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Preface 

This volume supplements the information contained in our report enti- 
tled Department of Transportation: Enhancing Policy and Program 
Effectiveness Through Improved Management (GAO/RCED87-3, April 13, 
1987). In issuing this supplemental volume, which contains 12 appen- 
dixes, it is our intention to make available to Department of Transporta- 
tion (nor) policy-makers and managers and to other interested parties a 
fuller explanation of our work and a more detailed exposition of and 
rationale for the actions we recommend to improve nor’s management 
effectiveness. We believe the information in this volume should be 
helpful in building on and maintaining the momentum of measures 
already underway in the Department to accomplish management 
improvements. We wish to recognize fully the valuable role played by 
nor personnel in supporting our review and in providing much of the 
information and analysis which underlie our conclusions and 
recommendations. 

The purposes of the individual appendixes in this document vary. Some 
present background information on the legislative and institutional his- 
tory of the Department to facilitate understanding of m’s present 
organization, operations, and culture; others discuss and analyze some 
of the important issues and topics that were dealt with in a necessarily 
abbreviated fashion in our report. The detailed examination of selected 
DOT safety programs and the discussion of techniques for improving the 
management of these programs (appendixes II, III, IV) should be of 
interest and value, we believe, not only to nor managers but to managers 
in other agencies confronted with the need to better measure opera- 
tional effectiveness, enhance productivity, and make optimal use of 
increasingly limited resources. Similarly, the discussion of grants man- 
agement in a changing environment (appendix V) and that dealing with 
the crucial importance of support and control systems to management 
effectiveness (appendixes VI, VII, VIII) have applicability to other agen- 
cies confronted with similar challenges and needs. 

Finally, the discussion of the importance of policy formulation and of a 
systematic framework for providing direction, coordination, and stra- 
tegic focus to agency policies, plans, and programs (appendixes IX, X, 
XI, XII) has broad applicability throughout the federal government, 
especially at a time of major change in the perception of government’s 
role and in the budgetary/fiscal environment that ultimately determines 
what government can do. 
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Appendix I 

Dol[“s &@nizational Histxxy, Cukurq and 
Current Emphasis 

The Department’s present organizational structure is largely a legacy of 
its history. LXX began operations on April 1, 1967. Before that its organi- 
zational elements were scattered among various government agencies, 
operating individually according to unique traditions and in response to 
varying pressures; each had little incentive to coordinate with othei- 
transportation agencies. While the new Department established a frame- 
work for such coordination, DOT operating administrations, organized to 
represent different modes of transportation, have maintained much of 
the independence that was theirs before the Department’s creation. 

The Making of a 
Transportation 
Department 

Historically, the Congress handled transportation planning and policy 
guidance as part of its constitutional authority to regulate interstate 
commerce. The Congress chose to vest these functions in independent 
regulatory agencies, aligned according to modes of transportation. Cer- 
tain executive agencies, likewise, administered transportation programs 
that involved financial assistance and planning. For example, the 
Department of Commerce exercised substantial leadership over a 
number of federal transportation activities prior to DOT’S creation. The 
Undersecretary of Commerce for Transportation provided policy direc- 
tion and general supervision over the Maritime Administration, the 
Bureau of Public Roads, the Saint Lawrence Seaway Development Cor- 
poration, and the Great Lakes Pilotage Administration. The Department 
of Commerce’s transportation outlays constituted approximately 85 per- 
cent of aggregate departmental spending, $572.4 million in fiscal year 
1966. Many observers noted, however, that achievement of an inte- 
grated national transportation system was difficult under these circum- 
stances, inasmuch as each agency tended to recognize and deal with only 
those problems associated with its respective mode of transportation, It 
was to correct this difficulty that President Johnson, in 1966, proposed 
the creation of DOT. Although the President’s announcement took many 
by surprise, the idea was hardly novel. Since 1874, 14 different pro- 
posals for creating a Transportation Department had surfaced in 
Congress. 

The kind of department the Congress finally agreed upon (with passage 
of the Department of Transportation Act of 1966) differed in important 
respects from the one the President had proposed. In terms of authority, 
for example, the original proposal envisioned a department with full 
authority to develop national transportation policies and programs and 
to develop standards and criteria to guide federal investment in trans- 
portation facilities and equipment, In the end, the new Department was 
given the authority to recommend national transportation policies and 
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Appendix I 
DOT’s Organdtional History, Ctitnre, and 
Current Emphasis 

programs, including recommendations regarding standards and criteria 
for investments, to the President and to the Congress for their consider- 
ation and approval. However, the Congress withheld from the agency 
and its head specific authority that would have allowed bcrr to actually 
set transportation policy. 

As in the case of its authority, the final organizational structure of the 
Department also differed from that envisioned by the President. The 
President’s proposal had provided for a department with a functional 
structure that would have allowed adjustments based on operating 
experience and changing circumstances. The proposal was vague on the 
future organizational status of the agencies that were to be transferred 
to the department and contained no guarantee that the separate modal 
identity of these agencies would be preserved. Certain Members of Con- 
gress and the transportation industry opposed this structural arrange- 
ment, primarily because they believed it failed to adequately represent 
important transportation interests. Representatives of the maritime, 
highway, and aviation industries strongly favored modal representation 
in DOI’, so as to protect changing industry needs. 

The Congress, preferring that each mode of transportation be separately 
represented in the new Department, reported legislation that provided 
the Secretary of Transportation with four presidentially-appointed and 
Senate-confirmed assistant secretaries (whose duties are assigned by the 
Secretary) as well as five operating administrations organized along 
modal lines. The operating administrations are headed by administra- 
tors, also appointed by the President and confirmed by the Senate, and 
report directly to the Secretary. A fifth assistant secretary, for adminis- 
tration, is appointed by the Secretary with the approval of the President 
and must, by law, be a career civil servant. The assistant secretaries 
provide advice and support to the Secretary, but administrations retain 
control of their respective operating programs. 

Notwithstanding the limits it imposed on Secretarial discretion, the DOT 
Act nevertheless granted the Secretary wide-ranging powers over the 
Department, its operating units, bureaus, offices, and personnel. The 
authority of the Secretary is subject only to the authority of the Presi- 
dent and certain statutory restrictions. Also, while the act specifically 
grants the administrators of the Federal Aviation Administration (FAA), 
Federal Railroad Administration (F’RA), and Federal Highway Adminis- 
tration (FHWA) “administrative finality” over safety matters in aviation, 
rail, and motor carriers/highways, respectively, the authority granted 
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Appendix I 
Durr orgdadonal l3tsrmy, coltnre, and 
CutTelnt Ehnphasis 

the administrators is actually that delegated by statute to the adminis- 
trators from the Secretary. No individual powers are granted to the 
administrators to be exercised independently of the Secretary. The Sec- 
retary also has authority in Department-wide administrative support 
services such as accounting, budget, and personnel, while enjoying effec- 
tive control over the Department’s legislative and regulatory programs 
and access to the President. 

The enabling legislation also established the National Transportation 
Safety Board (NTSB) within DCYI’, but subsequent legislation made NTSB an 

independent agency outside of WT. . 

Current Organization DOT’S current organizational structure (shown in figure 1.1) has three 
levels. First, the Office of the Secretary of Transportation (OST) provides 
policy direction and review as well as management oversight for other 
DOT operating elements. Second, the operating administrations’ head- 
quarters staff supervise and monitor the activities of their individual 
field offices and develop policy in accordance with OST directives. Third, 
modal field offices, whose organizations vary by operating adrninistra- 
tion, implement departmental policies and programs. 
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Figure 1.1: D0T’S Org8niZ8tiOll8f $tmCtUm 
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