
Remarks by Francis C. Turner, Director of Public Roads, Federal High­
way Administration, U .S . Department of Transportation, prepared f o r 
de l ivery at the 1967 Convention of the Southeastern Assoc iat ion of 
State Highway O f f i c i a l s , a t the Greenbrier Hote l , White Sulphur Springs, 

West V i r g i n i a , at 9 :00a .m. , November 2 0 , 1967 . 

I t i s a p leasure , as always, to be with you of the Southeastern Assoc ia t ion . 

The Census Bureau i n Washington has a "population clock" which t i c k s o f f a new 
American every 14 1/2 seconds. And at 11 o 'c lock t h i s morning i t w i l l r e g i s t e r 
200 m i l l i o n of u s . 

This i s roughly double the population of the United States in 1 9 l 6 ? when the 
f i r s t Federal-aid Koad Act was passed. The same period has seen the mass move­
ment of the population t o the c i t i e s , and by 1990 i t i s estimated that 220 
m i l l i o n .people w i l l be l i v i n g in urban areas — or 20 m i l l i o n more than we have 
i n the wftole Nation t h i s morning. 

In thinking over what I might say to you today, my thoughts were dominated by 
these f igures and trends. And despite the contrary views of some of our 
loudest c r i t i c s , I think the Federal-State partnership and the program i t 
operates have proved themselves to be quite f l e x i b l e and adaptable t o the needs 
of a growing and changing s o c i e t y over the past 50-plus years . 

This f l e x i b i l i t y has been p a r t i c u l a r l y demonstrated in the evolut ion of our 
National System of In ters ta te and Defense Highways and I would l i k e t o depart 
from trad i t i on today and explore th i s subject in some d e t a i l . I say "depart 
from tradi t ion" because from my r e c o l l e c t i o n over many years , the representat ive 
of the Bureau of Public Roads at these annual meetings customarily uses these 
occasions to give a lecture on what we should be doing. 

But I think you may be t i r ed of hearing lec tures and sermons. Moreover, I'm 
quite sure that some of the h i s t o r i c a l background of the In ters ta te System 
would be of in teres t to those of you who are r e l a t i v e l y new to the Federal-aid 
highway program. But most important of a l l , I think i t i s des irable to review 
for the general public and our c r i t i c s from time to time the many years of 
thinking, studying and planning, the arguments and debates, the reports and 
drudgery that went into formulating the Inters ta te program as we have known i t 
s ince 1956 . Today we have an over-abundant supply of new found experts — ins tant 
engineer-planner amateurs who know more than the profess ionals and have acquired 
t h i s s tore of knowledge without tra ining or experience 0 Before they hang up the 
expert ' s sh ing le , I suggest some search of h i s t o r y . 

Despite a l l the p u b l i c i t y about i t and the widespread publ ic i n t e r e s t in t h i s 
4 1 , 0 0 0 - m i l e network, i t i s not wel l understood, .Myths and misconceptions have 
accompanied the program throughout i t s h i s t o r y , sometimes with damaging e f f e c t . 
I can r e c a l l back in 1959, f o r example, when we were having financing d i f f i ­
c u l t i e s , an e d i t o r i a l i n a respected publ icat ion which traced a l l of our 
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problems t o the a l leged f a c t that the In ters ta te program was "thrown together" 
and "imperfectly conceived." Nor was t h i s a lone v o i c e . I t echoed a f a i r l y 
widespread opinion, held even by some i n f l u e n t i a l members o f Congress and the 
learned p u b l i c . 

¥fe weathered that storm but undoubtedly are heading i n t o o thers . Right now 
the whole nat ional p o l i c y o f building freeways i n urban areas i s under scrut iny 
by many groups - a l l with nothing but c r i t i c i s m - but none with background, 
knowledge, nor training i n t h i s f i e l d which they have chosen t o be c r i t i c a l o f . 
A l s o , as you are w e l l aware, a new estimate of cos t o f the In ter s ta te System 
i s due to be presented t o Congress i n January. So for a l l of these reasons , I 
want t o take a l i t t l e o f your time for an exercise i n h i s t o r y . For h i s tory i s 
a p r o f i t a b l e teacher, I f we w i l l be wi l l ing t o l i s t e n and l earn . 

