BIGHWAYS IN & CHANGING WORLD

" Remarks by Francis €. Turnmer, Director of Publie Roazds, Federal Highway

Administration, U, 3. Jeparument of Transportation, prep:ra for delivery

at the 1968 Oklahoma Highway and Street Conference, Stillwater, Cklehcma,
" February 2L, 1568, at 1:3C p.m.

I am glad to be with you today at this Cklanoma Highway an.d Strest
Conference, Such meﬂtln;s serve meny purposes, not the lesst of which is
the forum they provide for meaningful considsra tiéﬂ of gurrent and fufur
tragsportation problens and the mest prasiiczl means of meeting then, They
are sctuzlly a phese of the totsl dransportation planning procgss in the
broadest sznse of the term,

I spoxe in San Diego Monday at 2 Neticnel Transportstion Engineering

Confererce sponscored by the MArerican Soeied £ Civil Enginsers; and since
the subject wes similer to the cne assigned me today, I am golng 4o repssat
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mich of what I sald at the Czlifornis reeting., T do this with confidence
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that even amid the ¢
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anging conditions cf the Federal-aid highway pre
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not mueh changz hus ogcurrad in fwo days, Besides, I'm resscnably sure {hat
not meny o7 you were at the ASCE Conference,

In considering highways in & changing world, it has become inceressingly
neceszary Lo siart with one basic premise, Thai is thet no Federally-aidec
highway or highway program can be considered in isclation, separate and agert
from otker highways cr ciher transportation facilities, and their placs in

the totel patitern of living
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This premise is by no means new but its implications are more far-reaching
today than ever before., The Federal-State program is gimed 2t deveiopiﬁg an ade-
quate highway network that will be safe and esthetically pleasing as well as
serviceable, and one which will be closely integrated with other modes of trans-
portation, These modes are -- or properly should be —- complementary, rather
than competitive, end highway planning must be considered in that light., At the
same time, it is essentlal to recognize that highways can also serve useful
purposes other than moving people and goods, and we are encouraginé the fulfill-
ment of this poiential to the maximum extent consistent with the basic purposes
of all transporitation.

All of these considerations point up the need for long range planning,
and this need has besen recognized by Congress in Federal-ald highway legislation
geing back as early as 1934, The most recent recognition came in the Federal-aid
Highway Act of 1965, Thai legisiation reguired a report to be submitied in
Jenuary 1968, and every second year'theréafter, on the highway needs of the Nation,
The first of these reports was presented {o Congress very recently and I proyose
to outline some of its major points today, |

The 1968 Naticnal Highway Needs Report is the iogical outgrowth of what
may now be considered preliminary steps dating all the way back to 1916, when the
original Federal-aid and Aet was passed. As most of you know, the Federal-State
program had its birih and grew up as a rural program, aimed originally at getting
the farmer out of_thé mud and making possible reasonably convenient motor travel
from one city or town line to another, Use of Federal-aid funds for highways in
built-up areas was prohibited in the 1916 iegislation and this.prohibition re-
mained until the 1944 Federal-aid Act broadened the progranm to allow the use of

Federil funds on extensions of State highways into and {through urban arsas,
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In recent years the urbénization df-our coﬁntry has been recognizea
‘incréasingly Ey Congress in successive Federal~aid Highway ts,‘espécially
in the Act of 1962, That legislation required that urban highway'plans_in cities
of 50,000 or more population be developéd as par£ of a cooperative, comprehénsive,
and continuing urban transpcrtation planning procéss, including coordination
with plans for other modes ¢f transportation (and alternatiﬁe‘variations and
combinations thereof), for local land development, and with full participation
in planning by local government. |

The 1968 needs report deals with the period 1973-85 end it takes full
cognizance of the continuing growth of wrban areas, I want to emphasize that
the report 1s more in the nature of a faet-finding and analytical study, rather
than a detailed blueprint for action. It contains no specific fecommendafions;
these are expected to be submitied separately on or about April 1. But it does
indicate broad arsas for further exploration and charts somellogical approaches
to meeting the Nation's highway needs during the 1973—i985 period,

