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BPR Director Reports

Current Highway Problems

Remarks by Francis €. Turner,
Director of Public Roads, Federal
Highway Administration, U.S. De-
partment of Tramsportation, pre-
pared for delivery at a "Highway
Industry Day Conference” spon-
sored by the Indiana Highway
Constructors, Inec., Indianapolis,
June 30, 1967.

. most of my public appearances
furing the past year or so havs been
# meetings of highway engineers and
Jdministrators Tepresenting the gov-
ermental side of the highway pro-
fam. While some of these are here,
the attendance is largely made up ot
maple from the private sector—you
7o actwally build the roads or supply
{ie necessary equipment and materials
ttuild them. 8o I feel a little closer
ts the dust and noise of highway con-
sruction at this meeting than at some
# +hose which are more concerned
with the planning and the other essen-
il pre-construction steps.

Tchose my own topic for these few
rearks. It is “Curremt Highway
Preblems”—and 1 suppose I could just
gy "mepey” and let vou adjourn this
liazheon session. To be sure, money
5z current problem, as it has been a
(st proalem, and no doubt will be a
jrare problem. Since the campaign of
e twenties to get us out of the mud,
tere has never been # time when
lsds were available in sufficient
mounts and at all levels of govern-
nent to meet the transportation needs
%2 constantly expanding and shifting
mwpulation.

Ir most cases this has not been due
k penny-pinching on the part of gov-
ymert or of the pecople who com-
wise it. but to the chronic failure‘of
‘werue resources to keep pace with
te preliferation of human needs. The
Tited States is more dependent on
kiywrays for transportation than most
wher countries, bait it was mot until
%55 that a realistic step was taken at
b Federal level toward the assurance
d adequate and predictable highway
tmncing, This step, of course, was the
gablishment by Congress of the
Kghway Trust Fund, which finances
i1t Federal share of the Interstate
nd other Federal-aid highwav pro-
mms from taxes paid by road users.

It is no secret that the revenues
bwing inte the Trust Fund are not
afficient to complete the Interstate
Wstim in 1972 as originally plann=d
siile maintaining the other Federal-
# programs at the present $1 billien
aryal level. This situation. however,
ing fault of the Trust Fund nor the
gzt of any bad guessing as to the
‘mvenues that would go into it. As a
imatter of fact, actual receipts have
nmt just about neck-and-neck with our
atimates from the very beginning.

{castruction costs have gone up,
winly, just as have the costs of a
of of bread, a new car, a haircee, 2
wuie, or any of the other necessities
titsaries of modern living, But the
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basic reason for the present imade-
quacy of the Trust Fund lies not so
much in increased costs but in chang-
ing concepts of the kind of highways
we should he building. I know that vou
are especially interested in the financ-
ing problem and the outlook for the
future and I intend to touch on these
matters. But I want to talk to you for
a few minutes about some other cur-
rent highway problems—especially
two major ones—that are increasing
national concern; and in doing so I
want to address you as citizens first
and roadbuilders second.

The gravest current highway prob-
fem is the problem of highway safety
and the greatest challenge we collec-
tively face is to do everything
humanly possible to sclve it. The sta-
tistics are grim enourh. Last year
highway accidents injured 10,000
people every day. killed 1,000 every
week and cost well over $800 million
in senselesg economic waste every
month. But figures don't tell the story
of wrecked careers and broken fami-
lies, or measure the depth of human
misery resulting from motor wvehicle
accidents. In sotme cases, ironically,

the survivors are possibly the real
losers.
The records show that highway

travel today is much safer than it used
to he in terms of miles of travel. In
1934, for instance, the fatality rate per
100 millien wvehicle miles was 16.7.
Last year the rate was 5.7. In other
words, had the 1934 rate continued, we
waould have had more than 150,000 fa-
talities in 1966 instead of the 52,500
we agtually had. -

This iz little ot no consolation: one
traffic death is too many. But the com-
parison does indicate that the persis-
tent efforts over the years to improve
the transportation syséem is paying off
many thaousand fold. By system, I
mean the driver, the vehicle and the
environment; and by the enviromment
I mean the road and everything gn and
alongside it, plus the weather,

The fact that we have made progress
is reason encugh to redouble our
efforts to make the vehicle, the driver
and the road they travel as foolproof
as possible. Unfortunately, the causes
of accidents don't fall into neat little
compartments. Sometimes the vehicle
is at fault, sometimes the highway,
sometimes the driver, often a combi-
nation of two or more of these. T read
recently about an accident that oc-
curred before the wvehicle left the
garage, The driver (a man, not a
woman) absent-mindedly shiffed into
drive Instead of reverse and made an
unplanned exit through the rear wall.
Luckily, there were 1o injuries except
to the garage and to the driver’s self-
confidence.

