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1. Project Overview: From Policy Exploration to Selection
Driven by declines in the excise fuel taxes that fund the maintenance and upkeep of our roads and 
bridges, state governments across the United States, including in Hawaii, are exploring the concept of a 
road usage charge (RUC) as a possible replacement funding source. The four counties that make up 
Hawaii have corresponding reasons for concern about declining county excise fuel taxes. Moreover, all 
four county Mayors have committed to converting to 100 percent renewable ground transportation by 
2045, providing motivation for consideration of RUC as a prospective funding policy for state and county 
transportation systems. This collaborative and environmentally-proactive policy mindset likely contributes 
to the facts that Hawaii is in the top 3 states for rate of electric vehicle adoption and fuel economy of all 
new cars sold in Hawaii has outpaced the national average in each of the past eight years.

The Hawaii Department of Transportation (HDOT) has been an active participant since 2014 in research 
with other state DOTs considering RUC systems to better understand and learn from their experiences. 
As shown in Figure 1, research has brought greater clarity to such items as: protecting privacy in RUC 
systems, exploring the effects of RUC and other revenue alternatives on rural residents, and developing 
communication strategies to engage customers. In 2016, HDOT undertook a feasibility study of RUC as a 
prospective source of revenue for Hawaii roads.

Figure 1: HiRUC Research

In 2018, HDOT, in partnership with agencies in each of the four counties, launched the Hawaii Road 
Usage Charge Demonstration project (HiRUC). Phase 1 of the HiRUC program used odometer readings 
taken during the Periodic Motor Vehicle Inspection (PMVI) to generate a Driving Report that explained 
how a RUC compared with the fuel taxes paid for a given vehicle. In Phase 2, HiRUC tested more high-
tech reporting of mileage data from drivers. Both phases identified potential issues to address before 
pursuing any change in policy. 
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This project was the largest RUC demonstration undertaken to date in the U.S. It has allowed testing of a 
statewide RUC not only as a potential replacement to state fuel taxes but also as a possible platform for 
collecting federal fuel taxes, county fuel taxes, and other user-based fees. This process involved 
legislators, stakeholders, and motorists to gather feedback that has informed policy recommendations on 
whether and how to implement a RUC.

HDOT has also achieved several other critical milestones in exploring the possibility of implementing a 
RUC system which include:

► Identification of potential benefits, issues, concerns, and policy choices for public officials 
► Identification of operational concepts for how RUC might work in Hawaii 
► Completion of a financial analysis of RUC vs. fuel taxation in Hawaii 
► Identification of public acceptance factors for RUC in Hawaii
When considering the adoption of a new policy like RUC, the administering agency of government will 
face many (often new) organizational requirements to stand up and operate the program, including setting 
up fee collection systems, establishing enforcement programs, contracting with vendors, integrating 
technologies into existing related programs, launching customer support, general communication, and 
hiring and training staff. This report explores the organizational options for implementing a RUC program 
and practical and operational issues for leaders, managers, and staff implementing a RUC program, 
regardless of which specific agency may be chosen to administer it, through the lens of organizational 
design and change management for the implementing agency.

The intended audiences for this paper are the leaders, managers, and impacted staff of the implementing 
agency or agencies who together will undergo the internal change processes to support a new RUC 
policy in Hawaii. Although the final decision rests with lawmakers, for illustrative purposes, this report 
assumes a partnership between HDOT and county DMVs (referred to from here on as agency or 
agencies) as the likely path forward for implementing RUC. HDOT currently administers the vehicle 
inspection program which could serve as the main mileage reporting method and the counties currently 
manage vehicle-based fee collection policies and systems.

1.1. Key Steps in the Process
As shown in Figure 2Figure 3, the organizational change journey has several phases that can occur in a 
linear manner, or in parallel, as warranted by the given situation. From the exploratory phase of HiRUC to 
implementation, stakeholder input and perspectives will be needed throughout.
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Figure 2: Phases of Organizational Change

After the HiRUC research and issuance of recommendations, the next phase of the process is the 
selection of a policy model that is the ‘best fit’ for the people of Hawaii with all the attendant 
considerations of choice criteria, customer experiences, and organizational impacts to those who will 
ultimately implement a RUC system. This is an external stakeholder engagement which is ongoing.

During this exploration phase, the role of organizational design considerations and the importance of a 
proactive change management process to support the transition is a key element to success. This paper 
explores the organizational aspects of standing up a RUC program from the point of view of internal 
organizational stakeholders and the changes that will likely occur to their work as they become involved in 
the RUC program. Research on change management consistently demonstrates that a proactive and 
formal change process, with the appropriate methodology, is a key element in the successful and 
sustainable benefit recognition in the success of a new program like RUC. Such change management 
programs provide leaders and staff alike with tangible milestones and a means to measure outcomes, 
modify implementation strategies, and continue to tailor the RUC program to the unique needs of their 
customers. 

Once the legislature acts, it will be left to administering agencies to implement the new policy. This report 
does not address political or stakeholder dynamics related to the choice of whether to enact RUC, which 
agency to direct to implement it, or how to fund the change process. What this report offers is a high-level 
view of the organizational change steps to undertake to maximize the likelihood of success once a law is 
enacted, from the internal perspectives of the impacted agencies. 

1.2. Document Organization 
The document begins with presentation and assessment of the organizational options for Hawaii. The 
current organization for collection of gas tax is described and then the pros and cons of each option for 
collecting RUC revenue are also presented.

As the internal change management progression is a multiple-step process, with many different facets, 
the remainder of the text has been organized to take the reader through each phase in the process that 
would need to occur organizationally to have a successful RUC implementation process once the 
authorizing and supporting agencies are determined. The content of this document draws from several 
key texts which include:

Tailored Policy Research 

Policy Exploration and Dialogue within the Community 

Assessment of Organizational Readiness 

Legislative Action 

Policy 
Implementation
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► Considerations for County-Level Road Usage Charge Implementation in Hawaii

► Policy Considerations for Efficient Administration of a Road Usage Charge Program

► Communicating the Economic and Quality of Life Benefits of Transportation Investment: New 
Approaches for State Departments of Transportation March 2020 as part of the NCHRP Project 23-
01, National Cooperative Highway Research Program.

► Research on the RUC programs for New Zealand, Oregon, and Utah.
As part of a phased rollout, it is important to consider the design and structure of the impacted agencies 
with respect to their ability to create an effective working environment that robust communication 
channels and workflows which enables the employees to achieve this new organizational mission. As the 
focus and strategic goals of the agencies may be changed with a RUC program over time, the workflows, 
procedures, reporting structures, and systems often need to be realigned to fit the current business needs 
while successfully supporting employees in their efforts rather than creating barriers to efficiency, 
customer service, or even worse cause employee frustration and decreased morale.

While the focus of this paper is on the impacts to staff as arguably the most critical asset of any 
organization, a robust change management plan must also address the systems and processes these 
employees use to do their critical work as that to may need upgrades or changes to effectively support a 
RUC policy. This should also include a review of the impacted workflow and supporting technology to 
ensure adequate capacity exists to support any new work. The text that follows sets out a proven 
methodology for assessing the readiness of and preparing agencies in Hawaii for the tasks they may 
eventually take on. 
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2. Assessment of Organizational Options
HDOT has been an active participant in research with other state DOTs considering RUC systems since 
2014. As detailed in the sections above a great deal of work has gone into understanding how RUC could 
be successfully applied in Hawaii. However, as with all such explorations it is a process of evolution as 
knowledge grows and opinions change throughout the journey. The HiRUC project team identified 
administrative and organizational issues, piloted feasible implementation options, and formulated next 
steps and options for Hawaii based on lessons from the pilot tests, iteratively narrowed to the most 
promising options. 

