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A Highway Program for the United States

By H. 8. Fairbank, Chief, Division of Information,
United States Public Roads Administration

In June 1938 Congress called upon the Chief of the Bureau
of Public Roads to investigate and report upon the feasibility of
building a system of transcontinental toll roads consisting of three
routes extending east and west and three routes extending north and
south entirely across the country,

Last spring the President forwarded to the Congress the report
of the Bureau, now known as the Public Roads Administration, in which
it was declared that a direct toll system would not be feasible as a
means of recovering the entire cost of six superhighways conforming to
the terms of reference. Having thus answered directly the question
propounded by the Congress, the Administration added further, in
general terms, its conclusion, based upon the evidence in hand, that
the construction of toll roads of any description cannot be relied
upon as a sound solution of the whole problem of providing adequate
facilities for the vitally necessary highway transportation of the
United States, or to solve any considerable part of that problem,

The Administration did not wholly reject the direct collection
of tolls as a means of recovering the cost of highway improvements,
On the contrary, it specifically recognized and pointed out certain
classes of projects to which the direct toll method can probably be
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applied with success, These are projects so situated or conditioned
as to be beyord the competition of reasonably adequate "freet
facilities; and of this character there are numerous bridge projects
and some highways, Put, as a general rule, it was, and is the
Administration's conclusion that any attempt to finance the construc-
tion of long stretches of highway or entire systems of highways by
means of direct toll collections is foredoomed to failure because of
the competition of reasonably adequate "free® highways and certain
inherent characteristics of highway transportation that rebel against
conditions that must necessarily exist in the use of toll highways.

In the foregoing remarks the word "free" has twice been used
to describe ordinary public highways in competition with toll roads,
Lest there be some misapprehension, it will be well to explain at once
.that the term is used to define a condition of the use of the public
roads, not a condition of cost. It implies only a freedom from
immediate payment for each entrance upon the highways, and does not
Suggest that the roads so used are either supplied without cost or
used without payment. That, on the contrary, the cost of our existing
roads has been heavy, and has been defrayed in great part by the

indirect payments of their users - these are facts of which this

audience will surely require no proof. TYet, if proof were necessary

it could now be supplied from the mass of data collected by the highway
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planning surveys in 46 States, And, as to those major public highways
that would be likely to come into competition with any toll roads that
might conceivably be considered, it would generally be demonstrated
that the costs of these so-called "free" roads have been more than

met by the indirect payments of their users, even where the expected
deficiency of direct toll collections would characterize their projected
toll road competitors as infeasible.

It is these now demonstrable facts that explain the paradox of
the Administration's alternate proposal of a modernized 30,000 mile
system of interregional "free" highways as a feasible substitute for
the 14,000 mile system of toll roads vhich its investigations have
led it to conclude would be infeasible,

The Administration advanced its proposal of the interregional
system as part of a series of proposals constituting what it was
pleased to describe as a Master Flan for Free Highway Development, It
is a plan which, though it inwvolves some substantial departures from
past highway policies, is yet rooted in those policies, and is intended
to modify and adapt them to chenging needs, rather than to strike out
upon entirely new and uniried lines., And, since the proposed new plan
is essentially an outgrowth from past plans and policies, it will be
helpful to examine briefly the character of some of those plans and
policies and the conditions that gave them birth, and alsoc to indicate

the changes of condition that now suggest a modification of plans,
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Most of the basic principles that have guided development
of the public highways thus far were established in the decade between
1910 and 1620, It was in that decade that the motor wvehicle first
gave proof of its true character as a new and useful means of trans-
portation, and proof alsc of its remarkable powers of mltiplication,
It was in that period that increasing revenues from the licensing of
vehicles came to be regarded as a peculiarly appropriate source of
funds for the construction and maintenance of roads; and ih that period
too that the first gascline taxes were levied and dedicated to roads,

In that same ten-year period the slowly gathering conviction
that the new vehicle would raise highway problems beyond the powers
of local authorities reached its culmination in the passage of the
Federal Aid Road Act of 1916, which at one stroke brought to the solu-
tion of those problems a long experienced Federal Agency and new or
strengthened agencies of all of the Statese.

