Prepared for Conference on Highway Planning and Highway Design at
the Univ, of Tenn., EKnoxville, May 11, 1939 but was not used as it
Opemed to Mr. Fairbank more desirable, on going to Tennesses, to

take the talk along different lines.

¥hy Hichway Plemming Surveys = Now?
By H. S« Pairbank, Chisf, Divislon of Informatlon
Us S+ Bureau of Public Roads
Twenty-oight years ago I paid my first visit
to EKnoxvillie. 1 came then, as one of & group of T"
young men that formed the staff of the Southern —
Bailwmy's Good Roads Treain. Our purpose was to sow f-
the seeds of e desire for improved roads saxong the rT]
psople of this 3tate, As I look about me here O
tonicht I see some indication that we sowed a ;oo0d gkl
orr O
‘U ::.‘ e
In all Tennessee, at that time, there were Berint . .
fow roads that anyone would have called cood. Down "< p—
in Madison County the late W. S. Keller was building il
& county system of macadan roeds that later led to¢ @ 7
his appointment as Alabemats first State highway
sngineer, and won for him & firm place among; the early
leaders of the highway profession.
But here in EFest Tennesses, I think ] am not
mlstaken in seying, there wus as yet no similar

Progress; and there were etill large areas in which
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a primitive isolation had not yet besn penstrated by
any rosd suitable for wheeled vehicles. To illustrate
the handicap of bud roade thers was a story that we
told our Sood Roads Train sudiences, that had its
sotting in ons of those very roadleas fastnesses of
this section of the State.

It was the story of an earlisr good roads
erisgary vho, when he had pushed his way on horse-
back into & mountain hollow, was surprised to find
it abounding in & rexmriable erop of corn. For so
large a crop theres muat, he thought, be some use
beyond the obviously small subsistence requirerents
of the small mountain commmity. Yet, thinking of
the difficulties of his own entrance into the walley,
ke could rot Smarine how it would be possible to et
Such a2 crop ouwt to & larzer market. Pointing back
Over the way he had come he said to the owner of one
of the more luxuriant fields, "Surely, you can't ret

all this corn out over that road.” "%o, Stranger,”
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the native snswered, "they aintt no chanet to git hit
out that way, But, when we git it mmde into likker,
hit's plumdb, downright easy to fight it out,.”

At that time, of my first visit tc Xnoxville,
this country stood upen the threshold of the pionser
period of road improvement. Four years later, in
1915, the Tennsssee State Hifhrway Comminsion was
ereated; and in one more yesar the Federal Ald Foad
Ast waa pasasd,

We meet hers tonight at what is virtually the
md of that piloneer period and the beginning of 2 new
and secondary stage of road improvessnt, in whioh
mry of the conceptions, and policles, and practices
that have becoms faniliar to us must be re-sxamined
and adapted to new conditions. It 1s such s re-exami-
mation and review that we have undertaken in the
Statewwide hizhway plaming surveys,

Wo sometimes are asked the gquestion: "Why
mke these surveys now, when the jJob of road building

1s 50 nearly donet" It is a question that reflects
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a conception of road irmprovemsnt as & process of
lasting creation., 7You bulld a road and there it is «
there to stay; then you bulld anothesr, and another;
and sometine you get them all finished; thent you are
done with road building, and you can use the tax
money for something else., Well, you and I know that
road building isntt like that. It 1s a never-ending
precess. As lenz as wheels revolve over our higlways
thers must go on a constant process of repair, and
renewnl, and revision of the highway facility. and,
for from bein; nearly done with road building at this
time, we have actually only just begun., We have
reached the and of & period of hurried and provisional
sonstruction to get usable roadways under a rapidly
growing traffic that has been constantly outstripping
our best efforts, With the wost urgent wants of the
traffic now supplied, end the rate of traffic growth
settling down to s more gradual climb and a more
Predictable osl, we ars now enterin; a pericd when
Planning of the future form and extent of the highway
system as e whole has come within the range of

feasibility,
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When I first came to Knoxville there were only
700,000 motor vohicles in the whole United Statess
but every two years their number was doubling. XNo
one could form the slizhtest i1dea of their eventual
numbere. Perhape, even, like the bioycle they would
soon coase to increase, &nd the motor ocar again like
the bdiocysle, would prove to be just another passing
fad, There were wiseacres who said so.