A number of reports provide documentation of this journey, some of which will need further work to be 
complete as the RUC policy moves forward. These reports include: 

► Hawaii DOT Feasibility Study for Implementing a Statewide Mileage-Based User Fee Final Report – 
April 2016 

► Compliance and Enforcement of a Road Usage Charge in Hawaii
► HiRUC Policy Considerations for an Efficient Administration of RUC Program  
► HiRUC Cost of Collection Briefing Book
► HiRUC Final Recommendations (as presented to the HiRUC Advisory Group)
► Senate Bill 3313
In addition to these, widespread community outreach and stakeholder engagement was conducted to 
surface concerns and issues about the possibility of switching from a fuel tax to a RUC. This was followed 
by distribution of customized mailers and surveys to over 360,000 households in Hawaii, demonstrating 
how RUC could work using the existing vehicle inspection program and vehicle registry systems. Through 
this outreach, support grew as did the level of comfort Hawaii residents and organizations had with a 
potential RUC. 

This section summarizes the organizational assessment interviews on accounting and enforcement that 
were conducted in November 2019, before defined legislation had been brought forward and before 
recommendations for an implementing agency had been proposed. The interviews explored the current 
processes and level of effort required to collect the gas tax and potential, high-level impact on 
organizations should a RUC be implemented. This understanding shaped the final recommendations that 
were presented to the Advisory Group and that appear in the HiRUC Final Report. However, decisions on 
administrator and implementing agency remain for the legislature to make. 

At this junction, as the details of a new RUC program are being determined, HDOT can now start to flesh 
out some of the elements from these initial pieces of work. In SB3313, introduced in 2022, one 
recommended option for implementation stands out which is that the County DMVs share the role of 
administering a RUC program with HDOT. They are a natural choice for collecting RUC given that they 
have the existing fee collection systems for every registered vehicle in the state and existing data 
exchange processes with the state, which maintains mileage data for all vehicles.

In the case of this option, while changes will need to be implemented, overall, the county DMVs are well 
positioned to take on a new role without significant changes. So, if there is agreement among 
stakeholders on proceeding with this solution, the next step in the process would be to complete an 
organizational assessment of capacity followed by the creation of a tailored change management plan. 
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Table 1 below summarizes key changes that the DMVs and HDOT would need to make to roll out a RUC 
program. DoTax would likely have no role and, therefore, no activity.

Table 1: Key Organizational Changes for a RUC Program in Hawaii

AFFECTED 
AGENCY 

MILEAGE DATA COLLECTION REVENUE COLLECTION ENFORCEMENT 

Counties 
including 
Honolulu DIT and 
four DMVs 

DIT:
 Revise system to 

accommodate new fee for 
state RUC (and possibly 
county RUC)

 Integrate with HDOT systems 
to receive mileage and/or RUC 
data

DMVs:
• Collect RUC from drivers, 

likely as part of the same 
transaction for collecting 
other state and county vehicle 
registration fees and weight 
taxes

• Transmit RUC revenue 
collected to state

• Ensure accurate accounting 
of charges collected and 
transmitted

No change: non-
payment of RUC would 
result in inability to 
complete vehicle 
registration as with other 
vehicle fees

HDOT • Create position to oversee mileage 
data collection, improve data 
quality, and ensure accuracy and 
system integrity

• Disseminate public information, 
including through network of 
inspectors

• Potentially require quality 
assurance of odometer mileage 
data by inspectors and PMVI 
contractor to improve quality and 
accuracy

• Build a RUC calculation function 
between PMVI and DIT that 
calculates state (and county) RUC 
owed by any given vehicle based 
on PMVI odometer mileage 
reported, county of registration or 
inspection, and other business 
rules

• Monitor PMVI data
• Create new tools to ensure data 

transmitted to DIT are accurate 
and timely, including integration 
and ongoing maintenance

• Receive and reconcile funds from 
counties

• Review applicable 
state laws, 
administrative rules, 
policies and 
procedures.

• Modify or enact new 
enforcement tools as 
appropriate, including 
monitoring, data 
analytics, and audit.

Given the number of changes, sufficient time must be afforded the DMVs and HDOT to collaborate in 
deploying the necessary organizational and system elements prior to launch of RUC collections. 
Experience from other states suggests that a minimum of 18 months is necessary, and as much as two 
years, for preparing agency staff and systems for launch. Given the existence of many of the necessary 
pieces already in Hawaii, a more aggressive timeline of 12 months is likely feasible, with the time devoted 
to finalizing agreements among the participating agencies about interaction design, data flows, business 
rules, and cost sharing. HDOT could also begin to implement enhancements to the odometer data 
collection component of the PMVI program for increased accuracy and quality.



Vol. 2 // What We Learned About Implementation (Administration) // RUC Organizational Assessment 7

2.1. HiRUC Organizational Options and Revenue Collection
In November of 2019, the HiRUC project team conducted interviews with DoTax, the HDOT Periodic 
Vehicle Inspection Program, and HDOT Budget and Finance to understand, at a high level, their views of 
the capacity of various agencies to undertake the implementation role of a RUC program. This 
assessment primarily focused on the existing workflow processes and a projection of the likely impact of 
extra work RUC would create for these systems. Specifically, the HiRUC team conducted these 
interviews to understand from the interviewees’ points of view the following questions:

Organizational Design: Hypothetically, if RUC legislation were enacted, how will the revenue collection 
process work?

Enforcement: How will enforcement work?

Accounting: How will RUC accounting be done?

The work plan consisted of the following steps:

a. Research current accounting for other state and county taxes and fees in Hawaii

b. Identify existing capabilities and determine if any existing accounting processes would work

c. If not, develop alternate or hybrid accounting processes and provide pros/cons of alternatives 

The outcome of these interviews was then used to generate options for a RUC program. This section 
discusses four potential collection options for payment of RUC: 1) DoTax, 2) the County DMVs; 3) vehicle 
inspectors, or 4) HDOT.   

Some assumptions were necessary at the time of this research. These were:

1. Mileage data collection would primarily be PMVI-based as it not only lowest cost, but also proved 
by far the most popular in the HiRUC Demonstration, even among participants in the Technology 
Test Drive portion of the HiRUC Demonstration. This would cover at least 90% of vehicles in 
Hawaii. Edge cases, such as additional collection or timing problems for vehicles that are bought 
or sold in the middle of the year would be addressed through more detailed business rules or by 
offering additional options to supplement the PMVI process.

2. Payments made to the agency would be made annually. Quarterly or semi-annual payments 
would likely require a third party to administer. 

3. The focus of this research is on light-duty vehicles. Heavy vehicles are excluded. 

4. As noted in Compliance and Enforcement of a Road Usage Charge in Hawaii, the issue of 
whether the RUC is a tax or fee affects enforcement options for each of these scenarios. For each 
example, the RUC is considered either a tax or fee. For instance, for DoTax, it is considered a tax 
and for the County DMVs, it is considered a fee.

