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In the United States there are, ln round numbers,

327,007 miles of primary rural highways, 2,600,000 uiles

of secondary and lesser roads, and 215,000 miles of city

strests. “hysically, these highways and byways 1ie upon
the 1and as a singls unbroten setwork, There are np

Wreals where city atreets end and rural highways begin;

mor are there visidle sjseces oetween the trung hizhways

aad their brancoes to tell uwe that at such goints wa
pass from one “aystem® to another. It 1s only in adain-
latration that we separate this physically composite
syster Iinto a variasty of “"systems.®

Administratively there are “systems® galore.

There is a United States system, and a 7ederal-aid system,

and a sublie lands system, and & national forest aystem,

,sad a national park aystem. There are 48 State systema,

more than 3,000 county syastems, and township systems and

oity streot systems in numbers large but uncertsain.

Administratively sach of these system: is regarded and

dealt with as a separsie entity. it many points one of
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tbem overlaps uoom another; but ohysically there is
meither overlap mor separstion, but a single, continu-
sus, Intermeshinz network, covering the entire land,
Over this interconnscted network move 30,000,000
sotor vehicles in a tremendous and complex activity of
travel that sgegrogates 250 billion vehicle-miles
amonally. On some parts of the network the travel
ooncentrates heavily. On many other parts 1t is very
Mghtly distributed. But whather heavy or light the
serviace of the various parts is determined not by the
sdninistrative systems in which they happen to be
grouped, but only by the ohysical factes of their loca-
Sion and condition, Thie is true with respect to the
sharacter as well as the amount of the travel on the
various parts of the system. i road becomes in fact
& trunk highway not by virtue of its inclusion in a
$tate or Federal-aid highway system, but because in
losation it occupies a favorable relation to the
Sources and norsal lines of movement of large volumes
of traffic; and because in condition and capacity it

is capabdle of aceommodating such large volumes, a
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fars-to-market road, on the other hand, owes its
character as such, not to ite more or less arbitrary
classification as a couaty or towaship road, but te

the fact that it conveniently joins so agricultural
producing area with a natural and desirable market,

This condlition may bDe satisfied by a State bhighway as
usll a8 by & county or township road. Indeed we are
finding that, judged by the ciharacter and amouat of
thelir usage, 3tate highways are often the most important
of farm-to-market roads,

Ideally, there should exist betwesn the
sapacity and other characteristics of each section
of the highway system and the volume and character
of its traffic an adjustment as complete as that
which exists betwesn the usrteries and veins and
capillaries of the buman body und the normal flow
of blood in the circulatory system, That there
exists in the road system uat preseat no such close-
ness of bmlance between the duties and capacitlies
of the various parts iz plainly evident; and it ia

toward the achievement of some such ad justment in
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a pracsticable degree that all road bulldisg efforts
should be direated by whatever agencies they may be
sxsrted.

It wust be recogaized that one of the reasons
for the existing lack of balance lies in the dirvislon
of the whole systen into various adainistrative
tgystams” and the largely wncoordinsted development
of such "systems® by numercus and mutuslly independent
sgencies., What is perhaps a4 more important resson is
the fact that there has been available to most of
thése agencies nd information that would enable them
to measure correctly the degree of the maladjusiment
existing, It is this necessary informstion that the
highway plannimg surveys have attempted to supply in
86 States.

By these surveys we are sanabled for the first
time to comprehend the street and highway system as
a whole. The large-scale county waps resulting from
them are in most cases ths first to show with sub-
stantial agecuracy the locetion, olassification and

condition of all rural roads. Traffic couats have
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besn made previously on the primary highways of most
States and on local roads in a few counties, but never
uatil these surveys wors undertaken, has there been an
attempt to measure and ohart the flow of traffic over
$11 rural roads. DMNor has there ever vefore neen such
aa effort as the surveys have made t0 ascertaln the
revenuss avaliladle and expenditures made for sll
olasses of roads and streets, or so completsly and
fairly to assess the relative benefits conferred by
the sxpenditures.

In the light of the very somplete information
thus made availavle the achievement of a balanced
develooment 0f the whole street and highway system
becomes a possibility, dependent emainly upon the
understanding and will of the people to demand it,
and the abiiity of administrative agencies to adjust
their operations to the plain indications of faots
8t thelr disposal. Since ths result to be galned
is 230 obviously in the general intersst, the degree

of its actual achievement may really be taken as &
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test of the effiolency of the demooratioc process,

the first essential is the formulation and asceptance
of an agreed master plan in which the ascertained
improvement needs of all seations of the aystem would
be incorporated and coordinated. The next step would
eall for an equitable obtalnment of revenues and an
allosation of such revenues in the proportions required
for realization of the agreed plan, To neither of
these thoroughly rational procedures is 1t probable
that complete popular assent can be cbtained. This
being recognired whatever practicable measures may

be suggested to approximate the ideal should receive
.thc support of all who are truly interested in an
eofficient and economical development of the highway
and highway transportation system of the ocountry.