But year followed year, and insteed of falling
off, the rate of increase in motor vehicle registra-
tion incressed, and in the good old American way we
were soon saying, "Bxecuse our dust; but watoh us
growt There ain't no stoppint us,” Every year's
oW models were classier and dommright better than
the last. And, 1if e skeptic hinted of "saturation
point,” the wiseacres - the same that once talked
knowingly of fads = perished the thousht end pooche
poched the 1dea. And, sneaking another look at the
hoaven-pointed curve of recistration inorease, the

sleptics gemerslly decided to let the mmtter drop.
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The point is that as long as the registration
ourve headed upward without eign of bending no man
osould even gusss how far it might go, ind, road-
builders, seeinpg more to do than they sould possibly
got done with the money in sishi, contented themselves
with doing the obvious thingg -~ which renerwlly ocon-
sisted of getting some kind of cover over the mud on
a8 many niles ag possidle - and letting the future
take ocare of itself.

If anyone says that was short-sighted, I am
pving to disagres ~ emphaticallyt It was what
prastiocal men (may we not also say wise nen) always
do when they are confronted with a similar gltuation,
they feel their way. They do first things first.

They meet imperative nesds partially; and sc partislly
uewt more needs.

In 1521 the desigmation of a Federsl-aid high-
WMy system snd the establislment of a poliey to
Syend on that system only until it should be satis-
fustorily isproved was the wisest of plamning. It

s doing firet things first. Aind so also was the
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sinilar oreation of State hizhway systema and the
sixilar restriction of State expenditure to those
systems. The roads that were included in the State
snd Paderal-aid systens were in practically all
osses clearly the most important of the country's
roads, Yo mistake in sticking to tham - so reasoned
the plamners of 1921; and their reasoning was good
reasoning. Yhey were wise planners,
Theti the men that planned the State gystexs
and the Federnl-ald system began improving those
systema they followed what they called a stage-con=
struotion policy. They built by stages., Remsmbering
that neither they nor sven the wisest of their oone
temporaries ocould so much as hasard a guess of the
ultimate future of the motor vehicle, the adoption of
that polioy must stand also as & wise decision. That
w3 planning, too. It was provisional planning which
is the only kind of planning that comports with a
poried of rapid and unpredictable growth, Build so
far a3 possible to meet the present need; but so build

a8 to supply a foundation for future better building.
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™hat was the essence of the stage construction policy -
and for ths tiwe of its adoption it was the only
fittin: poliey ~ the only praoticable poliey. It
was wise plamning,

But the wisest of poliecles, continued in
fores when the conditions to which they were fitted
hare passed, become, like twisted signposts, pointers
of migdirection. And the road bullding conditions
of the teens and twenties and the early thirties -
the conditions to which these policles of which we
have spoken were f{itted -~ have now definftely chaned,

The scaring curve of motor rezistration has
turned toward the level. There are now in Tennessee
alone rore care and trucks than there were in the
whole country when the Southern Rallway's Good Roads
Train of 1911 whistled its way into the Knoxville
urds,

In the United States theres are now 30,000,000
motor vehicles whero themn there were 700,000, But

the numbers of these roior wehicles are ne longer
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doubling every two years. In faot it is quite essy
to see and quite safe to predict that by 1950 -
twenty~one years hente - there will be no more than
40,000,000, perhaps not more then 38,000,000,

It may be somewhat more venturssorme to assert
that the form and performance of ths future vehicle
will change es little as its numbsrs; but Aif so, it
is a venture that experts of the motor industry are
willing tc risk, when, in the sobsrness of the
soufersnce room, they talk to us,

