THI MISSCURI HIGHWAY PLANNING SURVEY AS A BASIS FOR 1938 ACTION
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meeting of the Citizens' Road Association of Missouri
at Jefferson City, Missourl, October 12, 1937.

Merited or not, the State of Missouri has scmehow acquired a
reputation as the abcde of a hard-headed and skeptical race of men,
possessed of an inborn and well nigh insatiable passion for facts.
The phrase, "I'm from Missouri," on your lips, may be ilntended as
a simple confession of nativity. It is not likely to De so inter-
preted by your fellow American. 7o him, more than likely it
signifies the teginning of a demand for proof, to be followed imme-
dlately by those classic words of command, "You've gotta show mel"

In #he Bureau of Public Roads, we have not been unaware of
this reputation of the citizens of this State. It was, thercfore,
no surprise to us when, almost before the ink was dry in that sec~
tion of the Hayden~Cartwright Act that permits expenditure of Federal
highway funds for planning inquiry, members of this association and
officers of the Missouri Hizhway Commissicn came, knoclking at our
door, with demand for a highway fact finding survey. Indeed, the
search for the basic facts essential to hizhway program planning had
then already begun in the State under other auspices, and what your
representatives souzht was only the means of continuance. The Bureau
responded with the suggestion of a somewhat broader investigation, a
sugzestion that was immediately accepted; and so Missourl became one
of the first of what is now a long list of 43 States actively to
undertake a State-wide highway plamnning survey.

In thus choosing to expand not more than 1-1/2 percent of its
Federal road building fund apportionment to prepare a sounder factual
basis for its operations, the Missouri Highway Commission was simply
applying to the administrative and economic problems by which it is
confronted the same scientific mathod of study it has long so admira-
tly and so successfully applied to the prodvlems of a physical nature
that arise in the eourse of 1its work.

Wherever there 1s interest in the science of highway design
the physical researches of the Missouri Highway Commission are known
and valued; and their results are applied, with benefit, far beyond
the rorders of your State. This is especially true of the remarkatle
work that has besn done here toward discovary of the laws and methods
of soil stabilization. Throughout the world keen minds are at work
upon these problams, the final solution of which will literally revo-
luticnize highway constructicn methods; but nowhere is more significant
progress teing made than that which is manifest in the tests and
ressarches of the Missourl Highway Commission.
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S0, it was to be expacted that a public road btuilding agency
of such traditions and such oxperience in the enployment of the
sciontific metheod toward the solution of its physicnl problens, would,
at the first opportunity sesk to apply the sane method in dealing with
its economie, financial and adninistrative problems. And, so seeking,
it was also to be expected that it would find its eofforts firmly sup-
ported by the Cltizens! Hoad Association, %o which thseroe must be
accorded no small part of tho credit for the consistently sound
policles that have guided the whole coursc of State highway improvement
in Missouri.

Tha planning surver effort was undertaken in this State with
the definite purpose of obtaining facts for a proper extension of the
1C—y=sar prosram of State hishway inprovenent that will be concluded
in 1938. As tho tine for this expected action draws near, nany of
you, doudbtless, ars bogsinning to wonder whether this purpose of the
survey will be fulfillesd. Some, perhaps, are curious to know the
import of ths infornmation that has been nbtained and sager to learn
whother, in all the array of faets, there are any that will help fo
support this or that oplnion, already formed, of the proper course
to pursues. And there nay be sone also, concerned by the very volune
of the facts that have been ass~bled, who fear that the diffieculty
of digesting so great a nass will too long defer the possidility of
helpful conclusion, and that the passage of time will rob the facts
deternined of their partinence before thsy can be put to practical
USG.

To all these questions the first answer that may be given is
that the initial gathering of hasic facts is now almost complete;
and the Tacts obtained are Tteing arranged in the various foras and
relations essential for their understanding and assimilation. For
proper and necessary use rueh of the infsrmation can now quickly be
nade available.