Prior to 1910 there was little to distinguish one rural road
from another in degree of importance. Practically all country travel
originated at, or was destined to rural homes, and the amount of travel
varied from road to road only inconsiderably with the amount of settle-
wemt along each road. As there was little difference in their use, so,
with the exception of a few privately owned and fast decaying turmpikes,
there was little distinetion in degree of improvement between the various

roads. By 1920, the motor vehicles, at first the almost exclusive



possession of townsmen, by their selective use had elevated certain
roads - generally those joining the larger cities and towns - to a
position of importance materially above that of the remainder of the
rural road network, Thus, by the choice of the traffic itself, a
relatively small mileage of "trunk® roads was set apart; and the
inclusion of such roads in the State highway systems and the Federal-
aid highwey system was merely an inevitable recognition of the superier
importance they had already acquired. For the transfer of these
selected main trunk highways from local to State and Federal control
and for the preference they were given in expenditure of the recad user
revenues, there were a number of sound and very practical reasons,
First, because of their denser traffic, they were the roads that pre-
sented the most difficult technical problems of improvement and they
stood, therefore, in greatest need of the more expert care of the State
and Federal agencies, Second, since mile-for-mile their traffic was
greater than that of other roads, their improvement with motor vehicle
revermes would benefit the greatest number of the payers of such
revenues. Gathered into interconnected systems, they formed a mesh of
thoroughfares, covering the entire land, the strands of which would lie
closer to all points of origin and destination of travel than would the
units of any other agecregate of rvads of like extent. Hence there was
8 third reason for their preferential improvement: That by such pref-

erence the greater part of all the longer trips would be facilitated



-6 -

and only the shortest and most local movements and some short
beginnings and ends of longer trips would be unaided. And, finally,
it was perceived that by no means other than a rigid confinement of
principal effort to the improvement of these integrated systems of
trunk highway would it be possible, with the limited revenues annually
becoming available, to effect a2 generally useful improvement in any
reasonable length of time.

Establishment of the Federal-aid highway system by the Federal
Highway Act of 1921, carrying with it, as it did, the dedication of
important sums of both Federal and State révenue to the improvement
of that system, had the effect of gathering these gradually evolved
principles of the previous decade into a definite code that has
determined the character of all that has since been done toward the
improvement of the highways.

With State and Federal-aid systems designated the country over,
with all Federal contributions, most of the road user revenues, and
additional funds from other sources exclusively dedicsted to these
systems, the State and Federal rcad building agencies had a single
and sharply defined task. To it they adhered with no deviation whate
ever, and with substantially increasing revenues through the decade of
the twenties, so that by the end of that decade there remained few
unimproved gaps in a comnected trunk-line system of highways of which
the whole country had become proudly conscious.
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In their undertakings within the designated systems, the
State and Federal agencies were governed by an order of priority
established in close relation to the wolume of traffic; so that,
generally speaking, the sections first improved were those nearest
the larger cities and those located in the more densely populated
areas, the improvement of other sections following at later periods.
That this was an orderly and desirable procedure is beyond question;
yet it is to this very practice that we must now atiribute some of
the existing inadequacy of important highways. The reagon is that
each successive improvement, as it was made, was designed to the
standards accepted as adequate at the particular time; and standards
were graduvally raised as the need was recognized, and means and methods
therefor were developed. Amid these changing circumstances, roads were
built that had a normal life expectancy of 20 years and upwards, and
these roads have remained long after the vehicles for which they were
built have passed out of use, still physically intact, but in other
respects inadequate for service of the traffic and vehicles of the
Present day.

The most troublesome inadequacies are those that were least
expected and least capable of anticipation - the deficiencies of curve-
ture, gradient and sight distance that exiet numerously in roads designed
for use by the vehicles of a decade when present high speeds of travel

were not only not foreseen but were far beyond the limits permitted by
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law, Insufficiency of surfaced width, to the extent that it has
resulted from increased traffic, was generally not unanticipated, and
presents serious problems only where the needed widening is now pro-
hibited or embarrassed by right-of-way difficulties, However it is
just such right-~cf-way difficulties, occurring in connection with
relocations necessary for the modernization of alignment as well as
vhere surface widening only is required, that present some of the most
serious obstacles to the prompt relief of unsatisfactory and sometimes
dangerous highway conditions,

The various deficiencies noted have become apparent mainly
during the last decade, In the same period the contimuing construc—
tion programs of the State and Federsl Governments, financed with
sustained revenues of the motor vehicle amd Federal funds vastly
augmented during the depression, have completed the pioneer improve~
meal of the primary rural highways and made some progress in the
elimination of the various deficiencies of the initial improvements,
notably by a considerable widening of surfaces and the elimination of
rajlroad grade crossings. As to these highways the tasks of the future
involve mainly a continuance of work of the latter sort, generally
described by the term modernization,

When the State and Federal-aid systems were first designated
¢ity streets were generally not included in them. This was true as to

most of the State highway sgystems and the Federal Highway Act specifically
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prohibited expenditure of the Federal funds in cities having a popu-
lation of 2,500 or more, Although certain city streets joining with
the selected highways were needed and used to complete the primary
network, no Federal funds and, in many States, no State revenues
could be used for the improvement of these esgsential links., The
reason for these prohibitions was that at the time they were imposed
the city streets were regarded as adequately improved, and the State
and Federal revenues were therefore reserved for those external
improvements for which a greater need was recognized,

For s considerable period, while traffic grew apace and the
primary rural roads developed from country lanes into heavily traveled
thoroughfares, 1little was done to fit the connecting city streets
efficiently to perform their task of conveying the increasing flood
of traffic into and across the cities. City street administration
remained for the most part entirely in the hands of municipal authori-
ties and quite apart from any connection with what was going on outside
the city limits,.