I don’t mean to make light of a most
serious subject, but the accident in the
garage Proves a point, if any further
proof is needed. That is that human
character is amply endowed with
frailties and that we must continune to
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reckon with these since human nature
so far has resisted all attermnpis to re-
form it or legislate it into mew direc-
tions. It follows that the designers and
the builders of both motor vehicles
and kighways must compensate to the
extent physically possible for the
weaknesses of human beings.

With the formation of the new De-
partment of Transportation, most of
the motor vehicle safety efforts at the
Federal level have been assigned to the
National Highway Safety Bureau in

. the Federal Highway Administration.

This is not true, however, of the tole
of the highway itself——and its appur-
tenances—in the annual traffic acci-
dent and death toll. The safety of the
readway and the roadside remains a
principal respomnsibility of the State
highway departments and the Bureau
of Public Roads and, as you know, this
whole question is currently under
study by the Blatnik subcommittee an
the Federal-aid highway program.

Quite naturally, the hearings have
generated a great deal of publicity.
and some of the news reports wounld
indicate that highway designers and
builders haven’t learned a thing about
safety in more than 2 half-century.
S0 I would like to review briefly some
of the things that have been done and
are being done by the State highway
departments and the Bureau of Public
Roads to enhance the safety of the
Federal-aid systems.

Obviously there is no suchk thing as
a perfectly safe driver, a perfectly
safe vehicle, or a perfectly safe high-
way. Just as obviously, there is a kiad
of law of diminishing returns in try-
ing to achieve perfection in any of
these three elements. A driver will
take just so much training and educa-
tion, A perfectly safe automobile
would be one that either didn’t move
or would encase and insulate the
driver so securely and expensively that
he wouldn™® or couldn’t buy it—or be
able to move it around after he had
bought it. Likewise, any approach to
a perfectly safe highway would in-
volve expenditures of money and ap-
propriations of land that would be
utterly prohibitive. We have to
assume, then, that there is pechaps an
irreducible minimum of traffic acci-
dents and deaths, but we must proceed
with all the means at our command 1o
dip down to that bare irreducible
minimum.

We now have about 24,000 miles of
the Interstate System in use—more
than 58 percent—and the traffic fa-
tality rare on the open sections is less
than one-third of that on the older.
conventional highways. Our experi-
ence to date proves that the built.in
safety features of the Interstate Sys-
tem, derived from decades of research,
experience and observation. will save
zhout 8,000 lives a year when the en-
tire System is completed.

On the other hand, while the Inter-
state System will carry nearly one-
fourth of the total trafic, how about
the other three-fourths? As to new
highways on the Federal-aid systems,
the approach of course is to incorpe-
rate as many of the Interstate-type de-
sign features as possible within the
limitations of available funds. On the
older highways, we are getting good
results with the so-called Spot Im-
provement Program, and the potential
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The ABC program would be rural primary, rural sec-
ondary, and urban, including a new thoroughfare or
arterial system in metropolitan centers.

The present urban portion of the ABC program consists
of extensions of primary and secondary routes into urban
areas.

The State highway departments endorse the continuation
of the present 20-percent transfer provision between the
AEBC program allotments so that the program can be
tailored to meet the most pressing needs of the individual
States.

They also approve of the sliding scale provision for the
public land States. While the departments do not approve
of identical matching ratios for all systems, particularly
if the interstate were to be included, the consensus was
close enough for the ABC networks that they can have
the same matching ratio and could discourage attempts to
place a road in the wrong system just to gain a more favor.
able matching ratio for a project.