The report.suggests that the most importani key to mesiing thess needs
lies in a naiionwide functionalAhighway classificaﬁign study for use in rede-
fining the Federal-ald highway syétems -~ &3 well as all other roads aﬁd streets --
in each S'Eate° Such a study would be undertaken in cooperatlon with the State
highway depariments and with local government participation under carefﬁl guide~
lines that would first have to be established. It would classify all roads
and streets by their functicnal use - for example, the Interstate System rcutes,
the most important major arterials, the minor arterizls, the collectors, and

the local residential and business zccess roads and streeis,
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The suggested cl&SSlflCc-ilO"l stady might consider an expension o*. the
Federal-aid systams i;\. urben areas to include all majer arterial streets and
nighways, with these being divided into two categories. One would be the 'urban
penetrations of the rurzl interciiy routes and their mejcr distributors, which
are generelly State hizhways and for which the State would have the primary
responsibility 4c insure their integration into Statev i d= ‘nghnmy plans, as well
as to integrate taem into the local urban trznsportation planning process; The
second category of the urban arterial system could comprise the reutes of lceal
areawide importance, whish colleetively might be callied ihe Federal-zid meiro-
politan system or some similarily deseriptive ferm, Routes of ihis systen also
would be ine responsibility of the State highway departments and would alse be
included in the Federzal-zid sysiem

The needs study explorad in detail the question of extending the authorized
1engfh of the Intersizfie System, Hovwever, most of the routes considerad for
sddition 3o this eoasi-to-coast and berder-to-border ﬁet{':orl were found to be
of lesser Federal interest ihen tne presently authcrized routes, The study
therefore suggests the possibility of an intermediate system, comprising ithose
routes nexi in importance to the Intersitale System., As en incentive for priority
construction of zuch an intermediate system, the Stgte highway departments have
suggested a higher fedsral matching ratio than the normal 50 percent ;- or that
special funds might be authorized exclusively for use on such an intermediale
system, The construciion standards could de lass than those of the Interstate
System zlthoush the ceontrol-cf-access rrineiple would stem apprepriate for all

of such en intermadiate systen.
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The Federal-aid szcondary systen might be redefined as a network of
collector roads (about 20 to 25 percent of the toizl mileage in each Sﬂate},
linking land access and arterial rouies in hoth urben and rural areas, Such a
definition would result in concentrating the major secondary effort on a relative-
ly important network of collector rosde and avoid fragmentation of Federal-aid
funds cn unrelated individual projects in‘which the Federal inieres? is not
great, Conmcentration of Federal-aid on suech a systen of eollector roads would
pey higher dividends not only in improved traffic service but in highway safety.

The report is neavily oriented o the urban areas, In additicon to the
possible expansicn of the Federal-ald system in these areas, it enumerates other
progrems and actlons to aid the eities in developing adequate highway transporia-
tion, These programs and actions are closely related and are'evolutionary. In
som2 cases they ccomprise extensions or enlergements of ongoing programs and
concepts; in others, they amouni o refinemenis of pricr studies, reports or
recommendations of the Bureau of Publie Reaas,

The current report suggesis thai Congress should give its formal endqrse-
ment to the joint development concepi in urban highwey corridors, a proposzl
which the Bureau has been promoting for several years, This involves the co=-
ordinated "package" development of desiradle non-higiway needs such as housing,
businass, parking, and recreational facilities either above, below or alcngside
the urban highway, One of the mast imporiant social aspects of the Jolui de-
velopment concept is the cpportunity which it frequently affords for replacsient
housing of bestter quality for those persons displaged Dy the highway project
itself, It would also, of course, make the mest efficient use of both funds

and space in urban arsas which are chroniczlly short of both, It would put more
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mscle in the Joint development progrem if Federal highway legislation and State
soquisition powers were amended tc asuthorize the use of Federaj.Qaid'high@'xay funds
by the States for limited sequisition of proverty beyond the minimum highway
righi-of-way lines where necessary. if legislation were so dravn it cogld' ,
permit the initial expenditure from highway funds needed for the additional land
acquisiticn to be recouped later from the ultimate owner 61“ land ucer,