When road user revenues displayed their remarkable growth
proclivity, municipal administrations claimed an increasing share,
but what they received they expended on any streets within their
borders, often in no relation to the road program steadily unfolding
beyond their limits, The tangible result - now generally evident - is

& serious inadequacy of the transcity conmections of the primary rural
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highways. Iess tangible, btut of greater interest for the moment, is
the resulting tendency to view the provision of adequate city streets
and adequate rural roads as wholly separate and (when they appear as
rival claimants for road user funds) even antagonistic enterprises.

A8, in this way, there has developed a tendency to treat city
gtreets as entirely apart from rural rcads, so in the administration
of rural road improvements there has been, anl remains in most States,
a distinct cleavage between the administration of the primary highways
by the State amd Federal Govermments arnd the administration of the
lesser rural roads by local authorities. We have seen that the
primary roads were set apart from other roads originally, because of
their superiority as f{raffic servers, in order that they might be
preférentially developed urnder the more expert care of the State and
Federal asuthorities, and with the substantial road user and Federal
funds reserved for them. By this expedient measure the nation has
quickly acquired a continuously improved, if still somewhat inadequate,
primary rural road system -~ 2 result that could probably have been
achieved as quickly in no other way,

The mileage of the selected primary roads in 1936 approximated
340,200, The remainder of lesser roads amounted to 2,609,200 miles,
This large mileage of relatively unimportant secondary and tertiary
roads has remained, for the most part, continuously under the administra-
tion of numerous county, township and other local authorities, In 14
States a2 total of 177,500 miles of such roads has been taken under State

conbrol, the transfer, in 4 States, including substantially the entire
mRileage of such roads.
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While improvement of the primary highways proceeded rapidly
and systematically under authority of the major governments, local
authorities continued with varying success their historic functions
of maintenance and improvement of the roads remaining under their
care. In the beginning their revenues were derived largely from
taxes on property. These, in some instances, they attempted to
anticipate through bond issues, often with unfortunate results. ILater
they sought and, in most States, received a part, and an inereasing
part of the road user revenue, In the several States previously men-
tioned, they finally turned over the whole problem to the State
Government, motivated in so doing generally by financing difficulties,
Uppermost among the causes of these difficulties was the public's
increasing resistance to the exaction of property taxes. Confronted
with this resistance and the difficulty of obtaining other funds to
replace the waning property taxes, it is probable that local authorities
in many States would have sought relief by transfer of the problem to
the State Government had not the depression supervened. The depression
brought unemployment, and unemployment brought work relief, and to local
road administrations the country over, work relief has been the means
of an extensive program of construction and maintenance. In large part
the Federsl funds that have made this program possible were grants by
the Work Projects Administration and its predecessor agencies, In
lesser part they have been extended through the Public Roads Administration.
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Regarding the physical state of the local roads throughout
the period since designation of the primary systems it will suffice
to summarize briefly as follows: As revenue difficulties increased
there was a deterioration of the roads; as Federal funds have
replaced declining local revenues, the condition of the roads has
improved, and it is probable that there is at present a larger
mileage of well improved local roads than there has ever been before,

But here again it must be emphasized that this improvement has
been arranged in only the most casual relation to the improvemsnt of
the primary highways, and by a multitude of independent local authori-
tiles, of short official tenure, lacking both the means and the incentives
of cooperation among themselves. In most States the improvements
planned and accomplished as secondary and feeder road projects financed
by Joint Federal and Sitate funds administered through the Public Roads
Administration, stand out as virtually the only improvements conceived
in conscious relation to a2 general plan of rural roads.

