CU? FUTUEE HIGHYALS

Remarks by Fraucis C, Tarner, Director of Public Rozds, Federal Highway
Administration, U.S. Deparimeni of Transporiation, prepared for deiivery

at the 17%th Arnnuel Georgla Highwsy fonfersence, Georgila Instiiute of
Technology, Atlanta, March 4, 1968, at 11 a.m,

I am glad to b= ssked 10 participate In inis Conference dedicated to
Morris L. Shadburn, a great highway engineer, @ fine public servant, and 2
coed frisnd of mine. The fact that these annv2l ccrnfersnces havs been so
suceessful over 2 period of many years, 1s a high Iribute io Morris, who
devoted so mueh thougati, time and effort tc them,

I have been asked tc talk aboui our future highways, This topie mey
suggest to somz a king of fuiur istic ZueX Rogers werld of fantasy in which
rozd and vehiele react to zusomaiion end electronie siimuli and in vhich driver
and passsnger alike ﬁecome merely hizh class frelighs, all conirolled by

sompaters and rad, graen, and blue push butions

=

This is the scene as fezturs writers often sxetch it for us, bui it

befalls the hizhway enginesr ic come along and foul <hat 211 up with praciiczl
L+ (=

and dovn to sarth gonslderatlons, True, we are working toward vhe realizaiion
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of thie vision of effortless, foclproof, sutomated driving and actuzlly have
2 =

working medels of the necessary equipment and gadgetry, but it's far encugh
avay so that we must concentréis our main efforts on improvementis to the basic

types of vehicles and rozd networks that we now have, We ars conesrnzd ail ihis
weeting with the highway itself and especially the Federel-ald highway progran,
which has growa from very modest beginnings to an autherized 34.8 billion

ennual level,



In considering future highways we hawe to ask firsy of al '-ﬁhat is if
- that we expect of them? Obvicusly we nﬂﬁd inen p*:marﬂ;y a3 tra“wo atic-n
 facilities by wnieh <o move pecple and goods safely and efficiently. But thers
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are oiher factors whlch we also vent them to serve, For example, we vand them
to be closely integ raﬁed‘ #1ith otvher modes of fransporiation. And we yani them
to pay fringe benefiis, so to speak -- to serve as many othef Soeial and human
needs as are censistenit with the basicz purpose of all transportation, 1 in
doing all these fine things for humanity, we must not appreciably suoveri the
tasie purposs which is transportation, This is indeed an important socistal
velue in itszlf, and it Is clear that meny of the other desired amenitiss in
our soziety camnot be atiained without an adequaie nighway network for doth
public end private individual usags

These considerations point up the need for long range plzaning, and
this neecd has bzen recognized by Congress in Federal-aid highway legislation
géiﬁg tagk as far as 1934, and in many subsequeni actions, most recently in
the Federzi-zid Highway Aci df 1965,. That legislation required a report i

n Januery 1948, and every second yzar thereafier, on the highwey

[

be submitied

.,

needs of the Nation, The firsi of these reportis was prasented to fongress very

gre
recently and I propose to outliline sore of its mejor points in locking toward
our future highways.

The 1968 Hational Eighwsy Needs Report is the logical outgrowth of what
mey now be considersd preliminery steps dating 211 the way back tc 1915, whén

the original Federal-ald Rosd Act was passed, In thaet same year the Georgla
D - =]

General Assembly created your Stare highway departmant and agpropriated



$10,CGG to operaie it during the year 1918, I'm not here o give an exercise
in history. Wnile it ié <rue thai {he Federal-Siate progrém had its birih
and grew up a5 4 rural program, it has cqmé neariy full eyele today, with
eurrent emphasis being plaée‘ on the urban side. Use of Federal-aid fuﬁds
for highvays in built-up areas was prohibiied in the 19185 legislation, Gifiss‘
had been 3aking care of their own highway needs and continued to do so with
some exeaptions during the '320's until the 1944 Federal-zid Act vrozdensd the
prbgram to alloﬁ the use of Federal funds on extensions of Staie highuays into
and through urban aress on a regular besis,