Although there had been a l o t o f t a l k about transcontinental highways as e a r l y 
as the twent ies , the f i r s t d i rec t s tep toward the establishment of an I n t e r ­
s t a t e System was taken i n 1938 . I n that year Congress asked the Bureau of 
Public Roads t o study the f e a s i b i l i t y of a to l l - f inanced system of three e a s t -
west and three north-south cross-country superhighways. The study was under­
taken with the a id of the State highway departments and was reported t o Congress 
i n 1939 i n the publ i ca t ion , "Tol l Roads and Free Roads." 

The f indings were negative as t o the se l f -support ing p o s s i b i l i t i e s o f much of 
the proposed 13 ,000-mi le t o l l road system. I t did show the f e a s i b i l i t y of some 
sect ions now b u i l t as t o l l roads . But the study went on t o explore and document 
the need f o r a system of in terreg ional freeways, with connections through as wel l 
as around c i t i e s . I t proposed a network t o t a l i n g 2 6 , 7 0 0 m i l e s , with the Federal 
government contributing more than i t s t r a d i t i o n a l 50 percent share of the c o s t . 

In 1941* President Franklin D. Roosevelt appointed a National Interreg ional 
Highway Committee t o pursue t h i s concept. Then i n 1943 , during World War I I , 
Congress requested the Bureau of Public Roads t o make a study of the need f o r 
a nationwide expressway system. This time the Bureau worked not only with the 
State highway departments but with the appropriate Committees of Congress t o 
produce a s i n g l e , landmark report ca l l ed "Interregional Highways," which was 
presented t o Congress and the Chief Kxecutive i n 1944 . This i s one of the most 
far-see ing highway documents ever produced and i t s contents are as accurate 
today as though prepared only t h i s week. 

The study gave deta i l ed consideration t o systems of varying lengths , and f i n a l l y 
recommended, on the bas i s o f the c r i t e r i a appl ied, a network t o t a l i n g 3 3 , 9 0 0 
m i l e s . The report a l so foresaw the need f o r an addit ional 5 ,000 mi les of 
a u x i l i a r y urban routes , bringing the t o t a l proposed system t o some 3 9 , 0 0 0 mi l e s , 
o f which about o n e - f i f t h would be i n urban areas . 

High standards of geometric design and f u l l access contro l were recommended to 
assure s a f e t y , e f f i c i e n c y and the continued t r a f f i c capaci ty of the proposed 
expressways, as we l l as the protect ion of the enormous investments involved. 
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Acting on the basis o f the 1939 and~I944 r e p o r t s , Congress i n the Federal-aid 
Highway Act o f 1944 c a l l e d fo r the designation o f a National System o f I n t e r ­
s ta te Highways, l imi t ed at that time t o 40,000 miles and . - . " s o loca t ed as t o 
connect by rou tes , as d i r e c t as p r a c t i c a l , the p r i n c i p a l metropoli tan areas , 
c i t i e s , and indus t r i a l cen te r s , t o serve the nat ional defense, and t o connect 
a t su i table border po in t s with routes o f cont inenta l i m p o r t a n c e . . . . " 

The system routes were t o be s e l ec t ed by the Sta tes , with the approval o f the 
Bureau o f Public Roads, and were t o be incorporated i n t o the Federal-aid primary 
system i f they were not already inc luded. And so the long and tedious p rocess 
o f route s e l e c t i o n began. By the end o f 1944 the States had proposed 43,000 
mi les o f main routes fo r i nc lus ion i n the Sy3tem. Cr i te r ia f o r s e l e c t i o n i n ­
cluded s e rv i ce t o c i t i e s and rura l popula t ion , t o manufacturing and agr icu l tu ra l 
p roduct ion , t o concentrat ions o f motor v e h i c l e ownership and t r a f f i c , and t o 
na t iona l defense. Addi t ional c r i t e r i a i n urban areas included cons idera t ion 
o f need f o r through and ci rcumferent ia l routes and t he i r r e l a t i o n t o land use , 
urban planning and c i v i l defense. 