Thus, we have traced the separate courses of the almost com-
Pletely unrelated efforts by which the three principal component sections
of the whole street and highway system of the United States have been
brought to their present condition, Considered separately, the condi-
tion of none of them is viewed as satisfactory. Considered together

there appear many evidences of disproportion and lack of reasonable
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goordination, On each component section a pioneer work of improve-
ment has been roughed out. The great need of the present is that
thege three component sections of our whole street and highway net-
work shall be considered jointly, and that there shall be developed

a general plan and policy that will serve to direct anxd implement

the future efforts of all governmental authorities toward the common
purpose of producing an efficiently integrated and economically sup-
portable total roadway facility for a nation~wide system of highway
transportation., Such a program, obviously cannot stop with a mere
plan of coordinated physical improvement. It must also harmoniously
define, and effectively provide the financial and administrative means
for accomplishing such a coordinated improvement.

The development of such a general program implies an ability to
take the broadest possible view of the existing situation and the
8bility to envision, at least approximately, the attainable goal of
highway transportation, It implies a comprehension of all the multi-
tudinous facts and trends that define the situation existing and the
goal to be attained. This was the conclusion to which the Public Roads
Mministration had come in 1935; and it was this conclusion that
Prompted it to invite the State highway departments severally to join
with it in what have come to be known as the State-wide highway planning
8urveys. Together, these surveys, now undertaken more or less com-

Pletely in all States, constitute the nation-wide fact-finding effort
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that is necessary to afford that broadest possible view that alone
will permit the formulation of a general highway program for the
States and the nation,

Most of the gurveys are now nearing their initial objective -
the assenbly of all of the facts depicting the current situation,
I refer to this as the initial objective, because a long analysis of
_ the facts must follow, and because it is not intended that our fact
finding shall stop with the present, but rather that it shall go ¢n
to the continuous determination of the changing facts that will reflect
a constantly changing situation, But already the surveys have
resulted in a tremendous acquisition of knowledge that is fast being
digested. In many ways this new knowledge is finding immediate prac-~
tical use in the daily operations of the State highway departments and
the Public Roads Administration. A very important use was that to which
it was put in the preparation of the Administration's toll road report
to Congress. That report drew heavily upon the new factual knowledge
to present in broadest outline the conception of a master highway plan.
The wide consideration sure to be given the Administration's proposals
w1l involve a further resort in greater detail to the steadily increas—
ing volume of analyzed facts; and, in the end, we trust, will lead to
the greatly beneficial results that were the Administration's expectation
when it proposed the studies,
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On larce-scale county mans resulting from thlese surveys there
will apnear for the first time on any maons all of tke rursl rosads
with indication of threir wresent surface i:mwrovement, The sane
zans will show the lozation of all rural homes, churches, schools,
stores, snd all other nlaces that are the origsin or destinetion of
nichway travel; and besices these things they will show all rerilroad
lines, 211 navirenle =ni navizeted streans, z2ll airorts, canals,
and almost every other feature of sny zind trnat ie relsated to any
form of transrnortetion, Such zoeps are 2lrecdy cownleted for 2,000
of tne 3,070 counties in the United States, In the nesr future
they will be aveileble for sll counties in 6 States, snd will
supely Invaluasle infeornation for the wrojection ¢ & gerneral
highway nrogran.

“he traffic umans nade by swwerimmrosing w.on the nighway
end transvortation mang just described a granhicel renresentation
of the average caily volune of traffic using each section of rural
road, afford st a zlance a clesrer ides of the relative trafiic
imnportsnce of the incdividusl road secticns an” of tre vwrimar:,
secondary ani lesser roads tnan it is wossitle to ottain in eny
other way. Zxzanination ¢f these mans brings out clearly many
instances of road iunrovenent cdienronoriionzte to trafiic demand
on both wrimary and lesser roads, end often siows larre “ifferences
in the tyoes of surfaces bHuilt by Siste ani local autrorities
Tespectively to serve traffic of the same density, This ig e

s L] 4 . . - - - s
£ind of informstion esnecially ne-dec for the foravlation of any



general nlan desizmned to trins about 2 nore consistent imvrove-
ment of the whole hicshway syrsten,

Tor 65,70C uiles of the country's mosi imworisnt rosads,
in 8ll Stztes, exact inforustion is now belnz sssembled in
Washin~ton regarding the cricracter and widtil of the road surface
at 81l noints, the wilth of nresent rishts-of-vay, the locstion
of all excessive curveture and gradiente and 211 sections wlere
sizkht distance is less than a fixed criterion, the -lsces and
numbers of 211 fatal accidexnts rerorted J{uring the lest vear,
and the averase J#ily treflic at all roints with sewrrate indice-
tion of tihe numders of nassenrer cers end iruciis and’ busses snd
the auount of tne toterl traffic in every State tlat bvesrs the
license tags of otier Siates, Tor every btridge on these 605,000
miles of road these revorts will indizate the load canacity and
clearances, =oth vertical anc lLorizomtal, and the annroxinmate
heaviest welgiits and larzest dimensions of vekicles resularly
using then; and all of this informstion from L& States will de
uniformly nlotted in dissremmatic strle in orier tiet it mayr be
quickly cCigested and comnared, The roads for vhich tais inforuation
is beinz comniled krave heen closen as the :rilcen's most imrortent
thoroushfares irn either nmeace or wer; anC the Giacramnelic rerorts
that will reveal clearly threir every sicnificant festure vill be