The highway departments have expressed their disap-
proval of propositions for using highway trust funds to
construct parking lots or garages, but they fully realize
such terminal facilities must be an integral part in over-
all motor vehicle transportation. In view of the inade-
quacy of funds in sight to even cope with the most pressing
road and street needs, parking facilities should be self-
financing. -

Just 2 word about the total needs, as reflected by the
studies of the individual States. We have not predicated
our proposed program on these total needs, but have used
the component parts of the total needs to determine the
percentage of available funds that should be applied to
the various systems and categories. As a result, we have
developed the following tabulations:

Tabulation end Summary

e T J Toxes (v BiLLiows) 1975-85
Approxi- Matching :
Sysrry CATRGORY mate Ratio, .
Percent of Tederal- Available Required Available
Tatal Needs State Federal State State
|
Tnterstate.... ... .. 10 490-10 T 80.7 §0.5%
Urban........... . 30 24-14 13. 65 T.83 5.93
Rural primary. .. .. 10 Tg-bg 0.87 1. 43 7.97
Rural sceondary .. y 20 3514 10.44 5.22 3.87
Tatal. ... Lo ] sseoo $24.18 $15.00
Tutal 10-year pro-
gram [in billions
ofdollars).......[............ e i T N
| |

Compurison of Present Funds (1968 Fiscal Yewr) and an Average
Year in the Proposed 10-Year Program
(Dollar Amounts in Billions)

‘ 1968 F1scar YEaR ‘ AVERAGE YEAR 0K

FeoeRAL-AID PROGRAM 1975-83 PERIOD Equiv- | Compari-
CATEGORY alent | son with
1966 1968

Federal | Slate | Total

Tederal | State Total | Dollar | Frogram

Interstate~..| $3.40 | $0.34 | $3.74 | $0.70 | §0.07 | $0.77 ° $0.56 | 1/7th
Urhan. .25 .25 80| 1.6 TR 2.3 170 | 34 times
Rural pri-

mary.., .. .45 .45 90| 2,08 | 1.05| 3.14! 2,27 | 2.5 times
Rural sec- i

ondary. .. .30 .30 60 1.04 52| 156 1,312 | L9 times

The total 1975 to 1985 needs for the State highway
systems is $129.69 billion (1966 prices) which would total
$179 billion for the 1975 to 1985 period, based on presently
indicated 214 percent per year cost increases.

The total for all road and street needs is $209.59 billion
(1966 prices) and this would raise to $285 billion for the
future decade.

However, should for any reason it be decided that the
highway program be expanded, the justification for such
expansion is well established and justified and the high-
way program could be increased and would not require
the establishment of a new agency to handle it. The State
highway departments and the highway industry have the
capacity to get the work underway in a minimum of time.

We have the expandable capabilities. It is easy to step
up a program in progress, but turning a program off or
below a minimum optimum operating level that involves
major functions of an organization must be avoided. The
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State highway departments would lose highly skilld
specialists that could not be replaced without a long perii
of training.

We direct your attention to the increasing requiremens
and reviews, some statutory and some by Executive orde,
that complicate getting a project ready for construction

Most of these requirements have some meritorions re
son, but they are getting so numerous and complex th
they are reaching a saturation point,

We suggest that the committee might wish to makea
analysis of them and that the State highway commissios
and commissioners be allowed to accept more of the
public responsibilities in some of these problem areas

Some of these additional requirements and review pn-
cedures actually come as surprises.

We agree that programs, especially in urban areas, mu
be coordinated and it is for that reason that we encourage
and sponsored the enactment of the 1962 urban transports
tion planning reguirement. We feel this planning requie
ment is good and that it will take care of most urha
problems,

If the threat of penalties continue and more complic
tions are introduced, it might cause a reappraisal of th
desirability of Federal aid in our highway programs, &
pecially in some of our larger States.

We sincerely appreciate the opportunity and privileg
of presenting this material, and we solicit your ecriticism,
advice, and counsel as we work further on our assignmen.

This presentation is a preliminary one and will m
doubtedly undergo considerable refinement and som
change, however, the basic needs and outline of the pr
gram are probably in close agreement with the final recon
mended program to be submitted in 1969, since the neels
are authentic and well documented.