4s you all know, one of the knotiy and ccnilauing problems in any type of
urban development is the preseni structure of‘ many local governmentis, where one
unit frequently acts independenily of othe:c's.r This probier is particularly acuie
in the transportaiion field where i1 is essenfial tc plan and scheéulé projechts
from the perspective of the area as a whoie rather than Jshét- of one or severai
communities aeting individuslly,., The continued strengthening of the planning
requirerent operations of the Federal-ald Highway 4ct of 1962 shounld go @ .long
‘way toward solving this problem. There should be no change, however, in the
present requirement that projects be submitted through and by the Sta-te' nighway
departrants to the Bureau of Public Roads, It is believed that the best long-
term gains can be achieved if the relaitionship between the State hnighway depart-
ments and the meiropolitan areas is étrengthened by this and other current
procedures, rather than weakened,

The repori discusses ihe estabiishmen’s of a substantial Federal revolving
fund for long-range advance acquisition of highway right-of-way by ihe States,
especially in the rapidly-expanding urban ereas, S8uch a program could make:
possible substantial savings in land costs, a2nd alco insure longer lead time
f‘or plarning and coordinaticn of other co:rpatible land developmeni and right-of-
way acquisition and adjustments resuiting therefrom, In the urbzn arsas of

over 50,000 populaticn, the urban transporiation plauning process fosters the
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development of highway plans 20 yesrs or more into the future. This per:ﬁits
the early idemtification of lands required for future highways énd other planning

purposes, including those of other transporitation modes , as well as those not
directly relaied to ’c.ransportatién,I tut based on land usage. |

The report goes inio the possible broadanj'.ng of Federal-aid législation
to permit the use of Federal funds for parking faciiities. but adopts a ecautious
;osition. It suggests that Federal funds for parking, if authorized for éuch
purposes, be used experimentally at first, ﬁesting a variety of apprcaches. On
the basis of such'experiments , demonstration studies and research, recommenda-
- tions may b2 made at some fubure time as io the type of continuing progranm
that might be undarvaken,

In -‘bhis brief talk, I decided to touch only iightly on the financing
problems involived in the "After '75 Program" for several reasoms. An obvious
one is that highway finance is a cémplex ; highly technical subjeet that carmmot
be dealt with meaningfully in a general presentation such as this., Also, we have
Jjust submitted a new esiimate of the cost of completing the Inierstate Systiem,
as required by law, end this new estimate totals 3$56.5 billlon -- up $9.7 billion
from the 19€5 estimate, I'm not going into the reasons today, except tb say
that the major share of the increase is due to significant improvements in the
System itself, ineluding extensive Investment in upgrading the safety stendards,
end meeting the considerably embellished designs needed to conform to the demands
for compatibility with emvironmential factors, voth rural and urban, The Netlonsl
Highway Needs Study, cn the basis of State highway department estimates , has
errived at a preliminary figure for the annual cost of rcad and sireet needs

for the years 1973-85, This comes O an g

val_eepital cost of $17.4
billicn, more than double the $8,5 billion per year estimated aanual capital

accomplisihments during the remeinder of the current period, 1955-72, .
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I beilieve it would be premature snd denuous to go any deepeﬁ\into
-financ:’;ng now, certainly ncy until Congress nas had a cha;'xce to study tqe needs
report, Zven If eventually it should form the cutline of 2 "new” Federal;aid
highway program, many key maitiers would have to be determined; such as the
ratio of Federzl-State coniributions, the sources from which the Fedaral share
would be derived, and +the method of epportioning ths annual amounts to the
Lates,

Wa have studied poséible chanzes in the methods of apportiénment of
Federal-aid funds, bringing intc plsy sueh factors as motor vehicle registrations,
vehicle miles of travel, and mileages related to funciionel classificetlon. How-
ever, this question needs a great deal more study znd there is adequate time for
it; so thersfore we are not making any sugzestiicns now as to fulure epportionment
fermulas,

I said esrlier that there are sericus quasilons &3 o the desirability of
eﬁcpanding the Interstate mileage, This may be misinterpreted, so let me say
that there are very definitely freeweys in the futurs, The State estimates in-
elude some 53,000 miles of neecded freeway Improvemenis on sysiems other than the
interstzte, These are the miles needing improvemsnt, bu they may be considered
ag roughly indieating the total miles of freeways that will need to be in servicg
in 1985, It appesrs, then, that to serve the traffic anticipated in 1985, addi-
tional freeway mileege &t least sgual fo the 41,C000~-mile Interstzte System will
be needad, This inecludes a substéntial mileage in urban sreszs because shay is
Faere an ever inereasing majority of our people live, work, and do the major shars
of their itravel -- and this neecd must be met, rotwithstanding the fregusnt
suzgestions thet the auto be eliminated and everybody either walk or ride the