There fol lowed much d iscuss ion among the Bureau, the States and the Department 
o f Defense, and on August 2 , 194?* the general routes f o r the System were 
o f f i c i a l l y announced. They to ta l ed 37,700 mi l e s , including 2,900 miles i n urban 
areas . The remaining mileage within the 40,000-mile l im i t a t i on was reserved f o r 
aux i l i a ry urban r o u t e s . 

Again in consul ta t ion with the States and the Department o f Defense, the general 
l o c a t i o n s o f 2,300 miles o f urban c i rcumferent ia l and d i s t r ibu t ing routes were 
designated on September 15 , 1955. 

Meanwhile ? some short and scat tered sec t ions o f the Inters ta te System were already 
beginning t o take shape under the regular postwar highway program authorized by 
Congress. During the f i s c a l years 1946-53, no s p e c i f i c amounts were a l l oca t ed t o 
the In ters ta te but the States committed f a i r l y substant ia l amounts o f the i r ABO 
money t o the System. 

In 1952 a token $25 m i l l i o n was authorized f o r the In ters ta te System f o r each 
o f the f i s c a l years 1954 and 1955, on the t r ad i t iona l 50-50 Federal-State c o s t 
sharing b a s i s . In 1954, Congress authorized $175 m i l l i o n fo r the In ters ta te 
f o r each o f the f i s c a l years 1956 and 1957, and ra i sed the Federal share t o 
60 percen t . 

During t h i s postwar pe r i od , in 1948 t o be p r e c i s e , Congress asked the Bureau o f 
Publ ic Roads t o make another study — t o include the status o f the In te rs ta te 
System and the r e l a t i onsh ip o f highways t o the nat ional defense. This study, 
reported i n 1949 as "Highway Needs o f the National Defense," pointed out the 
c r i t i c a l d e f i c i e n c i e s o f the In ters ta te routes and suggested that much o f the 
System could be developed by recons t ruc t ion and widening o f ex i s t i ng highways 
and by u t i l i z i n g e x i s t i n g b r idges . These expedients l a t e r proved t o be 
imprac t ica l i n the l i g h t o f as t ronomical ly mounting t r a f f i c volumes. 
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In 1954 the l a t e Francis V . du Pont, then Commissioner of Public Roads, took 
an act ive i n t e r e s t i n the In ters ta te program and named an Informal Advisory 
Committee to work with him in studying the whole problem i n depth. A l f Johnson 
was a member as then President of AASHO. The f i n a l recommendations of the 
Committee included these bas ic ones: 

1. That the program should be undertaken and that the System should be 
so planned and financed that each State would f i n i s h i t s port ion of the 
In ters ta te simultaneously. 

2 . That the Federal contribution t o the program would have t o be in 
the neighborhood of 9 0 percent i f par t i c ipat ion by a l l States was t o 
be secured. 

3* That the program should be carried on through the t r a d i t i o n a l 
Bureau-State highway department partnership, 

4 . That there should be no compromise i n the pr inc ip le of contro l led 
access , nor in the highest poss ib le design standards for the System. 

In 1954 President Eisenhower ca l l ed f o r a "grand plan" for highway development 
in a message t o the Governors 1 Conference. He a l so appointed an Advisory 
Committee on a National Highway Program, headed by General Lucius D. Clay. 
Alf Johnson was a member of the Technical S ta f f of that Committee a l s o . In the 
same year Congress asked the Bureau t o make two more s tud ie s , which were r e ­
ported i n the spring of 1955 . One, ca l l ed "Needs of the Highway Systems, 1955-54," 
estimated the cost o f the In ter s ta te System at $ 2 3 . 2 b i l l i o n , not including the 
2 , 3 0 0 miles of aux i l i ary urban routes , (Later the cos t of these was estimated 
a t some $4 b i l l i o n , f o r a t o t a l of about $27 b i l l i o n f o r the System then 
contemplated.) 