It is true that the conditinns observed and recorded do change
with the passage of time. In most cases the change is neither rapid
nor sudden, but proceeds rather gradually and with reasonably uniforn
trend. It will, therefors, be possible, by neans much less elaborate
than those required for the initial investigatisn, to estinate and
record the changes annually as they occur, and so keep the record
current. Tho Buresau of Public Roads has axpected, from the ocutset,
that this would be done; and will use the full weight of its influence
to urge the continued reasonable expenditure required for the purpose.
If, as we confidentlr ~unoot, there is agrezment on the part of the
State, then there will T2 no loss of pertinence in the record estab-
lished, but rather a steady refinsmont in accuracy and growth in
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usefulness. If, eoncelvably, thare enuld te any failure to provide
for the essential eontinuance »f the fact finding function, then this
highway planning survey ecould be set down asg a largely abortive
effort to substitute rational nlarnning for the systen sf Yhunch and
gusss," and its cnnslderable cost as, in large part, waste. 3ut this
is a culnination that, in this State at least, we cannct regard as
possible.

Whether the facts disenverad, when subjected to fair and
unbiased consideration, will support any opinion that may have been
advanced or any definlte plan of action that nmay have been pronosed,
will depend up~sn the shapne of the facts and the revealed soundness
of the opinion or plan. Acceptance -f the prineiple of rational plan-
ning implies a willingness to subnilt all actisn to the test of fact.

And so, coning last $o the first guestisn -~ the cusstion of the
tinely avnilsability of the 2lanaing survarts nraduet o7 facts to serve
as indices to desirable action in 1938 - I have alread; said that the
bulkk ~f the facts sought have been gathered and ars fast teing arranged
in forns convenlent far study. Whether the conclusions that can be
reached within another venr will be a sufficient guide to the action
intended, depends sonarmat upon the vigor and conpetence with which
they are pursued, and ~~va uppn the enaplexity »f the acticon it is
desired to take.

If£ it is desired simplir to nake tenporary provision for con-
tinuance of ths =arlz of the Stats Highway Counission, with reasonable
certainty that the previszion nda will te found consistent with
later planninzg of longer rangs, there 1s no doubt that a satisfactsry
basis for such action can be assured.

It would doubtless be possible also to find assurance in the
survey facts of the sesantlal ecundness of a longer extension of the
progran of State highway improvement, considered, as it has previously
been viewed, as a thing apart. Presumably such a proposal would take
the form of annthar decennial program. But although, apart fron all
other cornsiderationg, it would doubtless b2 possible to plan such an
axtended progran that, withir itself, would possess thoe elements of
soundness, it is questionable whether, as a matter of Troad public
policy, such an extension should te so c¢onsidered at this tine.

When I speal hera of the possibility of assuring tha essential
soundness of such an extension within itself, I nean that it night be
possible to azree that, in the period contenplated, certain works of
nodernization and extaonsisg will be carried out within the framework
of the various groups of roads conmprising the State highwars, that
these certain works nay protably be accorplished within certain limits




of cost, and that to nnet this nnd other forcseeable obligaticns,
within the perind in question, will reguirs & certain change in the
revenue at mresent  appropriated to the highway commission, which
change nmay te aceomplishad by this or that taxlnb measure.

When I question mhether, at this time, such a dignogition of
this very inportant matter is really consistent with ths troader
pubtlic interszsts, I have in nind principally these thoughts: First,
that the lin 1t~d group of State hishways, while unquestionably of
prenondarant importance amang all read faeilities, is ret anly a
nart, and not an independernt part, of ths whole road ard sirest systenm;
second, that all road arnd street facilities comprise only one side of
the hizhway transportatisn plasnt, of whicgh the wohicles, naking daily
and essential use of all th: ways, are the other side; third, that
this whole hizhway transportation plant, =2 Tecnme a unit of tremen-
dous significance in the sconocnmic and ennial structure of the State,
should, in the broader interast, Te eomprehsnded and dsalt «with as a
whole; and, fourth, that tha truo s~undnzsss and worth of any long—
tern provisisn affacting the further develomment or utility of any
part of this commlex ~rganisn can be appraised only when its protable
effects upon the whnls a0 nowrn,

Perhaps wa can nmace the thought a little clearer if we assune
that it is proposed to formilate a gertain 10-year progran of State
highway improvenent, of definite physical and financial limitations,
and then try to anumcorate just a few of the ways in which the decision
or such a progran would be affzctad by, and have effecte upan, other
circunstances within the whole cospe of highway transmortation tut
outside of the immedlate field 2 the State highwars.