5. The decision of whether RUC would be prepaid for the upcoming year using prior year estimates 
(pre-payment) or paid on actual mileage driven (post-payment) will need to be made. Pre-
payment would likely involve some reconciliation at the end of the year that would involve a credit 
or refund in the case of overpayment and an additional payment in the case of underpayment, 
both applied to the next year’s pre-payment. Post-payment would have a year-end reconciliation, 
but there may be a year delay in HDOT receiving funds. 
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2.1.1. Current Fuel Tax Accounting
State fuel taxes are collected by the Hawaii Department of Taxation (DoTax) under the authority of Hawaii 
Revised Statute (HRS) chapter 243. That chapter provides that the assessment is a license tax on the 
distributor for each gallon of liquid fuel refined, manufactured, produced, or compounded by the distributor 
and sold or used by the distributor in the state or imported by the distributor, or acquired by the distributor 
from persons who are not licensed distributors, and sold or used by the distributor in the state. 

There are fewer than 30 entities who pay the license tax.  License taxes are paid monthly, electronically. 
Payments must be made before the 20th of each calendar month. 

After collection, DoTax determines the amounts to be automatically allocated to the appropriate county or 
entity. The allocations are reported to the Department of Accounting and General Services (DAGS), 
which transfers the funds to the county or state recipients identified by law via journal voucher.  The 
journal voucher is the method of transferring funds between departments within the state. The journal 
voucher records the funds to be transferred, then the accounts are entered into FAMIS, the state’s 
financial management information system. A function of DAGS is to coordinate the processing of financial 
transactions into FAMIS and the Capital Projects System.

HDOT receives its share of funds from DAGS through journal voucher monthly, usually during the third 
week of the month following payment. The funds designated for HDOT go to the state highway fund, the 
airport revenue special fund and the boating special fund. Other recipients are the highway funds of the 
counties, the environmental response revolving fund, the energy security special fund, the energy 
systems development special fund, and the agricultural development and food security special fund.

2.1.2. Option 1: DoTax
Option 1 would be to have DoTax collect the RUC tax directly from vehicle owners in the same way that it 
collects the fuel tax or other taxes such as income tax or the General Excise Tax (GET). DoTax already 
collects fuel taxes regularly from about 30 distributors and can accept direct payments. To change 
collection from 30 distributors to approximately one million vehicle owners would require additional 
resources for DoTax, but much of the infrastructure is in place. DoTax has an online portal, Hawaii Tax 
Online, for individuals to make payments directly. Through its online portal DoTax collects 14 types of 
taxes. These taxes, such as General Excise Tax and personal income taxes, are collected directly from 
individuals and businesses, although many residents do not currently use the portal. Rather than paying 
on a monthly basis, vehicle owners would need to pay on an annual basis using either past year mileage 
or future year estimates. DoTax would then distribute the money to HDOT via journal voucher through 
DAGS in the same way that it distributes the current fuel tax. 

Pros
► Existing System – DoTax has an online collection system in place. 
► Familiarity – Many residents regularly go to DoTax to pay income tax, GET, etc.
► Efficiency – DoTax is an efficient mechanism for the disbursement of funds.
► Enforcement – If the RUC is treated as a tax then DoTax has substantial enforcement authority that 

would facilitate compliance with payments.  
Cons
► Capacity – DoTax may not have the organizational or other resources to shift from collecting from 

approximately 30 fuel taxpayers to hundreds of thousands of vehicle owners.  
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► Timing/Cash flow – Currently the fuel taxes are paid monthly. If the RUC is paid annually by vehicle 
owners, there may be issues getting cash to HDOT in a timely manner. This can be mitigated, for 
example through a gradual transition approach and/or by requiring flat fees in the initial year of a RUC 
program. 

2.1.3. Option 2: County DMVs
Option 2 would be to have the four counties (Hawaii County, Honolulu County, Kauai County, and Maui 
County) collect the RUC with motor vehicle fees and taxes annually. Currently the counties collect annual 
registration payments via check, kiosk, or online portals. The counties would then pass on the RUC 
collected to HDOT via journal voucher in exchange for an administrative fee for administration and 
collection of the RUC. This fee is typically withheld from the payment and retained by the counties. 

The counties already collect the following motor vehicle fees and taxes for the state, including:

► Registration fees
► Weight taxes
► Fees for commercial driver licenses
► Fees for state identification cards
► Fees for the verification of legal presence
The counties are supposed to submit collection reports with a check to the HDOT Highways fiscal office 
every month.1 However, there are sometimes significant lags in payment.2 A treasury deposit receipt 
documents check deposits, and the proceeds are deposited in the Highway Special Fund and disbursed 
as approved by the Fiscal Management Office.3 

The counties have less authority to enforce the non-payment of state and county taxes and fees. The 
counties’ limited enforcement power rests primarily in HRS §291D-10, which allows the counties to place 
holds on driver licenses and motor vehicle registrations. However, that authority is limited to traffic 
infractions, and arguably not applicable to non-payment of taxes and fees relating to motor vehicles. 
Counties rely instead on simply not registering vehicles who fail to pay the required taxes and fees.

Since there may be additional cost of collection by the counties on behalf of the state, under HRS section 
249-33(e), “[t]he counties shall be reimbursed the incremental costs incurred in the collection and 
administration of taxes and fees imposed under section 249-31 and 249-33." Generally, this additional 
cost is the incremental cost that the counties take on to administer the RUC, and this amount would need 
to be determined by HDOT, depending on the implementation approach taken.

Pros
► Existing System – Current system in place to collect motor vehicle fees and taxes from users. There 

have also been kiosks implemented in grocery stores where residents can pay for their vehicle fees 
and receive their registration sticker all in one place making the process more convenient. 

1 HDOT Fiscal email.
2 Meeting with the Periodic Motor Vehicle Inspection team on 1/22/2020.  Information from this meeting is identified as PMVI in 
this paper.
3 HDOT Fiscal email.
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► Familiarity – Residents already pay the DMV for vehicle registration fees and taxes. When a user 
pays existing vehicle fees, this is a logical time for an additional vehicle-related charge.

Cons
► Timing/Cash flow – As noted above there are often significant delays in payments made by the 

Counties to HDOT. If the RUC is paid annually by vehicle owners at different times throughout the 
year, there may be issues getting cash to HDOT in a timely manner. This can be mitigated, for 
example through a gradual transition approach and/or by requiring flat fees in the initial year of a RUC 
program.

► Enforcement – The counties currently have no real mechanism of enforcement if payments on 
vehicle registrations are not made other than refusing to provide registration, leaving enforcement to 
police in the form of traffic citations. 

► Administration fee – There is an additional cost for having the counties collect the RUC.

2.1.4. Option 3: Safety Check Inspectors
Option 3 would call for payment at the time of the vehicle safety inspection. As the mileage is already 
recorded every year, there would be timely and accurate data. This could be a payment for the actual 
miles driven or a way to pre-pay next year’s estimated mileage. 

An overview of the safety check fee collection system is as follows:  The vehicle inspection stations 
collect $25 for each safety check.  About $1.35 to $1.60 goes to the HDOT vendor for the safety check 
system and $1.70 is sent to HDOT. The vehicle inspection station keeps the rest. The state’s share is 
sent to the PMVI contractor, which then forwards the state share to HDOT. There is not much of a lag 
with remittances from the contractor. 

Currently the safety check stations use an iPad to take pictures of the odometer and the insurance card 
for proof of insurance.  The State began using iPads in November 2013. There is the potential to make 
individuals pay the RUC directly through the iPad to eliminate some concerns over safety check owners 
collecting the RUC in cash or other forms of payment. 