gubray,
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New freeways are not the ‘total answer to urbean {raffic problems, however,
nor is ﬁhe answer to be found in the mere addition of more lanss to exisiing
facilities., Quite obviously, we must exploit to the.fullest in the years ahead
the highways that we now have and those we are developing -~ not in terms of
moving great numbers of vehicles, but in moving greater ndmbers of peopiea This
means, among other things, ihe active encouragement of mass bus transii, Buses
presently carry 70 percent of all transit passengers in urban areas, Bus transit
is and probably will continue to be the only form of mass transit in at leasi
nine~tenths of our urban areas of 50,000 or more population, and in all smaller
communities,

It will be increasingliy important in the future o entice as many urban
dwellers as possible from their perscnal cars to bus transit for their rouline,
everyday movements, Every 50 persdns so Tured to mass transii represents a
reduction of 30 automobiles in the traffic siream or the equivalent of a 2 per-
cent reduction in volume, witn a consequent easing of downtown trafiic and |
parking congestion, a reduciion in'aif pollution, and an incréase in the people-
eerrying capacity of aiready existing streets and highways. Because of the
large potential increase in capacity which can bte achieved in ithis way, the
Bureaw of Public Roads is acfively encouraging design features in the Federal-aid
“highway program to promote this trend, |

In fact The existing capacity in many communities is entirely adeguate
right now and will be for a number of years ahead if any considerable number of
perséns bound to and from the downﬁown areas can be induced to use bus transit,
In other cases, very 1itile expansion of existing capacity would be required

and this can frequently be sccorplished a2t minimum cost.
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Of great promise in tﬂis type 'of capacity-siretehing effort is the TOPICS -
program, initiated by the Bureau about two years zgo, TOPICS (Traffie Cperations
lPro‘gram to Increase Capacity and Safety) authorizes for the first time the use of
.Feder.al-aid funds for pro,jec;ts to increase the capacity m& safeiy of existing
urban arterials without major new eonstruction, but rather by the systematic and
comprenensive application of iraffic operations combined with relatively minor
eonstruction improvements, These includs channelization of intersections,
Judieious street widening at botilenecks and intersect:‘.o_n approaches.and a variely
of other proven engineering techniques.

Such programs can produce an increase in the capacity of a city street
network of from 10 to 15 percent, with a concurrent decreesse in accidents and a
further incentive to the transit industry to improve bus service,

A8 to rail transit, it is generally conceded that it cammoi be Jjustified
and succesafully operated except in areas having &t least 1 million inhabitanis.
Even where rail transit is available, another form of transporiation must also
be pfévided to distribute the majority of its patrons, almost entirely by highways
and streets, to their downiown destinations in the morning and back to the rail
station at night, as well as between their places of resider_lce and the rail
stations, |

To sum it up, the Federal-aid highway program began and developed as a
rurally-oriented program in accordance with the needs as they prevailed during
the early years, Prior to 1944 only a token emount of Federal or State funds
went for highway projeets within urban areas of 5,000 or more population, From
1944, when 25 percent of the Federal funds was first legislalively eermerked for
uee inside urban arsas, until 1956, less than a third of the Federal highway funds

went for highway projeets within urban areas,
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The metropolitan eareas thus aécurmlated a bvacklog of needed highway im-
provemen{s while their populations increased at an amazing p&ce,‘ As a result
the {ransportation needs of urben areas have recelived increaéing}.y greater
Federal and State attention in the past decade and undoubtedly will need more
in the futu::'e.- Federal highway legislaticn of the 1960's has been oriented more
directly to the specific transpertation needs-of the urbar; areas, as well as to
the many social and human values that are intimately bound up with the provisicn
of new traffic facilities and improvements to those existing.

In brief, the Federal-aild highway program is turning full eircle., Rather
then building interecity routes with urban extensions, the preogram envisicned
for the yeers shead must necessarily conc-entrate on urban routes with "exiensions®
into rural areas, And any objecti‘}e analysis must coneclude thet future highway
needs Iin urban arsas will continue to be great, even though extensivs programs

are undertaken to improve mass transit, whether by bus or rail, or both,