Before you car Ttagin to decide upon the physical limits of
your projected vrogran, you will have to dmow as definitely as pos-
sibtle what will te the character of the vehicles that will operats
over the roads to he built, For exarmmle, how fast will they travel?
How fast will they be 2llowed to travel? The modernization of the
existing =main highways of the counsry is =sw an urgent recessity
nainly tecause of the recent upward changes irn the speed of vehicles.
It w11l te virtually irpnssiblz to nroceed intelligently; certainly
1% will e uwarisa to proceod far upon such a rodernization progran
until there can be agreon:nt upon the future regulation of vehicle
gpeed that will permit tho roads to bz designed i1n dsfinite relation
to the actusl naxi-rim spseds at which they will ba traveled, Her
then, is an ossantial decisisn, wholly sutside of the linited fleld
of a progran of Stats hizheavr improvenent, without vhich we cannot
broperly naxe evern an approxinate estinate of the required physical
character of the roads to be built; nnd, see how important this
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decision is: Upon it will depend the sharpness of the curves that may
be safely included in the roads' alignment; upon it will depend the
sight distances that oust be afforded for safety of operation. The
latter will affect the character and cost of the grading of the high-
wayd; and both permissible curvature and essential sight distance will
influence the necessity for the acquisition of right of way - an itenm
Incidentally that will loon very large in determining the expense of
the modernization progran.

But pernilssible maxirmum speed 1s not the only vehicular charac-
taristic that should be known before we try to forscast the character
and cost of our modernization progran. All of the limiting dimensions
and characteristics of the wshicles have important bearing, but of
special importance, after the nmaximun speed, is the hill clinbing
ability of motor trucks and trallers. How fast these vohieles shall
be able to travel with load on hills of varicus gradlents willl have
a very important bearing either upon the maxirmun grades of the
modernized highways or the character of other provisions that will *e
necessary to prevent the obstruction of the high speed movement by
underpowered freight vehlicles. And, please note that whatever pro-
vislon is here implied will have a definite and considerable effect
upon the cost of the modernization progran.

The effects of maxirum pernissible wheel loads upon the
character and costs of our future nain highway program are so obvious
that they can be dismissed with bare mention. But, as to all these
vehicular effects upon the progranm, I would point out to you, particu-
larly, that every one of them involves a definite declsion in regard
to the regulation of traffic, that should be made in advance of the
declision on the character and limits of the program - limits both
Physical and financial. And, if 1t should occur to you that we have
nanaged sonehow in the past to build a system of main highways in the
absence of such definite decision upon the linmits of vehicwlar
characteristics, I would renind you that it is due precisely to that
lack of agreement that we are now confronted the country over with
a very proncunced obsolescence of those highways that presages the
heavy cost of modernizatisn of whileh we have been speaking - repeti-
tion of which we shall certainly wish to avoid if possible by present
forethought .