The inspection system and records for larger commercial vehicles are still on paper.  There was a prior 
attempt to pass legislation (SB 1276/77) that would need to be revived to change to an electronic system.
If the payments and records were to be made electronically, there is the potential that the RUC charge 
could be remitted directly to HDOT via the inspection system contractor, similar to the inspection fee. This 
option may be implemented by creating an additional administration fee for the inspection stations that 
collect the funds and increasing the fee collected by the contractor. If payments are made in cash or 
through the safety inspection station, there is additional risk by asking the stations to collect the money 
including delayed payments or fraud. Both methods of collection would need further consideration.  

Pros
► Familiarity – Since the RUC is based on vehicle miles, the safety check/inspection is a good time to 

determine assessments based on miles traveled.
► Timing/Cash flow – If payments are made as people get their safety check there may be greater 

cash flow throughout the year. 
Cons
► Enforcement – If individuals choose not to pay the RUC, then they would not receive a safety check. 

However, a different agency may still need to monitor and enforce non-payment.



Vol. 2 // What We Learned About Implementation (Administration) // RUC Organizational Assessment 11

► Control – There would be less internal control and monitoring in place as there are hundreds of 
safety check stations.

► Fraud – There is currently some fraud risk from some inspection stations who abandon their 
businesses, take their equipment elsewhere and continue to perform safety checks as a new entity. 
The amounts collected by inspection stations is currently small, but with larger RUC payments 
(projected at an average of less than $100 for state RUC), there may be greater opportunity for fraud. 
If the funds to be collected by inspection stations are large, bonding might be needed, which would 
increase costs for the stations. HDOT would have to institute better oversight and enforcement to 
address the potential for fraud.

► Station pushback – The stations might have negative reactions since most of the money they collect 
will not be theirs. 

► Missing assessments – For new vehicles, safety checks are only required after 2 years, so there 
would be no visit to an inspection station during that period.  

2.1.5. Option 4: HDOT
Option 4 would be to make RUC payments directly to HDOT. While this option is efficient as there is no 
intermediary party, HDOT is not currently set up to receive payments or electronic payments. This option 
may also involve HDOT/HDOT Highways acquiring the capacity to bill and collect if the RUC is 
characterized as a fee.

Pros
► Control – Self-administration creates better conditions for internal controls and monitoring.
Cons
► Capacity – HDOT is not set up to collect direct payments.
► Systems – HDOT Highways currently has no collection capacity, and if there is a prepayment 

process with reconciliation later, HDOT would look at an outside vendor or agency to administer it.
► Enforcement –If the RUC is considered a fee and collected by HDOT, HDOT does not have statutory 

enforcement authority adequate to ensure payments. 

2.2. Decision Framework
A key decision for moving forward with RUC is to establish the authorized agency to implement the 
program. This decision should be made in a way that balances and optimizes multiple objectives for the 
sound, cost-effective management of the program. These can be boiled down to just three key objectives 
that, taken together, offer comprehensive guidance for decision-making:

► Cost-efficient administration. The less costly to administer, the more funds available for investing in 
transportation infrastructure, which is the fundamental purpose of RUC. Minimizing administrative 
costs should be a central factor in deciding which agency or agencies to undertake the administration 
and collection of a RUC.

► Maximizing collections. Minimizing cost by itself is insufficient as an objective for a RUC program. The 
agency collecting RUC must also maximize collections. Said differently, fraud and evasion must be 
minimized. For each dollar of RUC that is owed, the agency should strive to collect as much of that 
dollar as possible while managing the cost of doing so. Taken together, cost-efficient administration 
and maximizing collections result in the greatest amount of net revenue from the program.
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► Positive user experience. The revenue objectives of the RUC program should not over-ride the 
importance of a positive user experience. Over the long term, a positive user experience helps to 
maintain high collection rates and minimal costs, while building trust in the RUC program. This 
virtuous cycle even extends to the possibility of building further trust in HDOT as the stewards of 
funds collected.

Based on the experience of the HiRUC project, including the two phases of demonstration, review of 
existing roles and responsibilities, and assessment of organizational alternatives against future 
requirements, the HiRUC project team has concluded that the highest likelihood for success against 
these three objectives can be achieved with a combination of county DMVs and HDOT as the agencies 
charged with collecting RUC. DoTax, because it would be starting from scratch, would be stretched in its 
ability to stand up and deliver a RUC program; DoTax would represent a high-cost endeavor with little 
customer familiarity, given many Hawaii vehicle owners do not interact with Hawaii Tax Online. PMVI 
inspectors, while they may offer a positive user experience, due to their dispersed and dynamic nature, 
put revenue at risk, undermining the goal to maximize collections.

By contrast, DMVs bring existing systems and customer relationships that can be leveraged at the lowest 
possible cost, and HDOT brings the PMVI system, which allows for maximizing collections based on 
comprehensive fleet coverage as a prerequisite for registration and legal vehicle operations on the public 
roads of the state. Together, HDOT and the DMVs bring strong customer familiarity that forms the 
foundation of a positive user experience. As presented at the outset of this section, HDOT and the DMVs 
alike have several functions to build to improve upon their existing capabilities in order to deliver a RUC 
program with high net revenue collections and a positive user experience. However, these changes are 
relatively modest in scope and fit well with the existing role, function, and culture of each respective 
agency.

Ultimately, the decision of which agency or agencies will collect RUC rests with the Legislature. As a 
vehicle-related fee, DMV administration may appear as a default option. However, HDOT’s role as a 
partner with DMVs should be emphasized. HDOT is the provider not only of mileage data, but also of 
significant subject matter institutional knowledge. HDOT is also incentivized more than any other agency 
to ensure maximum collections at minimal costs, with a positive user experience. HDOT’s contributions to 
program strategy, customer interaction design, and public communication can ensure a higher likelihood 
of deployment success.

2.3. Next Steps
Typically, organizational capacity assessments are designed to measure the overall capacity of a whole 
organization. Capability is viewed from five key areas: governance, organizational management, program 
management, human resources management, and financial management. Consequently, it takes a 
broader view of workflows and processes, staff “skill and will” to do new work, the fiscal impact of these 
new work on the agency and the capability of management to integrate these new demands into the 
fabric of the agency. 

Once the implementing agency has been finalized from the options provided, a more robust analysis is 
recommended to ensure that the governmental agency(s) are in fact ready and able to take on this new 
role with the right support systems, staffing and technology in place to ensure success.

The change management process helps the organization to be proactive about their change planning by 
anticipating difficulties and obstacles and practicing preventative interventions. Classically it follows an 
organizational assessment although it can run in parallel at times. The text that follows in this report sets 
out the details of how to undertake organizational change management plan, however it is not tailored to 
a specific agency as that decision has not yet been made in the RUC journey. 
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As a next step, the elements of the change management process set out in the body of this report would 
need to be tailored to the implementing organization such as the individual DMVs.  This would include the 
identification of impacted work groups, key change leaders and milestones in the change process as well 
as adaptation of any existing workflow to incorporate the RUC program needs into the current work plans.
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3. Organizational Change Management 
Research over the past few decades has found that implementation of change within many organizations 
has rather dismal results, with failure rates of new incentives being reported as high as 70% to 80%. 
However, some organizations, such as IBM, have had notable success when implementing change 
through the application of change management techniques throughout the rollout of a new program or 
adoption of a new policy. 

Examination of both successes and failures suggest that certain elements of execution notably improve 
the success rate of programs that represent significant organizational change. These elements include:

► Proactive Planning – Deliberative mapping of all the individual change elements to the affected 
organizational units is key to understanding the interconnections and thus effectively predicting 
impacts across the agency.

► Adequate Resourcing – Proper investment and staffing of change management activities must be 
made and aligned throughout the entire project life cycle, not just during implementation.