In 1ts report on Toll Roads and Free Roads,
which the President last year transmitted to
Congress, the Public Roads udministration attempted
to define the broad ocutlines of such a master plan
as would be needed to coordinate the road and street

improvement of the Nation; and tried further %o
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4ndicate in general terms the extent of the appro-
priate Federal contribution toward its realization,
The report discussed at length the outstanding
imsproveaent needs of all sections of the highway
system - the city streets, the primery highways, and
the secondary roads. To give effect %o some of the
suggestions mude legislation will De required, but
within the limits of ita present authority the
AMministration is attempting, im the light of
iaformation supplied by the plamning surveys, to
put into effect the principlea it has propounded,
and in no direction, 1 believe, is this effort made
with greater probability of useful result tham in
ths planaing of a2 Federal-aid secondary or feeder
road progras,

Those of you mho are familiar with the acts
Approoriating Federal funds for the improvement of
Segondary roads will recall that they are coushed
in very brief and general terms. They desoriae the
Toads to which their approporiations are to be

&pplied aimply as “secondary or feeder roads,
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including farm-to-market roads, rural-free-delivery
pall roads, and public-schaol bus routes,”

This brief dasoriotion has been esamplified by
administrative rules and regulations, in harmony with
She apparent purpose of (ongress, in several ways.
First the rules provide that the funds may bs expended
only for the improvement of roads outside of munioci-
palities 1/ and not included in the Federal-aid system.
By thia provision it is zade clear that the tern
"seagondary¥ is to be construed in relation to the
routes of the long designeted ¥edersl-aid system as
"primary.* State highways, not included in the
Federal-ald system are not excluded from considera-
tion as FPederal-ald secondary roads unless by reason
of their character they fall to qualify as essentially
*feeder" roads,

Next, the rules add %o the three categories
of feeder roads mentioned in the act one other
class specifically described as "mine-to-market

roads," and a general class dsfined as "other rural

1/ with the exceotion of strests in the District of
Solunbia,
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roads of comeunity value which connect with im;ortant
Bighways or which extend reasonably adequate highway
service from such nisheays, or which lead to rall or
water shisoing Doints or local settlements.”

Subjest to these genersl definiticns, the
regulations require each State highway departwment,
48 s00n as posaible, to *undertake the selection and
designation of an initla)l system or group of secondary
or feeder roads . . . based upon their relative
importance as determined from factual data segcred
from State-wide studies for the planning of a com=
plete hizhway system . . .* and finally, the
™les atipulate that the initial system or group
of roads to be desigzpated iz not to exceed 10 ser-
sent of the highway milcage cf the State and that
this initial system may be modified or increased,
from time to time, as justified by the prozress of
its imorovement.

Panding the avallability of oslanning suresy
data essential for designation of the system, the

rules have permitted construction projects to be
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approved where it can reasonably be anticivated that
the roads involved will be selected for inclusion
in the system whan it is designated; and thus far
all States have veen operating uader this provision.
But with the maps, traffic datae and other essential
records of the planning surveys now nearing completion
in many States, the Administration is urging early
complianse with the requirement of system designation
and a number of 5tates have begun and made subatantial
progress in the process of selection,

¥o invariable rules have been prescribed to
govern this process. The undertaking 1s vieweld as
& problem requirimg solution in ecach State in a
maRner consistent with ita particular conditions and
sircumstances. But certainm general procedures are
beling employed in all States and as methods tried
in one State are found to be useful they are recom-
mended by the adaministration and adopted for use in
others; and in this way there is gradually emerging

& genarally usable grocedure.
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The first easential 1g & deternminatlon of
the basie total hichway mlleage., %hen this figure
bag been cbtained from the plasning survey inven-
toriea, it is dlvided oy 10 to Aetermine the
limiting milcage of the systea, and the State then
andartaies to desiznate rowuds to comprise a aysten
of aggregate length squal to or less than the limit-
ing mileage determined, In view of the experimental
mature of the undertaking and the proocability of a
gradual perfeation of method with accumulating
experiencs, the idministration is advising the
iaitial desizmetion of a aystem of less extent than
the 10 percent limit w¥ill permit,