B¢ longer, as in the tems and early twenties,
are many of our most important roads wholly unimproved,
Iastead, there iz scarvely any part of our coumtry
that eannct be resched from any other part by travel
over surfaced highways, which for the most part are
both mudless and dustless. Undeniable defects there
&re in these highways, but they are not the utter
deficiencies of the days of cur road building

Wo
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¥o lonssr is the pattem of the movement over
these hifhways an evaneacents, changing redloally
with yearly changes in the performance ability of
the motor vehiole, and with tha gteady enlargzement
of the cirele of its possessors to include larger
ad larger numbers of those less snd less woalthy.
Instead, wo approach & condition of stability in
vehiole ommership and use.

Under these ohanged oconditionsg road building
pelicies that formerly were proper and wise beaocmwe
izedequate and insufficient half msssurss. Cautious
restriction of improvement effort to hizhways clearly
impertant may now zive way to a distridbution of
bettermmt offort sccording to a measured ascertein-
Beut of the relative use walues of all hishways.

The eingling out of certain rosda for special
attention becomss loes necessary and s balanced
sttention to the whole highwey system, to assure a
songistent improvement of all its parts, becomss
mere advisable,
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When we thus turn ocur gase from soncentretion
upon the seleocted systems of our past good poliey,
t0 & wider view of the whole road and street systenm,
we see that there are parts of the whole system that
formerly we excluded froe our plans for good and
mffiolent reasons, that now, for reasons equally
good, have come to merit ocur closer and very particular
attention,

Por instance, we deliberasely exvluded city
streets from our State and Federuleald systems in
the twentios = because city streets were then so far
superior to the main rural highways as to seem besyond
the need of attention. Today, as we 1lift our eyes
from s close inspeoction of the main rural highways,
we find that the fitness of many of those hizhways
%o perform their duty in s bDalanced soheme of highe
Wy transpertation exceeds that of many of the already
overburdened city streets to whish they deliver thelir
added woight of traffie,
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And while, as 3tate and Federal officials,

we have been conoentrating upen the main rural high-

ways, we find that beyond those highways an improvement

of the lesser roads has been going on under loeal
govermment adninistration, that has largely increased
the improved mileage of such roads. As the effort
that has brought about that improvement has been
less definitely coordinated, no we now find it to be
less consistent, whan meagsured either by the absolute
standard of its own need, or the relative standards
of comparison with other parts of the whole system.
We mow that improvemmnt bhas been sxtended to
mny suwch roads the traffic use of which drops oloas
to the xminimm of seros But we see that there are
other miles, of which a greater use is made, that
are not yet adequately improved. We realize that
it i3 in these lesser branches of our hignmy system
that thers lurks the greatest possibility of wasted
offort, effort msted because it has no real purpose,

either for the esoonomie or social benefit of the
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country or its peoples And we sense that we should
ascertain as quickly as possible not only the
deeirable limits to which such luprovements should
bhe carried, but slse the real poals of sconamic and
social development to which all further local road
ivproveswnt should cansciously be made to contribute.
Concretely, we speak of thess econoxic and social
goals in terms of desirable land uses.

In the pioneer period through which we have
passed, the emphasis of cur road building seieuce
has been placed upon questions of physical road
desizn, It was necessarily so. %o had to learn a
Rew art of road bullding to eope with the new and
intenser forces applied by the new vehicle. The
Muysical rossarches of the last two decades have
mds possible the desizn of modern pavements and
rad surfuces, of subgrades and sll the other slements
of the romd structure that are well adapted to the
Bseds. Fhysical problems remmin for study teday, but
the emphasis, as w» pass from the pioneer to the
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sesondary phase of road improvement will be placed
more and more upon econorioc studies, whish previously
it has been sither unprofitable or impossible to
pursus.

