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The Federal Aid Highway Act of 19l -

A Promise and a Challenge to”¢ities

Address by H. 8. Fairbank, Deputy Commissionér, Public Roads
Adminlstration at a joint meeting of the Englneere Soeiety of
Milwaukee and the Wisconsin Sectionh of the American Socletv of
Civil Engineers held in Milwauvkee on Wednesday evening,

April 18, 19u5

At one time or another most of us have experienced a cur:ous
sensation ef the vague famlliaritv of some place or. c1reumetanee in
whi‘ch® consciouely we have never been before. It is.a rather ¢ommon
psychic phenomenon the explanation of which'I do not-know\and heve
not troubled to find out. It has, I believe nourished in. some
minds the superetition of a prior ‘existence in which the subject
experience, indub1tably new in the present life, has been previously
encountered.’

A more plauelble explanatlon.might be that the eeneatlen
derives from.a close similarity of the present vlace or circumstance
with one wh1eh elsewhers and at another time has entered into our
experience and our memory In that way, at least, I am certain that
I can explsin my sense of familiarity with much that I observe in
. the present movement of events toward a new attack upon the highwev
problem of the eities

More than thirty years ago i vitnessed g8 an- interestea
observer a similar procession of évents leading to what later
matured in a remarkable improvement of the arterial highways of
rural America. “ When'I firet knew these rural arterlels they were
still - largelv undietingulehed by designation improvement Cor’ use
from other roads comprielng with “them ‘the exidting inheritance of
_ prlmitive oountrv roeds

$t111, 1ike all other roads, they served meinly the trans-
port necessities of very narrow localities. But already their
native users had begun to remark the passage of an occasional
stranger.. And most of these strangere ceme from cities in new-
fangled automobiles that frightened the natives! horses

Already there was evidence that this new and growing traffic
from the cities would eventuelly extend to 2 traffic between the
cities; and in a very few States the emergence of a new clasg of
arterial highways had been signalized by the deeignatlon of State
highway eyeteme
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The time I speak of is 1910. A round fen years was to .-
elapse and much misappllcatlon of road building effort by both
the States and the Pederal goverhment was to occur before clear :
recognition of the need for arterial roads to serve arterial
traffic was. to culminate in de51gnat10n of the Federal-aid highwav
system ‘and State highway systems in all the States.

'The policy then established of concentrated appllcation of
Pederal and State resources to the development of an arterial .
system resulted, in little more than another ten years, in the-
creation of a system of main highways which, imperfect. as we now
know it to be was yet at. the time an objeet of world-wide - L
admiration. In its inception, however, that very successful policy
was a policy directed solely to the improvement of rural highways.
The originel Federal Act prohibited expenditure for ‘highways
pénetrating beyond the fringes of the cities, and many of. the
State laws embodied a similar prohibition. - The. Federal prohibi~
tion was removed in the early thirties; but it was not- immediately
replaced by a pos1tive plan of city arterial development

?The Pederal and State programs contlnued largely rural in
their application, bubt with increasing concentration upon the
modernization of the roads earliest 1mproved which by the logic:
of original selection were often at the nearer approaches to the
cities. In this more recent work there has beén fortunate ,
ocecasion to deal with conditions approximating those that must
be confronted in the cities themselves, and these sub-urban ' -
undertakings have provided the testing grounds for many of the
“devices, designs, and procedures that will find beneficial-
epplication'in future city projects.

As now I obgerve conditlons existing in the cities, and .
read the urban highway provisions of .the Pederal Aid nghw&v Act_
of ‘1944, 1t is the elemental similarity of those condltions and .
those provigions to the remembered conditions of rural roads in
1921 and the pregnant provisions of the original Federal Highwav
Act of that year that accounts for the sense that possesses me.
of events repeating themselves

In 1921 the rural arterial highways of the country had vet
to bhe clearlv distinguished in the warp.and .woof of & rural road.
fabric largely local in ite usage. Today . the arterial hlghways
of the.cities are yet unclearly deflned in the closer rectangular
pattern of citv neighborhood etreeta

The earlier d951gnation of rural arterials was followed by
a sustained constructive effort which has progressively fitted
these main rural highways to more efficient discharge of theilr
distinetive arterisl functions. BSo, we hope, will the similar.
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designation of: eity trunk arteries be-followed by .a determined
and. continuing effort, to . give these. importent -urban” highways the
physical form which will ensable them with.far grester: convenience
than at present to serve their: partlcular Jpurpose.