The other study, t i t l e d "Progress and F e a s i b i l i t y of T o l l Roads and Their 
Relat ion t o the Federal-aid Program," indicated that some 6 , 7 0 0 miles of I n t e r ­
s ta te routes could be success fu l ly financed by t o l l s , tout re i t era ted the 
pr inc ip le es tabl i shed i n the Federal-aid Road Act of 1916: that roads b u i l t 
with Federal-aid should be t o l l - f r e e . I t d id , however, recommend inc lus ion in 
the In ter s ta te System of t o l l roads which met In ters ta te System standards, i f 
there were reasonably s a t i s f a c t o r y n o n - t o l l bypass roads . 

In February 1955 the Clay Committee submitted I t s report t o the President, who 
sent i t on t o the Congress. I t proposed a 10-year nat ional highway program t o 
be financed through a Federal Corporation which would issue long-term bonds to 
be repaid over a 32-year period from the then ex i s t ing two-cent Federal motor 
f u e l t ax . 

After considerable debate and maneuvering, the measure was defeated, l a r g e l y 
because of the high i n t e r e s t cos t s on the bonds and the f a c t t h a t , i n e f f e c t , 
i t removed f i s c a l control o f the program from the hands of Congress, 
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The 1955 act ion was only a temporary setback, however. I n the fol lowing year 
Congress passed what we r e f e r t o as the Federal-aid Highway Act of 1 9 5 6 . Ifuch 
of the support for that Act came from AASHO with R . M. Whitton as President 
that year - he i s with us today. Actua l ly t h i s i s the name of T i t l e I o f twin 
A c t s , T i t l e I dealing with the l e g i s l a t i v e features and T i t l e I I covering the 
financing features and the establishment of the Highway Trust Fund, 

The 1956 l e g i s l a t i o n declared i t e s s e n t i a l i n the nat ional i n t e r e s t t o provide 
f o r the e a r l y completion of the Inters ta te System, In recognit ion of i t s 
importance t o the nat ional defense, i t s name was changed t o the National Systea 
of In ters ta te and Defense Highways. Because Congress thought some addi t ional 
and urban connections night be necessary, the authorized length was increased 
from 4 0 , 0 0 0 t o 4 1 , 0 0 0 m i l e s . 

The Federal share of the cos t was s e t general ly a t 9 0 percent with provis ion 
f o r ra i s ing t h i s t o as high as 95 percent i n States having large areas o f 
Federal publ ic lands. The apportionments of In ters ta te funds were t o be made, 
a f t er the f i r s t three years of the program, on an e n t i r e l y new bas i s of needs. 
This meant that any S t a t e ' s share of the annual Federal In ters ta te funds would 
be based on the r a t i o that prevai led between the cos t o f completing the System 
within i t s borders and the t o t a l cost of the System nat iona l ly . The Act r e ­
quired a s e r i e s of per iodic cos t estimates as a kind of s e l f - correc t ing device 
whereby any inaccuracies i n one estimate resu l t ing i n inequi t i e s t o a State 
could be compensated f o r i n a l a t e r es t imate . 

The construction program was placed on a pay-as -you-build bas i s through an 
increase in the Federal motor f u e l tax and the imposit ion of other new or 
increased highway user taxes such as those on new commercial v e h i c l e s , t i r e s 
and recap rubber. 

This i s the bas ic l e g i s l a t i o n under which we are operating today although i t 
has been amended a number of times i n accordance with new estimates of the cos t 
of the System, new concepts of the functions i t should perform, and constant 
reappraisa l of i t s long range adequacy i n terms of e f f i c i e n c y , s a f e t y , e s t h e t i c s 
and integrat ion with other modes of transportat ion. 

I should say parenthet ica l ly that the Inters ta te h i s tory I have reviewed and much 
more d e t a i l i s contained i n the monumental volume c a l l e d "AASHO: The F i r s t F i f t y 
Years , 1914-1964 ." This was put together p r i n c i p a l l y by Al f Johnson, with the . 
ass i s tance of h i s s t a f f and some help from the Bureau of Public Roads for the 
commemoration of AASHO's Golden Anniversary i n 1964* A l f did a magnificent job 
on t h i s book and I commend i t t o your a t tent ion . A l l reg i s t rants of State h igh­
way departments a t the 1964 sess ion In Atlanta received a copy. 