-

commletely assentled in Vashington 2 few weeks nence; to be
¥ A

followeld in stort orcer with reconnaiccsnce estinates nof the
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impraverients recuired to orinsg the entire milesse to & lesired
stenderd and tne cost of sucs inmroveuents,

In these surveys ever; renzining railroad grede crossing,
cn city streets and rural roads, will soon Leve been exsuined in
deteil to Geterniine its relative Lhanerds anc the extent to wrnich,
if closed for the massspe of trains or permanently closel anc the
trafific liverted tc other crossirgs, there would te inconvenience
or delay of tle kizkwar treffic, These exeminatisne develom

evidence of the exmct nhysical layout of esch eressirg, the angles

t

an redes o auvurcgach, the sight distances from verious »oints

]
[}

on tiie roed to vmointe on the traecks, the number snd charscter of
train nasserses, the volune of roaé treffic, 2 record of kunovm
accidente, and, in cities, »n srrvroninste indicstion of tue rro ergy
Cenezes anl righit-of-varr exrerse thst woull be invelved in en
elimination nroject, WwWith such deteiled inforretion in hend it
should Le wossivle 1o develst & defensitle order of vriority in

the elinmination of the creossings &t the rate estavlished by any
desired wrosraa of ernenditure,

In the results of tie survers we reve, Jor the first tine,
definite nrcof of the neslisible volume of fully itrenscertinentel
treffie, It is found thet,on the averase, no more tran %00 vekicles
leave tre tvo coessic each day pouna on suck continentel crossirgs
via 2ll main esst-west rozds vetween our northern snd southern

toundaries,



Bigrvay travel is clearly chown to consist wredoninantly
of movements of short range, with one-way trire of 100 ailes or
more comprising 2 nercent or less of the tolal number of all
trivs, Trios extendiing outsicde ¢f citles to a one-wey distance
of % miles or lese comnrise from 2b to !'l' percent of the totzl
nuxnter of intra-city trins in eleven truvical States ani one-vel
trivs of 3C milee and less in the same States nake urn from &&.6
to 95.% of the total numver of all trins,

It is estimeted that 56,4 nercent of the toizl of ell
motor vehicle traffic is served bty the orimsry rural Lighways
and tleir trans-city connections, v hich form 11.3 percent of
the total mileaze of roads and streets, Thirty and tvo-tentis
percent of the totsl traffic moves over tie streets of 211

cities in wiiclk tre total city street milesze ic £.1 vercent

—

of e iUt T road end sireet nilesge: ani tle rewaining 17,0
nercent of the itraffic is serveld ¢y seconlary and lesser rursl
roads trat form 82,6 nercent of tlhe total mileaze,

The streets of cities nre Tound to be used reinly Tty city

resconsitle Zor only atsut L rercent

[
4]
Lir)

of the street traffic. On the rriusry rosds =lso city velic
predominete over rural vehicles in the ratic of Ol o 27 znd
it is en2ly in the relatively lisnt traffic of tre seconisry end
local roads thnt.tie rural vehicles exceez irne nuber ol citr-

owned vericles oy tre susll uercin of 55 to L2
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The traffic counts of the surveys scow tret traffic of a

volume &.vroscnin. tne coxlortctle ceanscity of & two=lane roadveyw
is fourd et nresent on no more insm eoheut 7,000 nmiles; end tuat
traffis gererclly concifered ss reavy is found as & reuneral con-
dition in rst.er linited aress (narticularly in the lortheast
and alon~ %the tvo corsts) onf elsewhere mainly at the zrirosches
to tle lrrzer cities on the irvwortent irhwars

“he triczening of treffic st the gwvroach to cities is found

to be 5 universsl corndition, and one for vhich there is zenersliv e

-

less thzn adeouate wrovision in the existin: nishesr fecilities,
Unfortunstely the verticular secticns of kRizshray inveolved are often
hemmed irn =0 closely by rroverty develorment as 4¢ male it ~ifficuls
to increase their caracity witiout ircurring Lesvy rigrnt-of-wey
expense,