If our present. hopes are realized' then, -in: the next twenty—~
five yeare we mey expect to see ‘as great a change in the face of
Ambrican cities and the ways of urban living, as in a like padt
period: we have. seen in the American- countryside snd: many of the
conditions. of rural life. -And, as cértainly as the experienced -
rural changes have. been. caused directly and Aindirectly by highway
1mprovement, so will the yet~to-be-reslized urban. changes result
from the direct and collateral effects-of a.new facility of moveu‘
ment afforded by the more efficient mattern and desien of &
modernized etreet eyetem

‘In the Federal. Act ‘of 19Uk there is the samepromisé of the
possibility of realizing thege urban. changes ae in-the: Act. of 1921
~ there was the beginning, and the. promieed meéans’ which rightly
used, have:so. powerfully contributed to. the already realizeéd rural
changes o

Bﬁt;.tnie,promise of the Act of 1944 will not come. unfail-.
ingly to fnlfillment

In its specific terms the Act provides that.there shall be

nrovided for expenditure in each of the first threeé post-war. yeare,
$125 000,000 of Pedersl funds, .to be matched with ‘approximately -
equal. appropriatione of - 8tate and. city revenue. :It requires ‘that-
these combined funds. shall be expended. only for the dmprovement of
routes. of theé Pederal-aid highwav system: traversing urban ‘areas, .-
. To’ these funds, earmerked for urban-area expenditure only, the Act
permits addition of some part-of.the.$225,000,000 of: Federal funds
-authorized for expenditure with -matching . funde onany part: of- the
‘Federal-aid system.. in or.out of cities.

- The Federal~aid system. in the cities domprises, or cah-be

'made to comprise some of the most important of urben arteriel routee

, Host .significantly, for the- cities to ponder the Act author—
izes the deeignation of .an’ Tpterstate Highway . Systent -of 40,000 -
niles, 0. 'Join -the principal urban centers, and at these to include
"crrcumferentlel Land. dletribution ‘routes. cepahle of. conducting:
through .treffic. .around, and terminal traffic: fntimdtely from- en& to
various .parts of, the. plties. Herein, 1ies: the: promisé of Federal:
cooperatlon in the improvement 6f additionsl urben arterials;. for -
all such designated circumferential and distribution’ routes, as-['f”
well as the main routes of the Interstate system, are: automaticerly
to be added to the Federal-ald system, -therein to be: ellgible for
improvement with future' aporoprlatlons for that system.
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These gre the- promises of the At to;‘he citias of thE
country?: ~Of profoynd™ signi jeance 4n the . designatlonal DroV131ons
‘of “imiiediate - chSequenbe I -shHe authdrihation of” expenditure -
three early years- af possiblv ‘¥a8ter consequence 4n ths implica~
tion of other expenditure authorization to fellow over a long
period, if+the challetige b1 ‘thefe. promises is squerely met by the
cities. :

For thls Aet isva. challenge as ‘well as a promise t6 the:
governments and: people of' theeities of the countyy. - Will: they
. méet: that challenze? Will they have the faith andi the imagination
to apprehend- the ultimate: Dotentialitv of this'Aes? ‘Will.they have
thie: wisdom 80 to'1sé the means: 1n1t1a11v pr0v1ded as tn demonstrate
that intention- falthfullv to employ the :further’ means “that” mav~be
provided, which alone will assure the contlnued provi51oﬁ?

It 4e” gratifying to- observe ‘that in: Milwaukee the fullness
of "the promise has. been appreciated and‘the:conditions of the
challengé: will- be- met © You aiée" mqving prompily, planning’ 1nte111—
gently,’ under able and imaginative leadership,. touse wisely such
part of the initial appropriations as may come to you. You'ars”
looklng beyond the immediate future %o prepare a longer program.
and & master plan. -

~ I am told that there is agreement here upon the need of
new éxpressvays with differences only 4% 4¥9:locations on which
‘the desived facilities will be constructed Your planners afid
engineers, ‘“in-association with the englneers of the - State . Highway
Commigéion and the Eublic Roads: Administratlon ‘will find ‘the " way
b0 adgustment ‘of these differencss.’ The origln—and-destlnation
-surVey vou wisely have. undérteken W111 ‘be Helpful to thdt end.