Returning t o the present and i t s problems, as you know, we are now operating on 
an In ters ta te estimate of $ 4 6 . 3 b i l l i o n , including $42 b i l l i o n Federal and $ 4 , 8 
b i l l i o n State funds. This i s up from an o r i g i n a l estimate of $ 2 7 . 6 b i l l i o n 
made i n 1 9 5 5 , and a more recent and r e a l i s t i c est imate of $ 4 1 b i l l i o n made i n 
1958 and confirmed i n 1 9 6 1 , Construction, r l g h t - o f - * a y and engineering cos ts 



- 6 -

have gone up cons iderab ly over the years but the p r i n c i p a l reasons f o r the 
mounting estimate o f c o s t l i e i n acre enlightened concepts of the purposes 
and funct ions o f the System. The l a r g e s t element o f increase has come about 
through changes i n the law o r p r a c t i c e resu l t ing i n be t t e r and safer des ign , 
through more r e l i a b l e t r a f f i c fo recas t ing , and through more de ta i led knowledge 
o f s i t e cond i t i ons and needs . A l l these have been occas ioned by our 
recept iveness t o and response t o changing concepts and des i res of our p u b l i c . 

I t i s no s e c r e t that the present $46.8 b i l l i o n estimate i s not enough t o 
complete the System anywhere near on schedule in 1972. The Bureau i s put t ing 
the f in i sh ing touches on a new estimate that w i l l be submitted t o Congress i n 
January and I want t o thank you f o r your coopera t ion in providing us with the 
raw material,, This estimate o b v i o u s l y - w i l l be higher and w i l l r e f l e c t no t 
o n l y increased cons t ruc t ion c o s t s , but new sa fe ty features and even higher 
design standards* In b r i e f , the estimate we w i l l be submitting in January 1965, 
w i l l be based upon a far d i f f e r en t System than was contemplated in 1956, 1958, 
1961 o r even 1965. Probably o f grea ter s i g n i f i c a n c e , i t w i l l be ac tua l ly par t 
o f a much broader r e p o r t , a l s o t o be submitted i n January and every second year 
thereaf te r , on the highway needs o f the Nation. This w i l l be o f tremendous 
s i g n i f i c a n c e in shaping the future o f the highway program. 

Among other things i t w i l l include a review o f the ex i s t ing Federal -a id systems 
and cons idera t ion o f need changes; an analys is o f present and ant ic ipated 
future d e f i c i e n c i e s i n the ru ra l and urban networks; and analys is o f the needs 
f o r future highway improvements as reported by the State highway departments; 
and a d i scuss ion o f highway f inancing, e x i s t i n g trends and future o p t i o n s . 

This covers a multitude o f problems. In connect ion with the r e p o r t , a na t ion­
wide system ni * un i f i ca t ion was conducted, incorporat ing 66,000 mi les o f the 
most importer**, - ' iral co r r ido r s not Included i n the present In te rs ta te System. 
The study o f t h i s mileage was developed i n three increments with the purpose o f 
providing a fac tua l bas i s f o r consider ing the p o s s i b i l i t y o f ( l ) Expanding the 
In te rs ta te System, ( 2 ) Establ ishing a new Federal-a id system intermediate i n 
funct ion between the In ters ta te and the other mileage i n the present Federal-aid 
primary system, o r ( 3 ) a combination o f both . 

I am not going t o fo recas t the f indings o f the study but no doubt some addit ions 
t o the present In te rs ta te System w i l l be proposed. I t i s c e r t a i n that many more 
mi les o f freeways w i l l be needed under some type o f program, e s p e c i a l l y i n the 
urban areas , where most o f our people l i v e and urbanization continues t o i n ­
crease a t a troublesome r a t e . As I mentioned e a r l i e r , b y 1990, we w i l l have 
more people i n urban areas than we have i n the whole country today. 