Well, so much as to the effectz of the character of vehlecles
upon our projected program. Suppose we turn briefly to a considera-
tion of the effects of future vehicle taxes upon the program, and
reciprocally, of the program upon taxes. Unquestionably the taxation
of vehicles will be a major source of support for our projected
program. Let me direct your attention to the freight-carrying vehi-
cles only. The present Missouri license taxes on such vehicles of
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the various weight c¢lasses are purely nominal. In all probability
any future revision of the structure of vehicular taxation designed
to increase revenue will involve changes in these rates for the
freight vehicles. But the number of each of the various slzes in

use today is certainly conditicned to some extent by the present
taxes. If these taxes are changed what may be the changes that will
result in the relative numbers of the several classes? And what

will he the effects of these relative changes in number upon ths
total revenue that will be raised by any given gradation of tax rates?
Here you have a veritable chicken-and-egg problem, involving the
physical road effects of variocus sizes and weights of vehicles, the
regulting costs of the roads, and the essential taxes on the vehicles,
which reflecting upon the weight classification may affect reciprocally
the cost of the highways. It is a problem that positively defiles
ressonahle solution in any way that does not gilve simultaneocus and
balanced consideratlon to all its parts.

We are enumerating just a very few of the many ways in which
decisions in regard t» our assumed 10-year program of State highway
improvemsnt will be affected by, and in turn affect, other matters,
outside of the restricted field of the State highways, tut still
within the complex systen of highway transportation. We have mentioned
tms far only some of tha possible interactions between the essential
State highway decisions and decisions in respect to the regulation
and tazaticn of wehicles. It may be that the examples already cited
are sufficient to illustrate the point; but I do not think that we
should stop without at least a passing reference to the relation
of our State highway decisions to other decisions that sooner or later
we shall have to make with reference to the construction ard maintenance,
the financing and adnministration of those other parts of the entire
highway plant - the remaining rural roads and the city streets.

Is it really wise to atterpt to project a State highway progran

10 years into the future without very definite consideratiocn of the
Joint relationship of that program to the work that will be done in
the same period on the city streets and the other rural roads? And
is it possible in the space of a few nmonths to glve these matters the
careful consideration they should have?! Many, btut not all, of the
facte for such = consideration will shortly be available. The plan-
ning survey has collected them. But, can even the available facts

be studled; can o rational course of action *e decided upon; and can
such a course of action e thoroughly and publicly explained as it
should be, all within a year's time? These are questions to which,
as you approach the time for action, you should give careful thought.
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You project your 10~year State highway program. Parenthetically,
we may ask ourselves is it really necessary under the pressnt circum-
stances to attenpt to preseribe for a term so precisely fixed; but
here we are still speaking hypothetically. So you projeet your l0-year
‘State highway program. If 1t is fully to encompass the works that in
such a period will be imveratively required, it will involve important
new tax decisions. Can these declsionas safely be made without full
consideration of the prohable parallel needs of the lesser roads and
clty streets? The costs of these other facilities, whatgver may be
the forms of taxation by which they are raised, will be joined with
the cost of the State highways to make up the total cost of the wheole
hizhway system; and it is this total, however it may be composed, that
the taxpayers of the State will be required to pay for their road
service. The magnitude of this total may not be indefinitely increased.
Can we then safely increase one element of 1t without ecareful con-
sideraticn of what we may wish to do about the other elementa?l

A moment azo I suggested that not all the facts essential for
these considerations have yet bteen gathered by the planning survey.
I had in mind certain studies, which it is very desirable to make Tut
which have not yet been made, concerning the need of through routes
in cities and bypasses around them, and also certain other very
important studies having to do with the relatlion that should exist
between future plans for the improvemsnt of rural feeder roads and
probable changes in the present patbtern of rural land oceupancy and
USSe

The feedar roads are as sesential in their way to an harmoni-
ously developed highway transportation system as are the main highways
in their way. If we are projecting a long-range program we should not
neglect thelr needs; we dars not neglect to provide against their
certain cost. I am speaking here not as a protagonist for the so-
called farm-to-market roads. I am not making a purely emotional plea
for unlimited improvement of the lesser roads; quite the contrary.

I am trying to say that in the future just ahead of us there will De
a definite need for an improvement of that part of the lesser road
nileage which will serve a useful purpose -~ a purpose which we shall
probably wish to define rather breadly, in soclal as well as econonic
terms., For whatever we nmay do thers will be a2 certaln cost, and we
ghould not neglect to include that cost in our calculationg as we now
plan the future of our highway imprevement program.