In recent years the urbanization of our country has been recognized

inerezsingly by Congress in succaessive Federal-zid n_ghiav Acts, especially

ot

u

in the

L

of 1962, That legislation reauired that urban highway plans be
developed in cities of 50,00C or more populaticn as part of a cooperatlve,
comprebensive, and continuing urban iransportation planning process, including
coordination with piens for other modes of transportation {(and alternative

ve riati ts and combinations thersof), for loeal land development, and with

full participziion in planning oy local goverament., This legislation nerely
formalized 2 process which had been developed and put Into practice In a rather
general way daiing beck to the 1944 Act,

The 1%68 nseds report deals with the period 1973f85 and it tskes full
cognizance of ihe éontinuing growth of urban areas, I want to emphasize that
the report is more in the nature of a fact-finding and anzlytical siudy, raiher
than a detziled blueprint for action, It contailns no gpecifie recommendations;

these are 2xpested to be submitted separaitely on or about Aoril 1, Bat It
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does indicate breoad areas for further exploration and charts some logical
approaches to meeting the Nation's highway needs during the 1973-1985 period.'

The repori suggests that the most important first step toward meeting
these needs lies in an objective nationwide highway classification study for
use in redefining the‘ Federal-aid highway systems -- as well as all other roads
and streets -- in each State, Such a study would be undertaken in cocperation
with the State highway depariments and with local government participation
under cereful guidelines that have already been largely developed, It would
¢lassify all rcads and stireets by their i‘unc‘sioﬁal use - for erample, the
Interstate System routes , the most important major arterials, the minor arterials,
the collectors, and. t‘ne- local residential and business access roads and sirsets.

The suggested classificatio-n study might consider an expansion .of the
Federal-aid systems in urban areas io include all major arterial streets ani
highways with these being divided into two categories. One would be the urban
penetrations of the rural intercity routes together with their major distrib-
“utors, which are generélly State highways and for whieh the State would have
the primary responsibility to insure their integration inté Statewide highway
plans, as well as to integrate them into the local urban iransporiation
plamming process, The second category of the urban arterial sysiem could
comprise the routes of local areawide importance, vhich would also be the —
responsibility of the State highway depariments and ineluded in the Federal-
gld systiem,

The needs study explored iIn detsil the question of extending tne author-
ized length of the Intersiate System. However, most of the routes considered

for addition to this coast-io~cozst and border-io-border network were found tc



be of lesser Federsl interest than the presenuy authorized routes. The
~majority of those considered, for example, were contuined v;ithiﬁ s single
State or traversed only one or two Staies, . Thes tuay thers ‘ ore suggests the
-pOSalbl ity of en intermediate sys ten, COI"pI'lSlI‘C' those routes next in m*aow"tance
' 40 the Interstate System. As an incentive for prioz-ity construction of such
an intermediate system, the State highway depar uments have suwas ted a higher
Federal matching ratio than the norm.al 50 percent; or that special funds might
b’é‘authorized exclﬁsively.for uge on such an' intemedia_te system. The construc~
~ tion standards couid be less than those of the Inierstate System although the
" eontrol-of-access prineiple would seeﬁ appropriate for ths whole 5f‘ such an
intermediatie -system,

The Federal-ald secondary system might be redefined as a network of
ecllector rosds comprising soms percentage of the total mileage in each Stzhe
and linking land acecess and arterial routes in both urban and rural areas,
Such & definition wbuld result in concentrating the major sscondary effort on
& relatlvalj impcrtant network of collector rcads and avoid the fragmentation
of Federal-aid funds on unrelated individual projecis which may not link up
into a connected system in én;,r reascnable period of years. . Con_ce_ntraﬁion of‘l
Federal-aid on such a system of collsctor roadé would pay higher dividends in
improved traffiz service and highway safeily,

The report is heavily oriented to the urban areas, In addition to the
possible expansion of the Federal-zid system in these areas, it enumerates
other programs and actions to aid the eitiss in developlna adequate highway

transportation, These programs and actions are c¢losely related and are evolution-~

ary., In some cases they comprise extensions or enlargsments of ongoing programs



and conecepls; in others, they amount o refinemants_ of prior studies, or
recommendations of the Bureau of Public Roads, also containsd in greater dstaill
in other reports to the Congress.