So our plans f o r future road networks must be accommodated p a r t i c u l a r l y t o t h i s 
ever - increas ing urbanizat ion, and the assessment o f highway needs that w i l l 
emerge i n our r epor t next January no doubt w i l l be heav i l y weighted toward that 
end. 
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whatever the new estimate of cos t o f the In ters ta te System may b e , and whatever 
recommendations are made as t o i t s future , we can be confident of one thing: 
Af ter some 30 years of studying i t , reporting on I t t o Congress, winning the 
l e g i s l a t i o n t o advance i t toward completion, and ac tua l ly building i t , our 
reports t o Congress i n January w i l l c e r t a i n l y not have been "thrown together" 
nor "imperfectly conceived." 

Right now we are probably confronted with more problems at one time than we 
have ever faced i n more than 50 years of the Federal-State program. I am not 
re ferr ing e s p e c i a l l y t o the threat of cutbacks or other financing problems 
which have been more or l e s s with us since the beginning of Federal -a id . Nor 
am I thinking p a r t i c u l a r l y of troublesome route locat ion problems, d i f f i c u l t as 
they are , nor of the thousand and one "normal" d i f f i c u l t i e s that we encounter. 

Our great and fundamental problem, I think, i s what appears t o be a widening 
anti-highway fee l ing that expresses i t s e l f in many ways — one of which i s 
the frequent c r i t i c i s m that we are e i ther unable or unwill ing t o develop any 
new ideas , that we are intent merely on bulldozing roads along a s t ra ight l ine 
a t lowest cos t without regard t o any other human values* I t i s expressing 
i t s e l f i n universal panaceas such as mass r a i l t r a n s i t , which i s o f fered as 
the answer to everything. I t i s expressing i t s e l f t o some extent i n the 
creat ion of State Departments of Transportation t o supersede the highway depart­
ments o This i s not necessar i ly bad but i t i s a straw i n the wind. 

There I s an apparently growing fee l ing that highways are too complex and f a r -
reaching i n the ir implicat ions t o be l e f t exc lus ive ly t o the State highway 
departments and the Bureau of Public Roads. Our answer to these cr i t i c i sms 
w i l l require us t o be more aggressive in the development of the programs which 
we know are r i g h t . Hone of us l i k e s compulsory l e g i s l a t i o n , contro l s , penal t i e s 
and sanctions such as we now have in the f i e l d s of planning, s a f e t y , beaut i f i ca t ion 
and the l i k e . Let me suggest to us a l l that the best way to avoid these Is t o 
be out i n f ront , keeping pace with the publ ic demand and need within reason, and 
demonstrating that we are carrying out a program e s s e n t i a l to the economic and 
s o c i a l development of the Nation and sens i t i ve to the value of i t s c i t i z e n s . I 
say emphatically that there i s no subst i tute f o r demonstrated experience such 
as we have heretofore and are present ly giving t o the American publ ic - and i t 
i s dangerously f o o l i s h t o entrust important decis ions on a subject as important 
as our nat ional highways t o inexperienced and untried amateurs. 

Some of the most serious questions confronting us are those now being ra ised as 
t o the place of freeways i n the urban scheme of th ings . A l l answers t o these 
questions must come from the Administration and Congress. A l l that XEm sure of 
I s that the Bureau of Public Roads and the State highway departments must 
continue t o present t h e i r bes t combined judgment of nat ional highway needs — 
both urban and rura l — on the bas i s o f the same care fu l and dispassionate study 
that went in to the development of the In ters ta te System. 



We must do t h i s with an eye on that Census Bureau c l o c k , which i n the year 
2000 w i l l be r eg i s t e r ing 2QQ. m i l l i o n peop l e , instead o f the mere 200 m i l l i o n 
c locked t h i s morning. Let us s t r i v e therefore t o use our vas t experience and 
demonstrated c a p a b i l i t y t o improve t o the utmost our f i e l d o f p u b l i c serv ice 
f o r the b e n e f i t o f these added m i l l i o n s and others y e t uncounted. 