Unprofitable? Would it ever have beem
wmprofitable to undertaks such studies s we are now
begimning? Yes, aotually umprofitable., It is
wnprofitable always to study sny movemmt, while it
1s still so formless as tc reveal no definite trends,
And that, over much of the past period, has been the
charaoter of hishway traffic by the motor vehiele.
largely unprofitable also would have besa guch
studies as those by whidh we now asek to establish
the probadbls life sxpectancy of wvarious parts of
the highway strueture, simply because our highways
were not yet old enwugh to have revealed the temdency
and probable duration of their liws,

With mogt of the major trends definitely established
1t nmow becowes profitable to study them, At the sams
tims we reach a point in the prozress of highway
inprovement at which 1t becomes desirable to relinguish
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provisional policies and seek to define, however
tentatively, ultimate goals. Ye appromch a point of
dininishing returns in our further developrent work
that should not be passed. It becomes less and less
importent to push development further, and more and
more desiradle that what has already been done shall
be brought to a state of greater consistency within
itself. Ultimmte relations between the highwy
transportation, that is our special oconcern, and
other forns of transportation need to be set upon a
proper plane of coordinmation., Within the frame of
hishwy transportation itself there ia nesd for a
better adjustment of the road to the wvehiocle and
vice versa. And, hizhly important, is the nsed to
develop & more stable and defenaidle system of
highway finsnce.

It is such reasons as these whioch I have
mntioned that explain the nature and contemt of
Wat we call the State-wide higchwey planning surveys.
And it L{s for remsons such as I have desoribed that
these surveys have not previously been undertakss and

Yot are imperatively needed xow,
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¥e have made a begimning in Tennesses and in
15 other States - a beginning anly. We cannot see
the end of vhat we have started, because there iz no
ond. In their initial form the studies are designed
to gather much basic data, whieh the future studies
will only need to revise and, by less slaborate or
rather rore routine prooesses, keep current, DMut
the plamning surveys are not to be thought of as
a short sally after facts from the walls of ipnorance,
but rather as the sustained marech of a great public
business toward a goal of more rational sdministra-
tiom, founded upon a determined and constantly
rewrified need for its services.

With this conseption of the charecter and
parpose of the surveys, we are trying to think less
of the ocustomarily expeoted "Reports” of our studies,
and more of the ingestion of the facts and relation-
®ipe discoversd into the imwmrd organigm of the
Mgwey dopartmonts, and their eventual digestion
&8 revised policies and practices, consistent with
e ehanging nesds.
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Reports, as such, are desirmble mainly because
it is necessary that the public be informed of what
the departments are learning, that the people may
be given an opportunity to revise their comseptions
in aseerd with those of the offiocial agencies. ind
reports are beginning to 1sswe that will sccomplish
exaotly this purpese,

A fow days ago the President forwarded to
Comgress with his endorsement a report by the Buresu
on the feasidility of a sugrested system of transe
oontinental toll higinmys. ¥e found the proposal
to ds "not fessible,” and we proposed instead s
rather broadly conceived alternate that we were
daring enough to call a Master Plan for the Highways
of the Nation.

Printed coples of our report will shortly
be aveilable, and I hope you will all study 4t with
Patience and a certain sympathy. Whether our pro-
Posals are as sound as we think them, will be
dotermined by the verdict of the jury of which such
£oups as yours are the most capsdle of informed
Jedguant,
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Put what I want to say here of the report 1s
that 1t oould not possibly have been rade had we not
had at our disposal the partial, yet very convincing
and consistent results of the planning surveys in meny
Statas. Ye made somes rather novel suggestions, and
we point to vhat we believe are some errors of the
past that are crying aloud for correction. 1 am not
golng to memtion the suggestions or hint at the
orrors, I want to arcuse your ocuricsity. You may
satisfy it by reading the report.

If, then, you agres with us, and if your
Agrovment 1s shared by other groupe and especially
by We Comgress of the United States and the
lagislatures and governments of the States, » new
tarn will be given to acoustomed highwey polioies,
and you mey credit that, {f 1t happens, s the first

mjer triumph of the higmy planning surveys.