The cwren‘n repo 1so suggests that Congr ess should give its formal

endorsement to the joint development ccneept in urban hizhway corridors, 2

- propeszl which th

5
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Bureau has bsen promoting for several years, This involves
the coordiﬁa ted "package™ development of desi ab% non-highway needs such as
housing, business, parking, and recreational facilities either above, below or
alongside the urban highway, One of the most important social aspects of the
Jjoint development concepi is the opportunity which it frequenily affords T
replacement housing of betser quality for those perscous displaced by the
highway projeet itself, It would dlso, of ccurse, make the mest efficient use
of both funds and gpace in urdban sreas which are usually short of cne or the
ouher or both., It would put more mescle in the joint development program if
Federal highvay legislation and State acquisition povers vere emenéed to
authorize the use of Federal-aid high*;,ray funds by the States for limiied acqui-
sition of property beyond the minimum highway right—of-wayllines where necessary.
If legislation were so drawvn it could permii the initiel exvenditure from highway
funds needed for the additional land acquisition te be recouped laier from the
ultimate ovmer or land user,

As you all know, one of the continuing problems in any type of urban
development 1s the present strueture of many locsl governments, where ong un:t '
frequently acts independently of others., This problem is particularly acute in

the {ransportation field where it is essentizl to plen and schedule projecis



from the perspeétive_ ol the area &s & whole rather than that of ong or several
commnities acting individﬁally. The centinuation and strengthening of the
planning requirement operations of the Federal-aid Highway Lct of 1962 as now
conducted under leadership of the State hichway departments and the Bureau of
Public Rozds should go a ’1ong way toward solving this problem, Therz should be
no change, sither, in the present reguirsment that programs of projeeis be
sutmitted throuch and by the State highway depariments to the Bureau of Public -
Roads, It is believed that the best long-iterm gains can be achieved if the
relationship between the State highway departments and the metropoliian areas
is strengthened by this and other current procedures. Ve should build upon and
go forward with the solid foundation already laid in this direction, rather than
putting it aside-for experimental ideszs of inmexperienced amaieurs,

The report also discusses the establishment of a substantial Federal
revolving fund which would be available to the Siates for long-range advancse
acquisition of highway right-of-way, especially in the rapidly-expanding urban
areas, Such 2 program could not only be very helpful to thosg persons whose
property must be ec‘quired but it zlsc would make possible substantial savings
in land costs, and insure longer lead time for planning and ccordination of
other compatible land development and right-of-way acguisiiion and adjusiments
resulting therefrom, In the urban areas of over 50,000 populei"bion, the urban
ransportation planning process fosters the development of highway plans 20 years
or more into the future, This permits the early identification of lands re-
quired for future highways and other planning purposes, including those of
other transporsation modes, as well as those net directly related to irans-

portation, but based on land usege,



The report goes into the possiblzs broadening of Fe;lara".«éid legislation
to permit the use of Faderal funds for parking facilities-but adopts a cauiious
position in this field. It suggests that Federal funds for pai'k:'ng, if auihor-
ized for such pur;ﬁ_ésés , be used experimentelly at first, tesiing a verlety of
approeches, On the bas:‘.;; of such experiments, demonsiration studies angd
research, recommendations may be made at scmz fuiure times as o the type of
continuing program thet might be undertaken, -

I will touch only lightly on the financing problems involved in the
"After 175 Program" for several reasons, 4An obvicus one‘is that highwey finance
is a complex, highly technicel subjeet thail cannot be dealt with meanin”fﬁlly
in a general preseniation such as this, Also, wa have Just submitted a new
estizate of the cost of completing the Interstaze Sysiem, as rsquired by law,
and this new estimate toizls $56,5 billion -~ up $9.7 billion from the 1845
estimate, I'Mminol going into the reasons today, except to say that t}_ﬂ_e major
ghare of the increase is due to significant improvements in the Sysierm itselrl,
ingiuding an extensive imvestment in upgrading.the safety standards and meeiing
the zonsiderably embellished designs nseded ic conform tc the demands for
compatibilily with snvircrmenial factors, both »ursl and urbaa, The Netional
Highway Needs Stucy, on the basis of Stasies highway department estimates, has

arrived at a preliminary figure for the anmual ecst of road and street nszds
P ¥

for the years 1973-85. This cones to an aversge annual eanital cost of $17.4
billion, more than double the 38,5 billion per year esiimated anmual capiial

accorpiishments during the remainder of the current psriocd, 1965-72,



I believe it would be premature and foenuous to go any dzeper into
fineneing at this time when the ink is hardiy dry on the i968 highwéy needs
repert and Congress has not had & change to study it in deta..il;. . Even if

cevenfually 1t shqu' form the outliné of & 'ney" Federal-2id highway progran,
many key matters would hé 2 to be determined, such as the ratio of Federal-
State centributions, the sources from which the nseded funds would be derived,
and the method of apportioning the anmuel Federal share tc the States,