A copy of each State’s needs brochure, a copy of th
basic questionnaire showing the voting, a summary of .
plies and consensus, and the summary outline for a can
tinuing Federal-aid program, based on present informatin
and thinking, has been furnished to your committee, Only
one State did not furnish a needs brochure or completes
questionnaire form.
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BPR Director Reports
{(Contipned)

tus lanes, reverse direction lanes, un-
balanced lanes, and improved truck
ad bus loading stations.

What we are striving for in this
program, of course, is greater utiliza-
tion of existing highways, thus pro-
viling a great deal
traffic service at minimum cost. Ob-
vicusly, it is no substitute for the
needed new freeways and other urban
arterials that must continue to be built
o catch up with and then keep pace
wit1 the expanding urbanization of the
spuntry.

Another promising program lies in
Ftit we call the joint development
concept, which is designed to rmake the
mazimum use of both space and funds
ir, locating and building urban free-
ways, In simplest terms, it involves
tke use of the freeway to serve the
sotial and economic ends of the com-
minity as well as its transportation
needs, The key lies in the acquisition
of entite blocks ot squares of property
rather than the minimum required for
the freeway right-of-way. In many
ases this can be done at little or no
extra cast and certainly is much
theeper than buying the same land
piecemesal for housing, recreation <en-
ters, parks and other community needs.
0 the tatal property acquired by the
lozal authority, the highway depart-
ment would buy what amounts t-o an
wsement for the right-of-way or “air
timnel” The rest of the property over,
mder and adjacent to the freeway
tould be used for any of a number of
wimmunity purposss.

This is an enlightened concept, per-
mitting the comstruction of replace-
ment housing while building the free-
wiy, with & minimum of displacement
of the dwellers in that area. It makes
the most eficient use of both money
md space to provide the freeway and
the other needed facilities as a pack-
yge development,

This program is still mainly a con-
tept, enthasiastically hailed by plan-
ners, but too new to have demon-
srated its full potential in actual prac-
dee. I personally believe that the po-
wrtial is great and that the highway
people must teach and encourage its
development. Today the Federal-aid
highway program must be concerned
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" with the total impact of highwavs on

people—on their environment, hous-
ing, recreation, cultural interests, and
all the other elements of modern liv-
ing. It must be accormmodated to the
wider interests made possible by in.
creasing affluence and more leisure
time.

The traveling public bas indicated
quite strongly, for example, that it is
interested in esthetics, as well as
safety and a smooth ride, on the high-
ways it is paying for. Legislation is
now pending in Comgress to finance
both the beautification and salety pro-
grams cut of a new special trust fund,
with revennes earmarked for these
specific purposes. The proposal would
authorize appropriation of $160 mil-
lion for fiscal year 1958 and $220 mil-
lion for fiscal 1969. By far the bulk of
both years’ apprepriations would be
for landscaping and scenic enhance-
ment which farm the ¢ore of the beau-
tification program.

That brings me back to aboutr where
I started—with a promise to caver the
financing problem and the outlook far
the future. We have faced and weath-
ered financial diffienities this past
vear. Fortunately, the outlook is now
greatly improved.

We entered the new fiscal year with
the expectation of about 2 $4 billion
program nationally, in terms of Fed-
eral funds. In November it became
necessary to reduce this total program
to a $3.3 billion level, as an aid in
curkbing inflationary pressures. When
the critical situatiom was thought to
have eased, the restriction was lifted
to the extent that Federzl-aid highway
fund obligations this fiscal year will
total about $3.8 billion, or nearly up
to the $4 billien level originally pro-
jected.

The outlook for the next fiscal vear
is very encouraging, barring a return
af the inflationary pressures that were
so prevalent during the early part of
this year. It is expected that Federal-
ald highway funds totaling $4.4 billion
will be released for obiigation during
the vear, together with the additional
release of the remaining half of the
frozen balances carried forward on
June 30, 1866, Additional funds may be
released for obligation during the year
if the economic situation warranis.