► Thoughtful Execution – Applying the appropriate change management methods to the actual change 
activities reflecting culture, capacity, and capability in the impacted functional areas. It cannot be a 
one-size-fits-all change methodology.

It will be critical that the leadership of the implementing agencies is in support of a RUC policy and has 
made the collective decision to proactively drive the rollout of such a program. Without leadership’s 
support and buy-in such a program may fail if it meets internal senior resistance, hence time should be 
taken to assess the organizational readiness and capacity of whichever governmental entity accepts this 
task. Such efforts should build on any efforts made to build understanding and support of RUC during the 
earlier research and policy exploration phases prior to enactment, if any. If no such efforts have been 
made, similar efforts at dialogue as those undertaken during stakeholder and community outreach impact 
phases of HiRUC should be undertaken with impacted implementing agencies.

To be successful, change in organizations must be well defined and understood by impacted staff. This 
clarity supports effective engagement with all the internal stakeholders as it gives a shared foundation on 
which the differing perspectives of staff can be expressed and a shared commitment to the change can 
be made. For example, although it may seem clear to agency management how the RUC program will 
create value for the people of the State of Hawaii, that value is likely to be less well understood by some 
of the impacted staff such as the front-line customer service representatives or IT staff who are dealing 
with new systems, procedures, customer questions, or managerial requests, which would be a substantial 
effort to them and no doubt highly impactful to their other obligations. Thus, a clear and motivationally 
charged message for change is needed to highlight the urgency and importance of this new work. 

To begin to build that mutual understanding, management and leadership staff need to be able to answer 
the following questions for the various organizational stakeholder perspectives:

► Why is the change needed - what are the drivers?
► What change(s) do we tactically need to make? 
► How will the change(s) affect us and our levels of service – both positively and negatively?
► When do we need to change? 



Vol. 2 // What We Learned About Implementation (Administration) // RUC Organizational Assessment 15

► Who will lead and facilitate the change?
► How will we make the change(s) a success? How will we measure and celebrate those successes 
► How do we stay sufficiently flexible to adapt to user and driver needs as they arise? 
To be able to answer these questions and recognize the anticipated benefits of the RUC program, 
leadership staff need to have a sound employee change management plan, the foundational elements of 
which are: 

1. Communication plan 

2. Resistance management plan

3. Education and learning support plan

4. Business continuity and contingency plan
Changes to workflows, technology and supporting business processes will likely also be necessary. The 
identification of these changes and the recommendations for changes should be detailed in concert with 
these staff change management plans to ensure that the three organizational themes of people, 
processes, and systems are all interwoven into the change management actions. 

While this document is by no means a comprehensive change management plan, it does provide senior 
staff of the implementing agencies with a focused approach to advance organizational change 
management techniques with respect to implementation of RUC program. Prior to addressing the 
specifics of a strategic change management plan, an overview of the role of culture and the change 
management roles common in organizational change is essential to set the context for the application of 
these techniques. The next section presents an overview of organizational change specific to the public 
sector including:

► Organizational Culture and Change
► Key Roles in Organizational Change

3.1. Organizational Change Management in the Public Sector
Change at government agencies always occurs in a regulated environment superimposed on the day-to-
day mission of providing public services as well as collecting revenue and managing key information. 
Failure to manage risk could have very negative consequences. Change management must therefore be 
woven into both the roll-out of new initiatives like RUC as a risk mitigation measure and for creation of 
sustainable practices that will support and encourage continuous improvement as programs mature. A 
prime example of this is the multiple restructurings since inception of the RUC system in New Zealand, 
with each restructuring further better aligning and streamlining the functions with the agencies best suited 
to perform them and this improving the system and reducing the cost of administration. This holistic 
approach helps to minimize the risk exposure to the organization and its customers that are inherent in 
the important work of government agencies. 

3.2. Organizational Culture and Change 
Change always occurs within the culture of the organization which means that the history of change at the 
agency ultimately chosen to implement RUC, with its organizational values and norms, will impact the 
success of a new program. This is discussed further in the section on business continuity.

The impact of these changes should also be considered with respect to the organizational work groups 
and the work cultures in which they will occur. Public agencies often cite the challenges of 
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organizational silos on workflows and communication. The implementing agency for RUC is likely to have 
a variety of units with unique working cultures such as such as finance units, customer service units, and 
leadership teams, for example. 

The nuances of these functional groups and their unique norms of behavior will be wide-ranging based on 
their functional role, experiences within the organization, and experience with change. This in turn will 
impact the way in which a new RUC policy is both perceived and ultimately adopted within the 
implementing agencies in Hawaii. For example, staff may be required to undertake further training in 
association with learning a new task or function. The degree to which they actively seek out this type of 
opportunity will in part be dependent on how their work culture regards such opportunities for skill 
expansion and the degree of support they feel from their managers or other team members. By 
understanding this functional group context, managers will be better equipped to communicate the value 
proposition to staff members in a framing that is supportive and encouraged engagement. 

3.3. Key Roles in Organizational Change
There are several key roles in any organizational change process: that of the idea generator (in this case 
the RUC policy creator which is the legislature), the change sponsor (typically the leadership team of the 
implementing agency), the change agents (managers tasked with the implementation of the various new 
RUC functions), and finally the change audience which can be as broad as the whole enterprise as RUC 
implementation become a new service line for the implementing agencies.

In the State of Hawaii this is particularity complex as there are 4 different possible county agencies and 
HDOT involved at various stages of the implementation process. It is recommended as the RUC policy 
moves through the phases of adopting that a centralized committee be formed to help create consistency 
and to the degree practical commonality across the responsible organizations given their geographic 
separation and respective cultures. Other affected agencies may also be involved as well as key vendors 
or business partners.

Putting aside the legislature, the three key roles once policy is enacted are defined as: 

► Change Sponsor - These are the individuals or groups with the power to implement a new RUC policy 
once enacted by the Legislature, with support from such external stakeholders as community 
members, localized political bodies, and transportation system customers. Sponsors include the 
executive leadership teams of the implementing agency or agencies.

► Change Agents - These are the individuals or groups responsible for seeing that a previously 
determined change occurs. In the case of a RUC policy implementation this will be the management 
staff of the implementing agency or agencies. 

► Change Audience - These are the individuals or groups who are asked to change something 
(knowledge, skill, or technology) because of the execution of a new RUC policy. In this case this 
would primarily include agency staff, including any unionized personnel who may be included in 
addressing role changes as appropriate.

Research findings strongly suggest that employees (the change audience) want to hear about new 
changes and programs that impact them from two people: the most senior person involved in the change 
(such as the change sponsor) and their line manager (a change agent). The senior employee is best 
suited for communicating the business message around a given change whereas the line manager is 
better suited for dialogues regarding the personal impact of a change on the employee’s daily experience. 
Change audience members often validate information with the change agent as a trusted advisor. Thus, 
the role of sponsor(s), managers and change agents are all important in supporting the RUC policy rollout 
process.
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There is a classic bell-shaped curve of adoption behaviors that occurs when a new program is rolled-out 
in a non-homogeneous population such as an agency or governmental body where there are a wide 
range of employees and change is required. As this curve shows, the key is to identify those opinion 
leaders who are also early adopters as change agents. Actions such as providing additional training or 
highlighting managerial support of these individuals will help them role model desired behaviors to their 
peers. Additionally, as functional groups such as IT or customer service have a long-standing work history 
together, when key opinion leaders take an action, it is much more likely their peers will follow them thus 
shortening the adoption timeline shown in Figure 3. 