Ve have studied possible changes in - the methods of aoportiomﬁenﬁ of
Federal-aid funds, bringing into play such factors &s motor vehicle regis~
trations, wvehicle miles of travel, and milezages related to funciicnal classi-
fication, However, this guestion needs a great deal more situdy and there is
still adequate time for it; so therefore we are not meking any suggestiogs nawy
as to future apportiomment formulas,

I have given a capsule summary of the principzal features of the 1948
highway needs report, necassarily touching only lightly on some vefy Vﬂ.'-:eightj
matters and completely omitting others, I have not, for exammle, discussed the
question of highway beautification or other humen envircnmental considerations
except in the skeichies’t way. I have not gone into the difficult erea of Federal
policy on toll facilitiess generally and their integration into the Federal-zid
systems,

I said earlier thset there are serious quesiicns as %o the desirabliity
of expanding the Interstate mileage. This may be misinterpreted, so let me
say that there ars very definitely freeways in the fulure, The State estimates

include some 53,000 miles of needed freeway improvements on sysiems other than
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the Interstate., These sre the miles needing iwpfévement , out they may be con-
sidered as roughly indicating the total miles of freeways that will need %o be
- in serviee in 1985, Iti appears, | then, that to serve the traffic anticipated in
1985, additional freewey mileage ai l=ast equal ’co the 41,000-mile Inte rstate
Systen will te needsd, This includes a substaniial mileage in urban ars

beecause that is where an ever-inereasing majority of our people live, wvork,

end do 2 major share of thelr {ravel -- zad this nesd will ‘have to be met for
the most pardt by rcads and strests, nouwiihstanding the frequent suggestions
that the autc be e'liminated and everybody be made either 4o walk or to ride ths
subway,

But despite this large need for new freeways these alone are not the total
answer to ail urben traffiic problems in every ciiy, nor is the amswer to be found
in the mere sddition of more lanss tc existing facilities, Neither will the
proposed rail transii faeilities furnish morz than a very mincr part of ithe
tctal answer to urban transporiation nceds, In most cases, their share of the
daily travel neads will about equesl the grcwth gach year in the toitzl urban area
mles travelad, Ve must exploit to the fullest in the years shead {he highweys
that x;,'e now Nave and those we are developing -~ not alone in t2rms of moving
great numbers of vehieles, but more impor tan*'fy in moving g*e:ﬁcer mizzers of
peop'-;e. This means, amcng other things, the active sncouragement of mass bus
transit using our road and street networks, BLS’—"S presently carry 70 pex reent of
gll transis passengers in urban areas. But transit is and probably will continue
fo be the only fornm of mess transit in at least nine-tenths of our urban areas

of 33,000 or more population, and in all smaller commmities,
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It will de inersasingly important in the future 1o eﬁ;ice as many urovan
dwellers ss possible oudy of thelr personal ¢ars and ¢nio bus Transit for their
routine, everyday movemenis. This is no easy task tut 1% ca‘n"oe. done, provided

the commuter is O;_I,ered gsome advantage that will 1'1:1dce him to leave his car in
the garage, Ong of the interesting idses, propesed by an Atlentan, is now belng
investigated under a Faderal rezzarch contrasti. 7The purpose {5 to find out

shether free bus rides would subs tantially reduee the rush hour crush In cities

across the country, The idea was advanesd in Atlamta by Pobert I, Scmmarville,
President of the Atlanta Transit Curpany, although som: experimeniaiion had

also been dones previously in otner cities, VWithousd passing on its merit'.at this
time, I believe the proposal represents the Yind of revolutionary thicking
needed to sclve ths tralffic congesilon problem,

