region
have not substantially changed since the development of

the long range plan, A Framework for Action. Furthermore,
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it identifies the areas that should be changed to make
the improvement program more responsive to Cleveland's
growing low income population.

With the implementation of the Ten Year Transit

Development Program being dependent upon the acquisition

of the Cleveland Transit System from the city of Cleve-
land, the city has a powerful asset to use in bargaining

for higher benefits for its residents.



CHAPTER FIVE

CONCLUSION

The goals achievement matrix was used in this
research to evaluate the anticipated benefits that might
be received by inner city residents under the Transit
Development Program. The focus of this research is
directed to the necessity for local agencies to enter
into local policy research and evaluation in order to more
effectively negotiate higher benefit levels for their
residents. The goals achievement matrix is proposed as an
evaluation mechanism for policy analysis to identify the
latent policy direction of governmental activities and
to determine whether or not community objectives will be
servied by these activities. An overall goal of this
research was to demonstrate an evaluation tool providing
local agencies with an exploratory aid in the policy-
making and planning process.

The transportation issues discussed in this
research demonstrate the need for expanded local policy
research. Since the passage of the first Urban Mass
Transportation Act of 1964, the federal government has

advocated a regional strategy for the planning and delivery

116
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of transit services, coupled with redirected policy
attention to the needs of the transit-dependent population
in urban areas. However, attempts to target investments
for this population segment are often compromised in the
regional transportation decision-making process in favor
of "higher political objectives."

The goals achievement matrix clearly reveals the
potential policy conflicts of proposed activities in
Cleveland's regional transportation planning effort. This
instrument was particularly suited for this effort on the
local level because it is formulated through a process of
community goal determination, the prioritization of com-
munity objectives and, finally, the definition of
community-oriented evaluative criteria. Because it begins
as a community-based evaluation mechanism, the goals
achievement matrix provides a useful tool in identifying
areas that will require higher policy attention.

The transportation issues discussed in this
research demonstrate the need for local policy analysis.

The policy analysis of the Ten Year Transportation Develop-

ment Program illustrates the expectations created by the

Urban Mass Transportation Assistance Act of 1974 in the
Cleveland region. To summarize the findings, the expec-
tation of higher federal subsidies encouraged the

development of major capital investment strategies of
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rapid rail facilities which rarely improve service and
ridership levels. An analysis of the region's plan
revealed the following:

1. The cost implications of the rapid rail
components of the plan were ignored to
maintain the long-standing recommendations
for rail improvements contained in the
region's long-range transportation plan.

2. Special transportation services was ignored
in the region's improvement plan.

3. Community Responsive Transit may be under
funded in the improvement plan.

4. Despite federal policy objectives and local
guidelines, the region opted for an improve-
ment package designed to reflect what they
defined as the prestige of rail development
rather than the rehabilitation of its
existing services.

5. The few service improvements proposed in the
improvement plan may be placed in a vulnerable
position in view of the growing and infla-
tionary costs of rail development.

These statements imply that the policy attention

paid to localized concerns has not changed substantially

since the region's long-range planning efforts began,

despite the fact that the Ten Year Transit Development

Program was to represent a short-range investment strategy.
According to the legislative guidelines of the 1974 Urban
Mass Transportation Assistance Act, the short-range plan-
ning activity should concentrate on the less capital-
intensive and service-oriented improvement projects. Yet
the Urban Mass Transportation Administration has not
adopted any standards in evaluating the virtues of rapid

transit improvements nor discouraged regions by requiring
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some level-of-service thresholds as a funding require-
ment. In fact, some researchers feel that the agency
has a dangerously high regard for major capital invest-
ments. Andrew Hamer points out that the endorsement of
"incremental development" of mass transit corridors has
led to the development of back door rail proposals.
Incremental development of rapid transit, based on an
analysis of the projected 5-10 year transportation needs,
has encouraged the development of networks in discrete
stages capable of operating in the absence of other seg-
ments.1 The discrepencies inherent in the legislation
and UMTA's requirements illustrate .the weakness of the
federal government's attempt to target needed improvements.
The goals achievement matrix method is further
used, in this research, to help local policy planners in
identifying the latent and overt policy conflicts in
governmental funding allocation strategies. Such a use
of policy analysis is part of an emerging practice where
interventional efforts, such as lobbying and negotiation,
are used to encourage marginal policy shifts to create
more socially desirable conditions. Practitioners and
researchers of the planning profession are advocating the
use of policy analysis to provide direction in their
attempts to facilitate compromise, bargain, and accommo-
dation with competing interest groups. The analysis of
the Cleveland's transportation issues demonstrate that

policies are rarely formulated in response to a
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comprehensive review of resources. Public policy, after
all, is traditionally formulated to be responsive to the
known preferences and values of specialized interests and
the more organized, vocal, and articulate spokesmen. The
programs they support and successfully implement not only
advance their interests, but are advanced under the
assumption that all people hold (or should hold) the same
goals as they do.

The goals achievement matrix method also aids the
policy planning process because it structures the discus-
sion of resource allocation in terms of the community's
priorities. Community values are reflected through a
weighting system incorporated in the design of the method.
An added benefit of this method is its compatibility with
other plan evaluation tools. For example, the policy
analysis presented in this paper could also include an
application of the benefit-cost or cost-effectiveness

analysis of the Ten Year Transit Development Program.

Another virtue of this method is its ability to include
citizen participation in policy analysis. The design of
community oriented evaluative criteria can assist local
agencies in their policy planning efforts and satisfy
federal citizen participation requirements.

Thus the goals achievement matrix method repre-
sents one attempt to provide a framework for policy dis-
cussions on the local level. Among potential difficulties

involved in using this tool, it is conceivable that the
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goals achievement matrix method could place demands on

an agency's staff and work program since it requires
reviews the community's priorities and goals on a regular
basis. 1Ideally this should occur in the agency's capital
budget or development program planning process. But,
since capital budget (or capital improvement programming)
planning efforts are annual activities for most local
agencies, the reevaluation of community priorities could

frequently be performed with citizen groups.
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