It should be noted that the broader the change program (external and internal stakeholders), the longer 
the adopting timeline. This classic curve is used primarily to display internal organizational adoption rates 
and as such should not be interpreted as the timeline from RUC policy development to implementation, 
which will be a longer process. 

Figure 3: Roles in Organizational Change
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4. Resistance Management Plan
Resistance to change is normal and should be expected by both agency staff and customers alike, no 
matter the level or impact of change. The reason employees often resist is because they view the world 
through a psychological contract which means there is a perception between the two parties on what their 
mutual obligations are towards each other. In other words, there is an unspoken and informal agreement 
between the two parties of what each provides to the other. When this contract is broken or changed, 
time needs to be allowed for a re-establishment of the terms of the psychological contract.

There are generally three type of resistance that occur within organizations: 

1. Audible discontent 

2. Disengagement

3. Direct discontentment 

With staff openly sharing concerns or complaints about the change and its impacts, it is best to address 
this early but in a one-on-one fashion to allow people the opportunity to be heard and their feedback 
taken into consideration by organizational leaders. Then, the focus can shift to working with them to find 
possible solutions at the individual level as there isn’t always a one-size-fits-all solution for employees, 
since they engage with the change process at different rates and in different ways. 

Disengagement is the most seen type of resistance with programs such as the one being considered with 
a RUC program. It is easy to miss this in the early stages of a project as people are simply quiet, yet their 
silence is felt by their peers. It is best to first understand the reason for disengagement – is it lack of 
understanding in the value of the change, lack of time, or some other reason? With understanding of the 
reason, it is then possible to start testing new solutions and ways of working to address these concerns. 

Finally, with direct discontentment, people are actively or sometimes passively trying to interrupt the 
systems and processes that bring the impacts into their purview. When this occurs, it is best to directly 
identify the individuals and make them accountable for aspects of the change to gain their buy-in through 
open accountability. 
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5. Communication and Engagement
engage with all the impacted organizational stakeholders. Different levels and frequencies of 
communication and engagement are needed based on where people are on the adoption bell-curve 
discussed previously. This calls for a mix of approaches along the way to ensure that the right level of 
transparent communication happens with the right employees at the right time. 

When considering these existing methods of organizational communication, it is useful to understand the 
associated pros and cons of each. It is noteworthy that face-to-face communication is typically the 
preferred method of communication but considering the pandemic and the advance in remote 
communication technologies, other options may be useful tools to achieve a similar goal.

Email: Best used for coordinating work and sending well-defined information for decision making. Email is 
also effective in reducing the bias we hold about others as it is color, age, and gender blind.

Problems with Email:
► Poor medium for communication of emotions as it lacks visual context. Punctuation and word choice 

can help a bit with enhancing the emotional tone.
► Less polite and respectful when people are emotional–the good news is this problem decreases once 

a team matures and norms are understood but can be tricky in the beginning. 
► Poor for ambiguous, complex, or novel information. When the situation is complex it is best to talk first 

or meet if possible before using email to give the context otherwise communication costs can triple in 
time investment.

► Email overload results in many readers do not get through all their emails, much less take it all in. 
Rule of thumb: if it matters a lot, call! 

Face-to-Face: As humans, we prefer this form of communication as it provides us with the one thing the 
others cannot: non-verbal communication, which is universal and stimulates the release of chemicals into 
our brains enabling us to listen and lock-in with others more quickly. 

Problems with Face-to Face:
► It can be costly, fiscally and emotionally, to us.
► Consequently, the use of face-to-face communication should be used as a highly valued resource 

only when the stakes are high, and issues are complex but certain outcomes must occur.
► Others can do it for you as your representative but the key to train them on the tone, expressions, and 

emotional signals you want to send to get the outcome you desire from your message.
Social Media: Texting, Tweeting, Facebook. All of these are used in various ways across generations. 
What they share is the ability to amplify emotional contagion in the workplace. Emotional contagion is the 
automatic human process of ’catching’ or sharing others’ emotions and non-verbal behaviors. “Seeing” a 
feeling often makes us mimic and synchronize our behaviors with the other person which enhances 
engagement.

► Mimicry provides feedback and empathy to sender. A good example of this is the use of emoticons 
and words in texting to share the emotion back and forth.

► Emotional sharing deepens bonds between people, teams and groups which aligns them faster as 
‘sameness’ is shown through sharing
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► Also provides evidence of similarity between leaders and teams.

Problems with Social Media:
 Social media can be very powerful if face-to-face isn't possible but use with caution as much of the 

research on this is new and untested.

Table 2 provides insights into the means of communication Americans prefer based on activity type. 

Table 2: Communication by the Numbers

ESTIMATED PERCENTAGE OF EMPLOYED AMERICANS WHO FIND THIS MOST EFFECTIVE CHANNEL BY 
MESSAGE CONTENT (SAMPLE OF 687 PEOPLE)

ARRANGE A 
MEETING

EDIT OR 
REVIEW DOC

ASK QUESTIONS 
ABOUT WORK 
ISSUES

BRING UP A 
PROBLEM TO A 
MANAGER

DEAL WITH A 
SENSITIVE ISSUE

IM/Text 
message 5 % 3% 8 % 4 % 0%

By phone 15 % 7 % 32% 8% 6%

By e-mail 60 % 60 % 15 % 8 % 4 %

In person 20 % 30 % 65% 80% 90%

5.1. Communicating Change and Communications Channels
When communicating about change, two primary types of communication approaches are used, one-way 
and two-way. One-way communication (as the name suggests) is focused on how to get the message 
sent out. It is most useful in large group communication and works well when the goal is simply to inform 
and share information. 

Two-way communication allows for engagement, feedback, and is interactive, enabling employees to gain 
motivation as their voices are heard and their ideas are implemented. They become part of the change for 
the better. 

It should be noted that employees have different preferences for the way they process information and 
the speed at which they internalize messages. Therefore, there are times when the same message needs 
to be conveyed using a variety of styles and formats. Table 3 sets forward these two approaches in 
distinct communication pathways. 



Vol. 2 // What We Learned About Implementation (Administration) // RUC Organizational Assessment 21

Table 3: Unidirectional versus Bi-directional Communication Methods

ONE-WAY COMMUNICATION METHODS TWO-WAY COMMUNICATION METHODS

Presentations Open discussion forums

Seminars and large-scale meeting Smaller meeting, informal interactions

Newsletters, e-mails Workshops

Bulletin boards, banners, posters Surveys

Video messages Instant messaging tools, social media platforms

Change brings with it a range of emotions for many employees; however, reactions can be modified 
based on the amount of transparent communication. When communication is slow, or not robust, there 
are too many unknowns, and/or brings new things to deal with that change can trigger feelings of anxiety. 
To avoid this, the following recommendations are offered:

► Don't wait until full information is available; plan communication such that there are not long gaps in 
which gossip and rumors can derail a good program that has many benefits.

► Target the internal audience with concise, segmented information to avoid ‘change overload’.
► Allow plenty of time for staff to process new roles, tasks, and information.
► Encourage feedback and act on it!
Finally, successful communication engages employees’ hearts and minds. Often logical approaches to 
change, and especially change that results in more work, as may occur in the early stage of the RUC 
program, are emotional, and as such require emotional connections. 

There are two approaches to effectively achieve this type of connection:

► Symbolic actions and the use of symbolism.
► Use of metaphors.
Symbolic actions and the use of symbolism: This speaks to the adage that ‘actions speak louder than 
words,’ especially when presented by a role model, opinion leader, or a direct manager. The way leaders 
and managers interact with people each day and the content of these interactions convey to staff 
information about what is important to the people of Hawaii and provides a powerful context in which staff 
interpret the one-way communications that they are likely receive over the course of the RUC program 
roll-out. 