But time will not permit a further extension of these hypo-
thetical considerations. We set out upon them with the purpose of
illustrating the very complex nature of the problems that should have
your careful consideration in advance of any decision in 1938 upon a
long-range extension of the past program of State highway improvement.
We were dealing with the question whether the information cbtained in



-~ 8

the State-wide highway planning survey would be available in time to
be of assistance in formulating such a program. We had remarked that
a vigorous continuance of the tabulation and classification, the map-
ping and charting, now in progress would assure an early availability
of the facts that have already been collected. But, we had raised the
question whether it were wise to consider another 10~year extension of
the State highway program apart from the various other related ques-
tione concerning the regulation and taxation of vehicles, and the
improvement of other rural roads and city streets, all of which are
involved together in the intricate and important problem of highway
transportation.

It is my own belief that this composite problem will bte satls-
factorily dealt with only by treating it as a whole. The scheme of
the highway planning surveys was conscliously designed to supply all of
the wide varlety of facts necessary for consideration in such a treat-
ment of the whole problem. These facts are now substantially in hand
in this State. They should be carefully studied in all their implica-
tions, so that out of such study there may come a clear perception of
all the related actions that should be taken to effect an harmonious
solution of the whole prodlem. I urge that you so study them.

When you do study them, I believe you will find that there are
elements in the present situation that differentiate it markedly from
the situation that prevailed when you embarked upon the program you
are now completing. Ten years ago, the plan you adopted was a very
wise one. Because it has preved its wisdom there may be a conslderable
appeal in the idsa of an extension of policies as nearly as possitle
like those that have been followed. Another 10-year program of State
operation, limited and closely defined in a panrer similar to that of
the last ten years, may look like the wise and tested course. But
before you accept that idea completely I wouwld urge that you study the
izmplications of your planning survaey, and especially that you consider
the changes that have occurred in the last ten years and the effects
of such changes upon the status and needs of the cruntry's highway
transportation system.

Ten years ago you had still to complete a satisfactory initial
improvement of your main highway system connecting the major cities;
that need overshadowed all others., The roada required could be clearly
perceived and readily agresd upon. There could be no question that a
progran that would result in their gquickest possible improvement was
then the most essentlal program. Today these maln Inter-city roads
have been improved; they are in daily use by a traffic that has
becone an indispensable factor in the economy of the State and Nation.
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Ten years ago the clear Jjob ahead was largely a construction
Jjob = the creation of a maln highway plant. For that purpose the
creation of a debt was both a feasibls and a desirable course. Today
you have your maln highway plant essentially created. 1Initial con-
struction no longer occupies the center of the stage. Year by year
it will yield its position progressively to maintenance and reconstruc-—
tion as the principal oecupations of your highway forces. You still
have your debt, and the period just ahead will bte the time when you
will be calling upon the still rultiplying users of the roads you have
created to pay back for its retirement a part of the operating savings
the roads make possible. 3But you will think twice, I bellsve, before
you will increase the debt. You will realize, I belleve, that your
main highway system has entered the operating stage - that stage in
which it should earn its way, the stage in which it should be dealt
with, always, as the needs of its traffic demand and as the capacity
of that traffic to pay is demonstrated, the stage when everything you
40 to it - whether it be maintenance or betterment, or reconstruction -
should be determined by operating needs and the operating return.

Ten years ago, the development of motor vehicles had still to
foreshadow their ultimate forn or their economic linmits, It was
still a 1ittle early to declde upon what would be a fair payment for
their highway service. Today we can begin to see with greater
clarity the probadble course of their further development both in
nunbers and in essential form; and today we can more clearly decide,
if we try, what the vehicles should be called upon to pay and what
they fairly can pay. Remerbering that we have passed into the
operating stage, I belleve you will see that this consideration of
the character of the vehlcles and the closer deternination of their
reasonable payment for service is an esgsential and basic operating
policy. On the highways it is no simpler to provide surfaces and
structures for an unregulated weight of vehicles of unregulated
operating characteristics, than it is on the railrocads to provide
rall and curvature and superelevation for locomotives of unknown
weight and unpredictable speed.