-

Crizin and lestination studies of the trelfic =t such citr
aporoaches srov thet it is senerelly counosed in lsrge —ert (as
muck as 90 vercent, of traffic orizinated in or lestined to rnoints
in the city; and tiat of the totel in-and-out city ucvenent a larce
part oricinstes in, or i¢ destinel to ~olnits anear the city center,
These zener=1ly obeerved conditions suzsest that the consiruction
of by-rass routes w11l not zenerslly af7or’ the relief to city street
congestion that has been exnected o trem; and these and otier
observations noirnt to the nrekable necescity of constructing daring

the decades just anead & very consicderatle mileszse of exnrese

o

thorougifares into &né scress the larcer cities,
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I+ is such as itnese definitel;r observed and recoried fzcts
end many, many mnoere, toucning upon all vhases of the hignway oroblems,
that will shortl: be availarle for consideration in the Tforrmulation
of a future program or progTans. Hitherto the whole problen fas
been deslt wit: in three guite distinct perts, involving rescectively
the city streets, the primery rursl hlgnways and trhe lesser rural
roads. s was naturel in tre earlier stages of tie motor vericle's
development anl toe vloneer stage of ligawa;r invrovement, ultiucte
objectives nhave teen only vaguely perceived; and the worx of righ-
may, road, and street construction nas vroceeded in tne tiree
geparate categories, administered bty distinct groups of public
officizls, witnout clear tiaougnt o ultimate integration, and gulded
only by a sense of iunediate reed and expedierncr. -atural and
reasonable, as well as expedient, while the comnon goal of tre
severzl efforts was still remote, tnis wrocedure has become increas-

&

ingly izapprovriate ani dengerocus as the uncorrelated undertaxings

in eack catesory have approac.el thelr respective limits. The point
has now bveen reac:éd wrere 1% is nignly desiratle fo strike & telance
between them. From where we now stand, aided by tie ianformation
supplied L:r ti.e planning survers, it is possitle wits some clarity
to perceive ithe ultimate goal o a %otal street and higowayr systenm
closely knit and adfusted to finction ir all its per

whether administration shall continue, as ir tie past, under

separate autorities cr whetier tnere Te sone unification of control,
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e guided by the definite

o+
oW
]
[
D
o]
H,
<
-
<k
/2]
fo
[
(o]

it 1s desiratle tiat
¥nowiecge of a general nlen, doze of the elements of such o plan

n troafess outiine in the recent report to Congress

Jrie
.—w

ware suipgested
by the Public Hoads Adainistration.

e awilnistration's nrovosals contemplate that all rursl
roads and city strests eghall Te regsarded w«s conprising a wioie
systea of wisiweys, and tlat the furtlier work and expenditure uwon
this whole system siall te cirected conscisusly o the creation of
a state of calanced efficiency in the sysiex as a whole, To that
end the Admiristration sses need of continued work aloxng cerisain
definite lines and goverred iy certein celiniie orincip
stenent the vrogran would consist of a Taleonged
developizent of the following elemenis:

1. Ihe Turther improveament of the presantly desiznated

State and Federal-aid hisiway systems as oralnary
raral rosads, revised by local modificatica as necessa-
r7 to enable them to support aund efficiently ais-
charge thelr traffic with & maximua of salebty. JLails
will involve soue strengthening and widlening o
existing surfeces and tie local correctiion o7 exces-
give curvature and gradient and dericiernt sizit
distance to zccommodate present and resssnat
anticineted speeds.

~

2. Tne desiznation, location ani Zevelovment of z new
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Lesimed especially for service of the highwary nove-
ments of longer range, ithese routes should by-pass
all szziler towns and should entody the priuciple

el liizitation of local access wherever necessasr) 0
secure tne safety and dispeten of the express move-
ment. Vherever practicavle they snould follow the
gereral lires of existing primary nigswars, tut
snoald depert from them as necessary to effect

direct connection 5T primery contrsllings points and

Fa

obtain adequate width of rigit of way and the control
andéd orotection of their accessges,
Tie furtoer isvroveusent oI roads seconlarr 12, and

feelin~ the orimary nlg.ways, as reguired for the

economicel service and safe condact of their irefiic;
and the crreful extension of improvement o nresenily
unizmproved rozds of tiis class only as Jjustified by

iraffic requirecents and definite social and genersl

&nd &8 such extensions are
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consistent with the provable future use of tihe rural
lands served br tl.en, as such nrobable futiure use is
indicated U7 survere now veing conducted Ty State
and local agencies under the insotirztion arnd coorii-
“eting direction of tie Unitel Stztes Department of

asricuaiture.



we In, and in tae vicinit - of cities contiruance of a

normal nrogrem oi street reconstruction ani revair,
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, added tnereto, a vlannedl develovment of
arterial routes comnnecting peripheral areas and
inportant rural highways with the principal wrtan
center, snd similsr srteriaels located or circum-
ferential lines to accomnodate treffic interchanging
1

between tihe various external highways and peripiaeral

=

&

areas. “he added facilities siiculd also include
other major artsries, as reguired, to join directly
e recogmized subordinate focli of wrban develon=-
ment.