*he locational declsions may not be easy. Yhe reatures. ol
design, the standards ‘of construction essential ‘te the creation of
fully adequaté urban expressways, will test your courage. You will
need a daring bheyond that necessary for the design and construction
of “arterial highways ag theéy ‘have been built "ih the vast, in either
the clties or ‘the . countrv '

) “_The gpatialrenv1ronment-and traffio’ volume -of ‘the average
rursl artérial highway ‘is such as to:pérmit service. of”bdthn
'arterial and local traffic in: the ‘dame traffic lanes.  In the”
cities adequste accommodat1on of arteriaﬂ trafflc elimiﬂat;on of *
the iy tugl 1nterferences of arterisal and loeal ‘movenent, and
insulation of the’ heavv arterial traffic streams and- bordering
residentisl and’ business propertv sach 'from the. other: requlre the_
clear separation of arterial ‘and 1ldeal street facilitiés,” The -
avoidsnce of: frequent Bongesting stoppage of - the arterial movement E
reéquires in.the-: expressway. design the eliminstion of all possible
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crossing at grade. . All this adds’ up- to’ expensive, construction -
to capital requiréménts of puch large magnitude thet 1t 18 ‘éasy’ to
understand and, sympathize with the freuuent effort of city govern:
ments to flnd a solution in cheaper improvements

, The trouble is that for the 1arger cities ‘there is usuallv
1o cheaper adequate eolutlon " The elternatlve W1den1ng of surfece
streets, to mention only the most common resort of timidity, cen '
never fully meet the need and may be far from: inexpensrve. A
cla591c example of ‘the mistake of this temporlzing response 13 the
Woodward Avenue widening completed in. Detroit at. greet eXpense some
yeers ago. The widened street has merelv 1nV1ted more traffic and
compounded ‘the congesting possibilifies of ita numerous grade intér—
sections with cross streets. Profiting by the lesson learned from =
this eerly mistake, Detrolt now plans ‘to build intersection-free
expressways to allow arteriel traffie to move freely between the
perrpherv and center of -the eitv without interference from ldcal -
traffic.

When such expressways or controlled-access hlghwave are
advocated as the most 1oglca1 méthod of handling mass movements of
traffic with a’ minimm of - restriction, there- is of ten an underlvlng
fear that the expressways mey be built in the wrong locations, that’
future growth and alteration of the city along lines’ not now antiei-
pated, may render the new fecllitles of lrtfle velue to the’ peonle '
and 1nduetr1ee they were-built to. serve. This fear induces a '
ieeirable cantion in d801$10n

. Aeity 13 a highlv complex organism, not to be 1ight1y
tampered with. ¢ Ghangee ‘of- the street plan will Anevitably affect
many vital intereste._ Well conce;ved the changes made will ‘serve
and can promote 3, generallv beneficial urban development 111
plenned their direct and immediate benefits may be swallowed: up’
in generally detrimentel effects and the positive thwarting of
deeirable city growth and change.

- Many thlngs other than the replanning of highway faocilities.;
must-enter into the city planners' consideration - schools, ‘housing,
fperks and recreationsl sreas, rail terminals, airports, fecilities
of ‘internal mass transportatlon - to name only the more obvious.

-The, plans for all must’ be accommodated eech to the others._i"

Facing 80. eomnlex a problem the adequate eolutione of Wthh
\cennot be other than- expenelve with prospects of financial® supmort :
~uauelly'of the slenderest, it is not to bé wondered that city
‘planners and adminigtrators have been baffled and hesitant. The
prlnclpel.root of, thelr drfflculty Money, So, 1ittle money,. '
«80. mueh of ‘need, ~ This or thati . Where s the momey coming from?
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: - .. To all such capitalnqnesting.city off1c1a1s comes, now. the
'Federel government. in. iatiof rih”“governmente of the
States offering capltel aldffor adeqnateﬁimprovement of arterlal

highwaJs 1t 'is inconceivsble that the proffeéred aid will mot be

welcomed ‘and soundly 1nvested

It is ald a@plied at a reasonable point of ‘opening attack
upon:. the complexities of the’ overall citv~olenn1ng nroblem Arterial
h1ghWays properly, located and functlonallv adequate, must form the
skeletal structure of any desirable eity’ plan The need of such a
skeletol structure is beyond doubt. There mey hYS questlon as to the
desirable pattern of the structure and the- location of its parts.
There may be difference of view ag té which. of the several parts to
bullﬁ flrst

These questions will be less difficult of answer the dlffer~
ences. of opinlon less obstinate of accommodetion if certain facts
and prlnoiples are kept in mind. All c¢ities are alike in these '
respectst At the center theres is a business or commercial area.
Prom the. perlphery mein highways, already esteblished in arterial
usage,. radiate 1n ‘the direcgtion of neighboring c1ties " In the csse
of the larger. cities a great part of the traffic found on these
'radiating highways néar the city limits 1% bound to or from the -
Kcity At cities of over 300, 000 populatlon the proportlon of this
city~bound and city—orlglnated traffic is usuallv 90 percent or
-more . of the total. Of this large fraction the orlglns and ‘destina-
tions in various proportions, are in different parts of the city,
but thoee of g 1arge proportion 1ie in the central business section.