Funds authorized for the fiscal year
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1969 in the amount of $3.8 billion for
the Interstate System and $1 billion
for the ABC program are expected to
be apportioned by the Secretary of
Transportation late this summer or
early fall,

In brief, the program outlook for
the next Hscal yzar is good, A word cf
precaution is in order, nevertheless.
None of us likes to contemplate pro-
gram cutbacks such as we had this
wear, but such future action cannot be
ruled out if inflationary pressures due
to war efforts again become acute. We
all trust that it won't happen again,

Now as to the long range. I tmen-
tioned earlier that revennes accruing
to the Highway Trust Fund will not be
enough under existing legisiation to
complete the entire 41,000 mile Inter-
state System within the original time
schedule. This is because the present
highway use tax structure was based
on a $46.8 pillion estimate of the cost
of completing the System. This is in-
adeguate and the Bureau will be pre-
senting to Congress next January a
revised and more realistic estimate
based on changed conditions and re-
vised concepts of the functions of the
System. It will then be a decision by
Congress whether te provide ad-
dirional financing to complete the
System on tirne, to stretch out the pro-
gram as long as necessary to complete
the 41,000 miles, to build as much as
possible with available financing, or to
adopt some combination of these al-
ternatives.

Your gusss as to the action of Con-
gress is probably as good as mine at
this point. The only thing I’m sure of
is that we must design, loczte and
build the remainder of the System with
intensified conceniration on safety,
esthetics and other human wvalues, as
well as utility and efficiency. If a
choice had to be made, it would be
better to sacrifice some small amount
of mileage, I believe, than to build any
remaining section without the fullest
consideration to these human values.

As to the longer range, we also will
be submitting the initial report on the
future highway needs of the Nation.
Similar reports will be made every
two years so that the needs may be
regularly reassessed and updated in the
light of changing demands and candi-
tions.

Here again it is hazardous to rush
in with forecasts. But without trying
to predict the findings of the highway
needs study, I foresee & continuing
high level of construction activity as
far zhead into the future as we can
reasonably look. 1 believe it will in-
clhide rmany more miles of urban free-
ways, &erving many purposes, and
tlosely integrated with other trans-
portation modes. I believe that public
demand will compel a continuing pro-
gram on something like the scale of
the present one. But the public has
indicated quite strongly that it is no
longer satisfied with just getting from
here to there. People want not only
moare highways, but safer, more useful
and more pleasing highways, and onre
of the great challenges of these times
and of the future is to accommeodate

_our roadbuilding effors to this desire.
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for the future is promising. This pro-
gram was undertzken in the spring of
1664 and it is designed to rid the Fed-
eral-aid systems of high hazard acci-
dent locations by 1969, The State high-
way departments are being encouraged
to program a substantial portion of
ABC (primary-secondary-ltirban) funds
to Federai-aid projects aimed specif-
ically at eliminating accident-inducing
features and lzcziions. This kird of
approash tc the protlem is really the
only practical avenue that is available
to us within our limivg of money and
time.

The response of the States, while
not uniform, has been generally en-
couraging. As of April 30, the State
highway departinents had programed
a total of 2,561 highway safety im-
provement projects. Of these, 118§ have
now been completed, some of them for
enongh thme to permit judgments as to
the value of the effort. As more ex-
amples bhecome available, the Bureau
intends to prepare a derailed assess-
ment of the Spot Improvement Pro-
gram, but I might cite one example
from meriory, In lowsa, Four bridges
were widered znd improved urder tie
program. In the thres years prior to
the improvements. there were 17 acci-
dents on the bridges, injuring seven
perscns, In the first full year foliow-
ing reconstruction, no accidents of any
kind were reported. We expect to have
many similar examples in the coming
months.

1 am convinced that the efforts di-
rected toward building safer roadways
and shoulders, and at the same time
eliminating many of the boobytraps
from the older highways, will pay a
thousand-fald in the prevention of
accidents and the saving of life and
limb. But this is not encugh, Histor-
icaily, mosy é;a:fety zfforts have bezn
kased o the premisz that the motar-
ist was going to stay on the pavement,
or at least on the shoulder, Now iIn
recent years, particelarly on high-
speed highways, there seems to be oc-
curring an alamniing incresse in accti-
dents involving vehicles running off
the pavement and then hitting a taad-
side obstruction,.