Ten years ago the status of the lesser roads was simply that
of the postponable. Farmers then wanted good roads to their gates
as much as they do now. But except as they night obtain thenm
through local governmental effort it was impracticable to provide
them. As, for the better part of a century, the capital resocurces
of the country went to the bullding of the railroads, so for a
perlod it was necessary that effort be confined largely to the build-
ing of the main roads, and for the same reason - because they served
the largely preponderant need of the time. Today we have cur main
system in operation. Its possibilities of service as an agency for
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the econonic development of the State and NWation depend in part upon
the correlated improvement of a system of important feeders. More

than that - the times have greatly changed since 10 years ago. We

look to a future now that has a different aspect from .that which we
could then percelve., We could not then see ag clearly as we now may
that this highway transportation that we have been building for is a
tremendous new force of a kind different from any that existed
previously in the Nation; that, Jjeined with widely distributed

electric power, 1t 1s a dispersive force tending to decentralize what,
by the concentrative forces of unsupplenentsd rail transportation and
stean power, has previously been centralized. Nor could we see 10
years ago as I think we may now begin to see that these new disperslve
forces conme to our hand with a singular time appropriateness - a tinme
when we have resached our last extended frontier; when there is no
longer a new far place to populate; when our Jjourneys and our hauls
have reached their longest possible extension; when we have extensively
covered a continent with our civilization; and when our future develop-
nent is certain to he no longer outward wut inward; when the surplus
energies that we have hitherto thrown into an extensive development of
outward lands must turn back to the intensive cultivation of the far
from adequately developed places we have left within ocur every section.
If this that we think we nay begin to see 1s really to be the future
course of our country's economic and social development, then the
feeder road and the local land service road will take cn a new signifi-
cance ancng the most essential, most powerful instruments of that
development in Missourl and in the whols of America.

It is such thoughts as these to which you might give rather
careful consideration as you approach your 1938 time of action. It is
such thoughte that first moved the Bureau of Public Roads to suggest
the highway planning surveys. We have regarded these initial surveys
as a stock taking at a time which, the country over, 1s a time of
lmportant decision. Zverywhere, we are passing from the initial stage
of first capital investment into the important and continucus stage
of operation. Everywhere as we enter this operating stage the need to
correlate the vehicle with the road becomes imperative. ZIEverywhere
there is both the immediate occasion for the correlated improvement
of feeder roads and the prospect of a radical departure in the economic
and social potentiality of the loeal roads. The planning survey was
designed to gather the many facts that are needed for consideration
of our present position as a springboard toward the future. But the
planning survey, as an isclated undertaking, to te halted tomorrow,
will give a very limited service. As the beginning of a constant
service of information concerning the changing needs of year-to-year
operation of a highway system, to be continued and constantly
resorted to as a gulde to the fubture course - as the Bureau originally
conceived of them, and as we now urge you to consider them ~ they are
the absolute necessity of the period of highway transport operation
upon which we have entered, and the best substitute in this new step
for the closely defined construction program which in the past has
given preassurance of sound investment,
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Se, as you approach 1938, I would urge that you carefully
consider whether for your fubure operations the poliey that has
safely gulded your past is really the one that will serve you best
- in the future. In view of the success of the last 10-year program,
another as nearly as possible like it is the idea that may appear
as obvious. I doubt that it 1s the best idea. I think the sug-
gestions I have here given indicate the superiority of a less rigid
Plan. 4 plan that is determined not all at once and in advance, but
one that is adjusted by determined needs as it progresses into a
changing future of cperating necessities, I urge that you consider
these suggestions and that you resort to the facts determined and to
be deternlned by the planring survey and its necessary continuance
as the basis upon which to form and constantly adjust an essentially
flexible future highway policy.