¥hen the mileage to be desiznated has been
decided upon, the next step calls for a tentative
apportionment of that aileage among the various
oounties of the State. This is dome by multiply-
iag the total mileage to be designated by
apportionment factors resulting from the averazing
0of various appropriate factors oelisved to be

representative of the relative secondary and feeder
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road requirements of the several counties., YThere is
80 invariabdle reguirement raegarding the factors to
de smployed, sxospt that they shall be reasonabdbly
representative of elements suggestive of the need

of secondary or feeder road service,

As the roads to bLe designated are generally
intended primarily %0 sarve the needs of agricultural
sommunities, ome of the factors recommended and
sommonly used is the percemtage in each county of
the total area of farms in the State, Since numbers
of farmes are alsc expressive of tha relative need
for farm road service the parcentage in each county
of the total mumber in the State may also reasonably
be employed as & factor., It is reasomable to supoose
&lso that the need for fars.to-market roads must
have some rather defimite relation to the amount or
value of farm production, and a factor equal to the
percentage in each county of the total value of
farm sroducts s0ld or traded in the State is also
recognized as & reasonable cholce. Aind siwmilarly

there are good reasons suggesting the use of
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factors based upon rural population, rursl-free-
dslivery-route or school-bus-route mileage and
vebicle-mileage of traffic on local roads. MNor
are these all the factors that oan be emuloyed
with resasoa. In States where nining ia an
important rural indusiry in some or all of the
sounties, a factor based upon the value or amount
of mine production would be & very reasounable
sslection. And one Stete, in which thes service
of tourists and recreation seskers affords a means
of livelihood for a substantial part of the rural
population, is considering, at the suggestion of
the idministration, the use of a factor based upon
the valus or some otbher measure of the importance
of recreation as an industry,

The general procedurs calls for a shoice of
several factors, each reasonably repreventative of
the relative need for sacondary road service froa
ons poiat of view, add the averaging of county
psrcentuges oassd upon the several factors chosen

to fors composite percentages of mileage allocation,
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These percentages are then apolied to the total
mileage to be designated to obtain as the result
& tentative allocation of mileage to each county.
The mileaze to be dedignated in each county
baring been thua tenitatively decided, the next
problem is the aelection of the partieular roads
which are to constitute the designated mileage.
The selection 1s made first in the unqualified
order of traffic importance; i.e,, in sach county
there is a selection of a group of the most heavily
traveled eligible roads of an aggregate mileage
approxinating as closely as possible the mileage
to be designated in the county. To0 be slirible
the roads must be essentially rural in character
and pust connect at one or both ends with the
Federal-aid highway system but not be included in
1t; and as they should run to logical tersinal
points 1t is sossible that thelr aggregate mileage
in each county say not exactly squal the mileage
tentatively allotted for designation. If so, a

ressonable readjustment of the tentative mileage



-15 -

pllocation iz effected;: and the roads selested in
$he order of traffic importancs are located on maps
of the resjective counties.

To the roads thus selected and located divers
tests are then applied to determine the degree of
their aonformity to the warious purposes axpressed
or implied iz the law and the rules and regulations.
FYirst, the plamning survey records are consulted to
determine whether the selected roads qualify as
raral-=free-delivery or school-bus routes; aext they
are studied to determine their sultabllity as meana
of access to farss or other rural industries and
eompuni ties; and, finally, the charscter of their
traffic is studied to determine whether it is
representative of an essentially feeder service or
whether it conaists ia larger part of & through or
trunk line movement. On the basis of such tests
a8 these each tentatively seleoted road is sither
finally selected or rejectad, and if rejected is
replaced by another acceptable road next ia order

of traffic imsportance, 80 that there results in
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‘e spd 1n each county a selection of roads, high

fa traffic importanse, conforming generally to the
purposss of the act aad the rules and regulations,
and aporoximating in aggregate mileage the allocated
pertion of the total mileage to be desigzmated in

the State.

¥here the necessary facts are available the
roads thas selested are subjected to one more test
bafors thay are finally accepted. ZThey are stuiied
in relation to the character of the lands served by
then, and if they are found to serve mainly sub-
sArginal azricultural lands or territories sees %o
be otherwise uaproductive or uaworthy of development
they are rejected and reoslaced by other more accept-
able mileage.

The methods descrided 1llustrate one
application of the results of the higzhway planning
surveys to & problem associated with the develop-
ment of secondary roads. Nesessarily the particular
Processes and standards employed are determined by

the character of the legislation to which they are
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deslgned to give effect, The selection of the
Federal-aid 10 percent system certainly does not
sonstitute a completely adequate prograam for the
development of secondary roads, but it is reore-
sentative of the type of problems that may be
sacountered in establishing such a program. as,

i8 this representative problem, it has besn found
possible to employ with good effect the informatioa
supplied by the plunning surveys, so unquestionadly
they can be similarly employed in the more complets
studies necessary for the ratlional establishment of

any larger program,