Here then We have certaln flxed points of any city arterlal
-svstem - the buslness center source and object1ve ‘of a large part
of the city' 8 external traffic -and the ooints at which the mein
rural arterlals enter the city s neriphery

Beyond these peripheral points and along the radlatlng high-
ways the city reaches out in finger-like development with generally
undeveloped: areas between the spreeding fingers This is the situa-
tion as we soe it todaJ '

At earller stages of the cltv‘s growth there has been S1m11ar
extension of development along these same rad1al 1ines. ‘So that we
are likely to find within the city, along the inward course of these
same radis) lines, the older and more compact residential develop-
ments and usually, strings of bu51ness development

) Because of the trafflc origlnated 1n and destined to these
more compact 1nner raﬁiating zones, becauge this trafflc in turn is
.dlreoted in large part to’ and from the centrsl bus1ness seotion

‘and because by historic habit these same radisting Tines have become
the princioal avenues of epproech from contiguous city areas to the
¢ity center, the external traffic is compounded as it enters and
leaves the city with a volume of locel traffic inereasing with
nearness to the central area.
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Ihis central area is the city's heart, It always has heen,
1t always will be. It is. now a heart congested by a traffic grown
great with the greatness of the citv -8 trafflc that dazly flows
in and out and through inadequate channéls msde less adéquate by
edging lines of parked vehicles and frequént stoppage of the flow
at crossg channels

Around this heart ares there is geherally an enclosing
layer of degenerate city tissue\« a zoneé of more or less dilapi—
dated, butldings, usually old residences that have been converted
to various commercial.uses or allowed to deteriorate into sub—
standard housing.-

, . These are facts common . .to nearly all cities of considerable.
_size and age. The -existing facts thémselves suggest the prineiples
upon which a eound structure of new arterial highways may be
patterned.

‘ Obviously there is need in the structure for lines Jjoining
the peripheral points of entrance of.the external arteries with
the city center. These lines ehould be developed as channels .of
arterial movement only - the externsl and the internal arterial
movement. They should be freed: of all local movement and stoppage.
This will require usually the opening of wider and. protected
ch&nnele

.. - YWherever there is sound: city tieeue whether of residential
'or commercial ?unctlon the opening.of thesé new. chennels should
Aavoid its eradicat1on so far as possable Por this reason the new
channels may not e cut exactly along. the linee of ‘the | exlsting
congested etreete serving the arterial usage: 'Yet: the new channels
must serve the same arterial usage.

: The city center to which these linee lead should be rid ss
much as poe51ble of traffic merely parsing through - Tts streets.
ghould be rid of. vehicles standing day-long in gpéce needed for
moving traffic. and the delivery and loading and unloading of vehicles
essential to the transaction of business.: The new free-flowing
arterials cannot deliver their faster—mOV1ng stresms directly into
the very center of this relatively small area without causing
congestion. ' '

oo An arterial belt around.the edges of the business section,

at which the radial arterials. would terminate and-near which 4n-
all parts of its circumference would he the essentlal prov151ons
;for day-long parking of vehicles — such an inner belt highway
would answer the needs that have been cited. It would conduct
through traffic from one radial route to another, avoiding the
necessity of passage through the business area. Its adjacent park-
ing facilities, adjusted in location and capacity to determined
neede, and sufficiently close to permit walking to all central
destinations, would replace street space prohibited for parking use..
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Receiving the concentrated traffic etreams of" the few radial
arterials and filtering them to many’ oriflcee dietributed areund
its circumferende, . such a Belt highwey WOuld reduce the pressure
and distribute the volume of ‘traffic entering the" central’ area and
‘80 mlnimize ‘the p0331b111tv of congeetion-en the bueinees etreete

thctlonally similar to this 1nner belt highway, other belt
routes may be described ébout annular zoneé within the ¢ity and
about the city as a whole. The latter, in:sddition to its lgcal
: distributive function, would also perform the special functions of
a by—paes for the usually small fraotion of, through traffic

- VWnhat I have deecribed mey be considered an ideal pattern ) .
It is, however, an ideal that fits the broad traffic facts’ of nearly
every clty. The task of the planner is %o adant the ideal to the
conditions peculiar to: the particular. city In his adaptat1on the
ideal form, suggestive of the hub, spokes and rim.of a wheel, will
emerge ln somewhat distorted form.