Every 5C persons lured 1o mass fransit by whatever means reprasenis a
reduction of 3C automobiles in the traffic siream, which is thz equivalent of
z 2 pereent ~eduction in volume , with a conssquent easirng of downtown traffic

and parking congesiion, a reducticn in air pollution, and an Increase in the

Bureau of Pablie Roads i3 aectively sncoursging design features in the Federal-aid

highway progran io prowote this trend,
In faet the sxisting ezpacity in many communitiss is entirely adsquates
2ight nov and will be for 2 number of years ahsed if any considesrable numdsr cof

persons bound to and from the downtosm areas ean be indaced o use bus Hransit

ard This can frequenily te zecomplishad et minimsm gost -— somedimes with just

paint and signs,
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Of great promise in this iype of epacity-stiretching effort is the TOPICS
program, initiated oy the Bureau of Public Roads about two years ago, TOPICS
(Traffic Cperations Program to Increass C"pac.i ty and Safety) authorizes the use
of Federal-aid funds for projecis specifically designed to inereszss the capaciiy
and safety of existing arben arterials without major new econstruetion, by the
systematic and comprehensive gpplication of traffic operations combined with
relatively minor ecnstruction Improvements, These include zmeng a wide range
of things, the chamnelization of intersecticns, judicious street widening at
bottlenecks and intersectlon approaches, and a variety of other proven enginearing
techniques, pius such cooberative efforts with loczl police as parking resitricilons
and spacial rush-hour itraffic limitations,

Such programs can produce an incresse in the capeeity of a city strest
network of from 10 to 15 pereent, with a ccncurrent descrease in accldents and a
further incentive to the transit industry to improve bus serviee

it

e

A5 to reil transit, s generally found tnau it eannot he Jus tified

and successfully operated exce

e

t in areas having at least 1 million inhabitants,
Five cities in the United Staies now have rail rapid transit sysitems in opera-
tion, a sixth has one under construction, and five others are seriously con-
sidering such systems for the future., Thus the questiocn applies now only to

11 urbanized arezs, and may in future exis: d to a dozen mors with populations

o‘f over a millicn, if the experience with the others proves satisfacicry. But
even in these areas, the proposed rail system cannct subsiitute for nseded addi-
tional sireets and highways, but serve only as complementary and supplementing

facilities to carry a porition of the total load,
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For example » :‘Ln.fou: of the five .urban areas consideri .‘g rail repid
trensit s,fstar:s » 1t should te rememverad thai such systems .would serva OnLy .
an estimated 5 perceni of the urban area's total dail 1y person trips an-:i enly
10 percent of the area's peak hour trips. The 5 percent carried by raij_ transit
in these estimates is ab’out the amount of annual traffic grovwtn now being
experienced, Even vwhere rail transit is available, another form of transporia~
tion must also be providad fo collsct the riders from their homes in the
morning and then to distribute many of them, almost enfirely by highways and
streets, tc their uliimaie downiown destinations; back {o The rail suation at
night, and then o their places of residence in the evening.

To sum it up, the Federal-aid highway progran, al*:hoggl begun and developed
as a rurally-criented program in accordance with the needs as they prevailed
during the eariy years, nas undergone major emphasis changes in 52 years, Prior
10 1944 only = woken amount of Federal or State funds went for highway projscis
within urban ereas of 5§ ,C00 or more population. From 1944, when 25 percent of
the Federal funds was first legislatively earmarked for use inside urben areas,
until 1955, less than a third of the Federal highway funds went for highway
projects vithin urban ereas,

The meiropolitan areas thus accumilated a backloz of needed highway
improvements while their populations increased at a pace that astoundesd the
demographers and other experts in social trends, 4£s a result, the itransportation
needs of urban arsas have received inereasingly ea’ré Federal and State ét-

Y

tention in the past decads toc comprise about half the fotal as of today, and

undoubtzdly this need will grow even larger in the Muture, Federal highway
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legislaticr of the 1960's has been orisnted mere direcily %o thé specific
transportaticn needs of the urban areas, as well as 4o ";he' xﬁen;r sceial and
'.humem velues that ara intimately bound up with the pfovis:lun ot new traffic
farilities and :?::@fo#eﬁler;'ts to the existing ones,

In brief, the Federal-2id nighway program is twning full eirsle,

Rather than building intereily routes with urban exiensions, the program en-

vigioned for the years ahead must necessarily conesnirate on urban routes with

|3

fextensions® Iinto rural areas, And eny cbjective znzlysis must conelude that
future hizhwey needs in urban areas will contimue to be great, even though
extensive programs are underiaken to improve mass transii, whether by wus or

rail, or votl,