5. As an estecially desirable feature of the progran
in all its parts, the elimination of rallroad grade
crossings in tiie orler of the deteriiined relative
nazards and economic losses entailed by thenm, anc
z similar separation ¢f the grades of icpartant
Rizwars at hesvily trzveled intersections.

It is believed tast such an integrasted pro.ram should Se, and
now can be Cefined, by agreement, in each State anda in tze gountry et
large, uvon the general objiectives to be attaired in a relatively
long period (sar 20 rears), and by the more detailed vlanning of a

consistent pariial mrogram realizable within the limits of the

definitely screduled and anticipated revenues %o accrue with a shorter

Period (say 10 jears,.
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The bvenefits resulting Irox such & vprogran would range from
trose of the most local character, such as improvesent of the
facilities of intra-city traffic or of similar local movements
outside of cities, tc those of the most general character, such as
the provisisn of improved facilities for interstazte commerce end
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compunication and for wurposes of national welfare and defense.
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The benefits conferred will also include those flowing ¢
from travel over the hizgnways and those of a more general nature,
such as those associated with the furnisiing of irproved access

to land and property.

Accordingly, the financial means exaployed to accomplish the
prograe should combine revenues appropriate to, and expressive of
the relative weights of, thie several classes of beneflit, Ihree
general classes of revenue are indicuted; namel;i Zederal contriou-
tions, &s justified Uy the Tenefits to interstate communicalion and
commerce and the natisnal welfare ard defense; State rozd user
revenues, cousistent in amount with the direct Lenefits to travel:
and local vproverty or other general taxes, consistent with the
general benefits conferred.

as the several classes of benefits would flow, internixed in
various provortions, from all parts of the program, so, in strict
logic, the several forms of revenmie should te combined in corres—
ponding proportions for the subport of all parts. As such & course
would involve innumersble fine decisions and adjustments, it would
perhaps be impracticatle, and as a prectical substitute the taree

general classes of revenue, raised in esrounts eauitaebly exXpressive
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of the several classes of benefit, might be devoted to definite parts
of tae whole rrogran for wuich thelr use is generally apvronriate.

Specifically the Sederal revenues nlgnt be devoted to the im-
provement of the suggested interregional system and the regular Federal-~
aid systenm, since these are the systems touching most directly the
national and interstate interests. To tne extent that local roaéd and
street ipprovement may ©Te predicated upon troad grounds of the social
and economic welfare of the nation a Federal coniribution to these
facilities also would be justified.

Hoad user revenues could te used to match the Federal contribu~
tions to main arteries, Lotha rural and urban, and to sunport the remainder
of cost of a definitely appointed group of roazds and streets commrising
what migat be called a motorwe) syvstem., Such a system should comprise
all prizer; roads and sireets and the more important Teeder roads and
streets, to the limit swportable by a total of such revenues yielled by
rates reasonably adjusted to tae worth of the road service and the pur-
pose of permitting o maxiaum appropriate developzent of highway trauspor-
tation. A limit to the inclusion of feeder roads and streets in such e
motorway system would be set at tie voint wihere the total veilcle-mileage
generated on the entire higaway systen bty traffic origlneted on such
feeders wo21d fail to produce, at tie applicatle rates of taxation, an
annual sum sufrficient to pay at least their own annual costs., The
further znd controlling condition to bve met would be that no grezster
ileage of roads and streeis snould be included in the moiorway s stem
than that which could te supported in gll its costs by the roasd-user

Tevenues collecied.
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Since, for inclusion in the motorwsy system, city streets and
rurel roads would have to qualify by exactly the same tests, one result
of the definition of such a system would be 2 fair adjustment of the
competing claims of the various units of government for a snsre in tne
motor revenues.

By establishing a tengible relation vetween the totel of
road-user revenue collected and the costs of a defirnite system of
roads, the proposed method would algo tend to discourage the diversion
of road-user revenues to other than road purposes. The stipulation
of sucn revenues for the particular purposes and facllities defined
would be rendered unasseilable from amy point of view, if the total
payment on behalf of each motor venicle were made to include, besides
the sum realized by the determined rates of special road-user taxes,

2 further sum raised bty taxation of the venicle as property at the
rates applying to otner forms of property.