These are the deadly, one-car, *ran
off the road” accidents that we read
abour with disturbing frequency these
days. Both the Burean of Public Roads
and the State highway departments
have become increasingly concerned
with this problem and, as partial ewvi-
dence of that concern, T refer you io
tde so=galled *‘yellow boox” This is

tle resi.t of a joint emfezvor by the -

American Association of State High-
way Officials and the Bureav and is
officially titled “Highway Design and
Operational Practices Related to
Highway Safety.” 1t is the result of an
exhaustive study undertaken by the
AASHO BSpecial Traffic Safety Coni-
mittee early in 1966 and it deals ex-
tensively with the need for eliminating
roadside hazards or otherwise mini-
mizing the dzngers they present.
This study and repert confirms =
policy established by the Burean last
vear. It requires that all aspects of lo-
cation, design, traffic control, drain-
age features and r-oadside apporten-
ances arz to bz examized during all
phases of ¢he develzpment of the
plans, specifications, and estimates for
highway projects beginning with the
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lpcation survey, and to the mazimum
exteni possible in the constroction and
post construction stages, to insure that
hazards arising from wehicles leaving
the roadway out of control will re-
ceive primary consideration.

We are calling for the elimination
of all unnecessary sign supports, light
standards, drainage structuré obstruc-
tions and other appurtenances from
aroposes plans. Where the nsged for
such fearures does not permic elimina-
tion, they are te be located in unex-
posed positiens. Much of this type of
work would not be of interest to con-
tractors and can be more readily per-
formed by State maintenance forces.
in cases of necessary roadside appur-
tenances, adequate protection for the
out-of-control vehicle is to be pro-
vided in the form of gnardrail, special
grading of the surrounding area, im-
pact-absorbing devices or other means.

1 have heard about the cotcern
among some contractars that the Fed-
eral-aid highway program will come
ta a virtual halt because of the new
safety measures set forth in the
AASHC wellow bock znd In the En-
rzar's adoptier. of {5 recommenda-
tions, This is not tree. Actually the
contract letting will not be diminished,
and where there is some necessary de-
lay, it will be negligible and certainly
it i3 for the best possible reason,

These are some of the steps under-
taken by the Buregan and the Btate
highway departments to make highway
travel safer. In addition, the continu-
ing program of highway szfetv re-
search is currently being expanded
under contracts with private organiza-
tions, the State highway departments
and universities, 10 undertake tesearch
projects in 30 different elements of the
safety campaign.

T have dzvoted a lot of time ‘o this
onz subject of salety beczuse, 28 T said
earlier, it iz our most challenging
problem-—not just because the per-
formance of the Federal-State part-
nership in this field is under Congres-
sional scru‘ciny, but becanse we have a
high pricrity moral obligztion to use
all of the expertise we have gqmed and
are gaining to protect the life, limb
and property of the people. And by
“we.,” T mean not only the Federzal
Highway Administration, and the State
highway departments, but the many
components of the highway industry.

The other major problem is actually
a group of related problems brought
zbout by the ever-increasing u-bapi-
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zation of our country, In 1940, 57 per.
cent of the population lived in urtm
areas; by 1950, 60 percent; and Iy
1960, 63 percent. And hy 1960 it is
forecast that 219 wmillion people wil
be living in the cities and their satel-
lite communities—more people in v
ban areas than we have in all 52 Stz
today. The problem is brought ints
sharper forus by the fact that eva
#iow fearly hz!f of all mector veldtk
{iravel nocurs on Clty streets whia
account for only 13 percent of te
totzl mileages.

In this connection I want to me
tion two current programs that te
Bureau has developed and is encouws-
ing. One is the so-called TOPICE pr
gram, which is an acronym for “Traf
Operations Program 1o Incregse G
pacity and Safetry.” This has the we
purpose of relieving traffic congestia
and enhancing highway safety in citie
The relatively new policy involre
an expansion of the Federal-aid pr
mary system to permit the selection
principal streets and downtown grid,
in areas of 5000 or mere popilation,
t0 rececive Federal-aid fer cerii
kinds of engineeTing improevement:
These do not Involve major constri-
tion work but improvements of wif
operations which can step np speek
on urban trafic arteries as much as %
percent as a result of a relatively
modest investment. TOPICS may -
volve such improvements as o
nelized intersections, added eppreach
{anes to signelized inmversections, kel
turn slots, pedestrian and highwy
grade separations, control systems tiel
directly to traffic conditions, separate
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