Visual symbols can also be extremely potent and have been used successfully to connect people and 
ideas. 

Use of Metaphors:
Metaphors are best known for their ability to encourage visual thinking as they are easy to connect with 
and quickly understood across a wide audience. For example, in explaining budgeting to a teenager the 
use of the metaphor ‘Our bank account is not a bottomless pit’ provides an easily accessible image for 
conversational context.
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Useful metaphors for a RUC program might speak to the value of being a good steward for the public, 
protecting the hidden gems that is the State of Hawaii infrastructure, or even the power of leaving a 
legacy of great care to the customers through quality customer service, equity, and responsible spending. 
Once the communication strategy has been developed, it then lends itself to becoming a Communication 
Strategy and Action Plan as shown in Figure 4.

Figure 4: Communication Strategy and Action Plan
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6. Monitoring and Evaluating Communication Effectiveness
A classic error many government agencies make in communication is not developing a method to monitor 
the effectiveness of various approaches against the classic adoption curve shown in Section 2.4. The 
metrics captured from communication approaches are helpful as they show the extent of involvement and 
if the communication plans are producing the desired results. If they are not, this type of information will 
help pinpoint the areas where more focus or a different approach is needed to ensure the expected 
program objectives and benefits can be realized. 

To gain insight into communication effectiveness, methods such as surveys, focus groups, feedback 
boxes or individual dialogues can be most useful. Any of the aforementioned methods of outreach should 
consider both the quantity and quality dimensions, which are referred to as ‘reach’ and ‘richness’ of the 
messaging. Reach refers to the number of people who are exposed to the message and richness 
signifies the number of people who understood the key message and, more importantly, act. 

To increase contributions by internal agency staff through the change process, it is important to:

► Let staff know their feedback is important and that if they do not contribute, they may not be heard.
► Utilize easy and accessible methods of collecting feedback for all employees, both in the office and in 

the field.
► Clarify what the purpose of the survey or questions are (to measure the effectiveness of 

communication) and that improvements will be made from the feedback.
► Finally, provide regular updates on what changes have been made and why.
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7. Sustaining Change
Many change initiatives fail to create the expected benefits or realize objectives due to underinvestment 
or lack of sustained support. As humans, we tend to prefer the status quo and will often unconsciously go 
to notable lengths to get back to ”the way it was.” Understanding this allows agency leaders to apply a 
variety of methods to sustain change such as adopting a systems-thinking approach or developing a 
continuous learning culture. While the motivation to change varies by employees and circumstances, 
there are three major strategies to sustaining change that an implementing agency for a new RUC 
program should consider in how to sustain the change internally. 

► Carrot: Rewards employees for doing the right thing with the right attitudes. Rewards can be either 
fiscal or non-financial such as a party or public praise. The process for allocating rewards must be 
transparent as people will be watchful for any signs that procedural fairness is compromised. 

► Stick: Inflicts a penalty for activities and behavior that undermine the success of the RUC rollout or 
program. This should be used with caution within union and civil service rule structures but sometimes 
such methods are allowable through competitions. Remember that in general people are not 
deliberately doing the wrong thing so penalties should start with minor, less noticeable consequences 
such as absence of rewards. 

► Intentional Design: While stick and carrot strategies can be effective initially, they lose their 
effectiveness over time. Through technology and system design, it is feasible to make the desired 
behavior much simpler and even impossible to do things any other way. This strong solution should 
be considered by the implementing entity with respect to the risk management for RUC data 
capture/entry in which the margin for error must be low for the system to work. 

When the RUC project sponsor is considering the levels of adoption of best practices to realize benefits, 
they should consider not only speed of adoption but also type/level of adoption. Table 4 shows the 
evolving stages adoption of best practices that are needed to fully realize benefits.

Table 4: Evolving Stages Adoption

LEVEL NEED LENGTH OF COMMITMENT REINFORCED BY

Compliance I need to be able to tell them what to do Short term Rewards and penalties

Identification I need them to understand why they need to 
do this and the consequences of not 
changing 

Medium Term A Sense of Meaning

Internalization I need them to be able to make decision 
about what, why, when, and how things get 
done 

Long Term Alignment of Values

On personal habits it is typical to relapse during a change 6 to 7 times before an person has success with 
a new behavior. The degree to which various reinforcing systems are used will depend on when the 
benefit realization occurs and what the levels of adoption are needed. It is essential to remember that 
these sustaining activities should be considered at the beginning of a change and continue long past 
implementation until the expected benefits are delivered.
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7.1. Education and Learning Support
A critical element in creating a sustainable RUC program is to provide a robust education and learning 
support system so employees and related stakeholders such as vendor partners can be informed about 
the RUC policy and associated processes. Further, having a means of capturing key information for future 
employees who may be in RUC related roles is important to long term success.

Change and learning are very closely linked as the ability to do both well reflects a developmental 
orientation and often a growth mindset. It is a cyclical process known as a learning loop. Researcher 
David Kolb was the first to model how adults typically learn when using new systems and workflows such 
as data management methods. This cycle is depicted in Figure 5. 

It is important to distinguish between training and learning when addressing adults’ needs for skill 
improvement. When we speak of 
training plans, they focus on the 
activities of the trainer who is 
responsible for delivering information 
to the trainee. Learning on the other 
hand approaches development from 
the opposite side of the equation. 

With learning, the attention is focused 
on the activities of the learner who is 
no longer passive but an engaged 
and active participant in the change 
process as they attempt to master 
new skills, habits, and behaviors. 
Thus, skill building experiences 
attempt to have both activities 
occurring with such methods as on-
the-job training, hands on 
experiences, and direct mentoring in 
addition to classroom lectures. 

The rate at which a learner moves 
through the learning cycle will differ based on their interest and personal learning preferences. However, 
most learners will experience a predictable learning dip when absorbing a new skill as shown in the 
learning cycle in Figure 6. 

The extent of the dip and the speed with which recovery occurs will be a function of the timeliness and 
effectiveness of the training provided as well as the support post- training for experimentation until 
mastery occurs. This time should be factored into the benefits recognition plan for the RUC program and 
the associated costs of implementing a new RUC policy. 

Figure 5: Learning Loop Cycle
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Figure 6: New Skill Learning Dip

When developing a training plan, the core question to ask is which internal staff members need which 
knowledge, skills, and attitudes (KSA). The key principle to successful learning is that the KSAs need to 
learn in the way they will be used. Accordingly, the sequencing of training needs to be aligned to the 
various steps of the RUC rollout process to allow learners to gain components in each learning area 
before moving into the next steps of skills. Table 5 offers insights into the various methods of learning that 
the implementing agencies might consider for its RUC training program. 

Finally, it is most important to evaluate the effectiveness of learning. All too often organizations invest in 
training their employees but fail to determine if the training was successful in delivering the needed KSAs 
or fail to determine the value proposition by comparing training costs against realized benefits. 