Finally, that part of the cost of the projected general program,
not coverable by Federal contributions and special road user payments
adjusted as previously described, would remain to be met witn funds
ralsed by any form of general taxation, levied by appropriate local
subdivisions of government.

When the facts developed by the highway planning surveys are
fully analyzed one conclugion is certain to have a prominent place among

all the conclusions to which they will point. It is this: That the work
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of providing adequaie street and hi.nway facilities is far from finished.
On the contrary it will be very clear that there are tasks ahead which, ir
magnitude and difficulty, exceed the greatest and most difficult of past
accomplishments. Of these the greatest will be those involved in the
provision of adequate arterial streets in cities and in tne modernization
of the principal rural highways in metropolitan areas. Some such
improvements will be costly beyond any pas£ experience. They will be
costly by reason of their necessarily elaborate design; and tney will be
costly by reason of their heavy right-of-way requirements in areas where
land costs are high.

Such facilities in many instances may not be considered merely as

future possibilities. They are already pregent necessitieg. To acquire

them as rapidly as their need will become urgent it will be necessary to
regort to bond issues; and every sizn points to the fact that the bonds
1ssued will be revenue bonds. In part they may be serviced with motor
vehicle license revenues and gasoline tax funds. This, at least, would
be not inappropriate. In part they may be predicated upon revenues
collected directly in the form of tolle from users of the elaborate
facilities created. A definite trend in tuis direction is to be noted
in recent developments, Possibly aleo thnere may be an employment of
other and more unusual financial measures, suca as the recovery to the
Public of the unearned increment upon the value of lands and properties

benefited by the improvements. This posgsibility was stressed by the
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President in the message with which he tranamitted the Administration's
recent report to the Congress; it is & possibility that has been tested
with some success in other countries, notably in England.

Already the provieion of many such works has been too long
delayed, by reascn of a general reluctance to face the heavy costs
and otner unusual difficulties involved, among which are the difficulties
of right of way acquisition previously mentioned. In some cases the costs
of right of way may far exceed tne cost of comstructing the facilities,
For example, the properiy damesge and right of way cost incident to tne
widening of Woodward Avenue in Detroit accounted for $9,806,400 of a
total cost of $11,127,900 for that improvement.

It was with a view to removing this obstacle to needed action,
#0 far as practicable, that the Public Roads Administration's report
proposed a plan for the acquisition of such rights of way by the Federal
Government, when requested by State and local governments, to be leased
to such governments over a long period on terms that would, in such a
period, amortize the cost. The same purpose could be accomplisaned by
Federal loans for similar long pertods.

The prospect of an early provision of means for the accomplishment
of these desirable purposes was neightened in the closing days of the
last session of Congress by introduction of identical bills by Senator

Hayden or prizona and Representative Cartwright of Oklainoma, wnich would
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extend the aid of the Federal Government either tnrougn loans or the
acquigition and lease of rigats of way.

Under the terms of these bills the Reconstruction Finance
Corporation would be "autanorized to make loans to the States, municipalities,
or other public bodies to finance, or to aid in financing, the construction,
reconstfuction, or lmprovement of road projects and thne acquisition of real
property or interest in property necessary or desirable for, or adjacent to,
such road projects; such loans to be made after tne approval by the Commissioner
of Public Roads of plans and speciiications for such projects submittied by
sucn States or other puclic bodies, and upon such terms and conditions as
will reasonably assure the repayment thereof within forty years, with interedt
at sucn rate or rates as may reasonably be expected to reimburse said Corpo-
ration for the cost to it of the cepital required for the making of such
loans.”

The bilils, if passed, would aleo permit the Commissioner of Public
Roads to enter into contracts with States or municipalities or other public
bodies, in accordance with wnich he would acquire in the name of the United
States, "oy gift, purchase, excoange, exercise of the power of eminent
domain or otherwise", real property or interests in real property "necessary
or desirable for, or adjacent to, any road project which will be a post
Toad or will foster interstate commerce, aid in the national defense,
facilitate the use of the mails or promote the general welfare", which

Properties or interest in property the State, municipality or other public



body would either purchase or agree to maintain and purchase from the
United Statet "at such price and in succ manner as will reasonably assure
recovery by the United States within forty years of the cost of such real
property, with interest at such rate or rates as may reasonably be expected
to reimburse the Reconstruction Finance Corporaticn for the cost to it of
the capital required for such acquisitior % 2 % *.,"

These bille will come up for consideration at the next regular
session of Congress with considerable praspect of favoravle action,
In that event 2 first step will nave been taken which will probably lead
eventually and at no remotve date to the formulation of a highway program
for the United States embodying some, at least, of the principles suégested

in this discussion,