The ifner belt will ueually be a rectangle. The spokes, will,
be diverted from, straight ‘lines to. connect subordinate business and:
industrial centers, to follow a. natural depression’ affording >
favorable opportunity for separation of grades at cross’ streets to
obtain partial latersl protection by. skirting a park to avold- cutting
through a residential neighborhood that should be kept intact. - The
outer circumferential route or routes may follow the- generally '
‘Tectangular city pattern or the freer directional lines of suburban
roads; the rim of the wheel may Ye bulged snd indented in plaeces.:

The whole wheel pattern mey be chopped off . abt one side.by a large
body of water as in Milwaukee The general pattern will dbe apparent
nevertheless

The development of truly free-flowing arterial highwave along
the chosen lines will require, eventually if not immediately, the
élimination of grade intersection with ctossing etreete.

"The exnreseway type that has proved most desirable in X
developed urban areas is that in which-the express lanes are built
at or below the general level of the. surrounding ares, with no
direct accese from abutting property and no ‘crossings at grade.

Such a highway requires a right of way of width approximating the
‘length of the usual city bloek. Where the line of the expressway
generally parallels one direction of a typical grid pattern of city
streets, it-is preferable to acqhire ‘he. right. of  way between
streets rether than-'t6 widen one -stréet. Such a- plan will® poseibly”‘
permit retentich of the ad;acent streets as. the parallel 1oca1 ways
needed in conjuncétion with all city expressways. It also avoids
some costly revision of underground fa0111tiee ' ‘ S
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. The eleveted type oftexpréessyay is eostly-in:s consbructzon
The prevailing impression that: it is: spering of ;right-of-way -
cost’ particularly ‘that.it can-be Located onaaxlst;ng streets without
acqulsition of addltional right -of way is ‘geldon ‘correct. . An
elevated stricture ‘¢an be built in a Tight: of way barely W1de enough
to accommodate the structure iteelf; but this is rarely desirable.;
The street in which the structure is built must usually continue. to
gerve the local traffic of abutting property. The columns. necessary
to support the elevated stricture will seriously . Ampair- the useful-
neéds -of the treet:in -this ‘respect . -The structure itself will, dblock
of £ 1light, and serlously ‘damage- pronerty ‘on both 51des - It -should:.
be realized that where elevated: structures can be justified the
expected traffic volume will usually be great enough to require a
four- or six-lanme facility, end a structure width nearly that of the
average city street; and additional space is reqiited at. intervals
to provide for essential ramps. If right of way of sufficient width -
to avoid these disadvantages is obtained, the width may be substan-
tially that required for a depressed expressway. The $wo nrlnclpal
advantages of the elevated type are that (1) nearly all cross
streets cen be carried under it, and (2) all underground and almost
all other utilities can be left practically undisturbed. -A further
very serious disadvantage of even the well designed elevated. highwav
is that iy does not lend itself to stage constructlon

This is & serious disadvantage, because a complete system
of free-flowing arterial highways cannot be built overnight or even,
perhaps, in a few years. The depressed type of expressway lends .
itself more easily to develdpment in progressive stages.. As soon
as the lines of a route are determined it would be poasible, for
example, to develop the bordering local ways of the eventual
exXpressway and use them as one~way streets with crossings at grades,
even before acquiring all of the property between them. The right
of way acquired end dbuildings razed, ground-level express lanes can
be constructed between the locel ways, with few or none of the
street crossings separated in graae In subsequent stages the
original ground-level grade of the express lanes can be. rolled
under additional crossing bridges to be constructed, until the full
development of an intersection-free facllltv is achieved

The possibilitv of eventusl development of complete systems
of such free-flowing exnressways, properly integrated into the
goeneral eity plan, is the heartening promise of the Federal Aid
Highway Act of 19hh to the eities of the country. Nothing less
will afford the needed relief from the 1118 of traffic congestion.
from which we now for a brief pericd have only partial relief -
and which are cdertain to return in aggrevated intensity after the
war.
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The tnew Fedoral ‘Act points the way. to - yesj it actually
requires - the thking of 'certain necessary bésic decisibns-by
“the ‘¢ities and the States. . It provides-a beginning; and implies
.a gontinuance - of Federal ‘a1d at-every step of ‘the way to the ..
ultimate Zoal - 'in the. planning . of the system’and the- design of
itsr elements, in the- acqulsition of rights' of ‘way, and in. the. con-
. struction -of the facilities.

SWill the citles, resding aright the gréat significance of
“this’ Act; have the vision and the will to meet the Federal promise .
with the eéssential responsive measures. demended of - them? : That is -
the challenge of the Aet: to the citles of the: Unlted States.;,