Table 5: Road Usage Charge Training Program Learning Method Options

LEARNING METHODS

One to one or small group on the 
job instruction

Great for skill building on specific tasks, highly practical and builds small teams

Problem-solving groups Group dynamics can be designed to leverage cultural norms but needs a skilled 
facilitator

Small group lecture and discussion Build cohesion and shared understanding in working groups when lead by skilled 
instructor 

Large presentations and lectures Good for conveying consistent information and message needs to be kept short for 
best impact 

Formal courses in small to medium 
sized groups 

Highly flexible but must use varied learning methods to keep all participants 
engaged

Computer-aided learning Good and highly cost-effective for teaching knowledge and applications consistently 
to many people. Needs good support team post learning 

Computer simulations Builds cognitive and analytical skulls but high initial investment to correctly design 
the scenarios

Practical simulations Can be designed to build relational and practical skills for knowledge and 
understanding but costly to design and present.
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8. Managing Benefits: Ensuring Change Delivers Value
Public agencies spend millions of dollars on projects that never meet expectations and fall short of 
delivering the intended benefits to the stakeholders. The irony? Many of these projects are still 
considered a success. They come in on time, on budget, and meet original goals and organizational 
intent. However typically the “organizational intent” focuses on outputs and outcomes, and not the 
benefits that advance a program over time. In the case of a RUC implementation such outcomes would 
be the program’s ability to charge and collect fees from system users whereas benefits would include 
such broader items as improved equity, higher levels of service on the roads, and a positive customer 
experience. The OReGO program, in 2019, developed the “Keep Oregon Connected” after extensive 
public opinion surveys showed that connecting user-pay to user-benefit resonated best with people.

The answers to these higher-level outcomes are classically found in a benefits realization management 
plan. This plan requires aligning definitions of success, enabling project and program management to 
deliver on that success, and measuring and adjusting project benefits.

7.1 Benefits Identification and Realization
The graphic below shows the Benefit Management Model4, which is an integrated model that sits ‘under 
one roof’ of activities. Although the processes listed below are sequential, they are also part of a larger 
continual feedback loop through the twists and turns of the deployment of the RUC program, allowing the 
project sponsor to remain nimble 
and pivot when needed to ensure 
the project plan produces the 
promised benefits even when 
resistance occurs. The key 
processes of the model are 
described below.

Identity and Quantify: At this 
phase of the program, shown at the 
top of Figure 7, the external 
sponsors, and agency leadership 
set out the basis for the change 
which included an options analysis, 
investment expectations, timeline of 
benefits realization, and needed 
support. HiRUC began this 
consensus-building with the 
community process in 2018. Details 
such as allocation of funding and 
resourcing remain to be addressed 
once the policy decisions have been 
made. It is worthwhile acco

4Steve Jenner. Managing Benefits; the new guidance and certification scheme from APMG-International, 2013. 
https://www.slideshare.net/APMG-Inter-Showcase/steve-jennermanagingbenefits.

Figure 7: Benefit Management Model

https://www.slideshare.net/APMG-Inter-Showcase/steve-jennermanagingbenefits
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unting for the necessary internal investments to fully understand the cost of the RUC program so that 
expectations for benefits are properly contrasted with complete investment.

Value and Appraise: This is the validation and dedication of the needed resources (both internal and 
external) to support the change initiative and gain executive support for these investments. As noted 
above, the implementing agency’s internal costs should be factored into this bundle of investment. 

The RUC program sponsors should be able to clearly state the value of the investment through five 
different lenses:

1. Strategic case – The need for a RUC program 

2. Economic case – Economic justification for a RUC program as a method of funding transportation 
systems 

3. Financial case – How RUC program functions are delivered within a reasonable budget

4. Commercial case – Linking for customers the actions required of them to the benefits they see and 
receive

5. Management case – Successful delivery and sustainment of the RUC program to allow for a long-
term return of value to the people of Hawaii

Plan: Identification of accountability for the various roles in the change process. Ensure organizational 
and stakeholder transparency in the plan for the realization of benefits including leverage points and 
increased demands on staff to gain the needed momentum for the change. For the RUC program this 
would include the key change management roles identified above and those of the line managers who will 
be supporting their staff during the change. 

A RACI chart—also known as a responsibility assignment matrix—is a simple roles and responsibilities 
diagram used in project and program management. The RACI chart defines whether the people involved 
in a project activity will be Responsible, Accountable, Consulted, or Informed for the corresponding task, 
milestone, or decisions and supports strong transparency and accountability among team members which 
is especially useful for a new program. A RACI diagram may be useful to fully understand the functional 
and role changes needed to sustain a RUC program.

Realize: In this stage benefits start to be realized at an organizational level and their impact can be 
tracked and measured to ensure alignment with program expectations. At this junction it is prudent to 
actively monitor for, minimize, and mitigate any detriments that may have arisen to the continuation of the 
RUC program.

Review: Finally, as part of the feedback process, the program sponsors and change leaders should 
review what is happening to ensure that:

► The benefits to be realized are still achievable in the current environment and continue to represent 
the best value for the money. 

► People are accountable for organizational realization of the desired benefits. 
► Lessons learned are captured from the RUC program that can inform other later organizational 

changes to create best practices in other functional areas of the implementing organization. 
► Early successes are regularly communicated to impacted employees and external stakeholders with 

the organizational value of those successes to the bottom-line or top-line of transportation funding so 
that everyone can have a clear line of sight to their contributions.
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9. Business Continuity and Contingency During Change
Business continuity during a time of change is critical, especially for any government agency which 
operates under strict regulations and/or with a public service mission. By having a good understanding of 
the business risks that arise from the RUC program demands, it is now possible to develop cut-over 
procedures as well as helping employees prioritize their 
work to ensure that the new RUC-related tasks are 
balanced against the other organizational requests and 
requirements as shown in Figure 8.

The more mature an organization is, the better it will be 
at managing changes in workload demands and shifting 
business needs as newer and better practices for 
effective operations emerge. This should be considered 
when mapping responsibilities for implementing and 
sustaining a RUC program in the future. 

A useful exercise is to gather a representative focus 
group to find out historically what went well and what 
went badly with previous changes at an agency that is 
being considered for these important roles. This will 
provide the RUC sponsorship team with a firsthand 
opportunity to understand why employees may react a 
certain way with a change in programming as well as 
going a long way to provide transparency into the 
expected impacts to staff and the commitment of leadership to minimize impacts where and when 
possible.

Managing 
changes 

related to 
the new RUC 

program 

Balancing 
ongoing 
Agency 

business 
operations 

Figure 8: Balancing Road Usage 
Charge and Ongoing Business 

Operations
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10. Summarization of the Organizational Change Process 
As set out in this white paper, organizational change has several key elements which include :

► Organizational assessment for capacity and capability of staff and resources 
► Assessment of organizational readiness to engage in the change process based on past 

organizational history and current resource levels 
► Strategy development for communications, employee training roll-out and any needed workflow 

process change 
► Resistance management and employee support during staff development opportunities
► Action Planning for implementation including business continuity planning and finally.
► Ongoing monitoring and effectiveness evaluation of a new RUC program to provide feedback for 

continuous improvement in any of the above activities.
As shown in Figure 9, this is a process of continuous improvement which enhances the probability that a 
change will be sustainable. This approach is essential because significant changes often feel frightening 
and destabilizing to organizations and individuals within organizations. 

Figure 9: RUC Program Continuous Improvement Cycle

Thus, by approaching change in organized and incremental steps, that are based on a well, thought-out 
strategy, plans, and support of the workforce through training and new work processes, resistance is 
reduced and the speed of adoption improves. This systemic approach allows organizations to achieve a 
good balance between the work of today, and the demands of the future by meeting the recommendation 
of Peter Drucker in his famous quote “One cannot manage change. One can only be ahead of it.5” 

5 Peter Drucker (2012). “Management Challenges for the 21st Century.” p.62, Routledge.
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