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I am pleased to be with you again. The planners of this 47th
Anmual WASHC Conference probably didn't realize how timely the scheduling
of your meeting would turn out to bhe,

As it happens, this Conference follows quickly on the enactment of
anotner significant milestone in the development of the Federal-aid highway
nrogram and in the nistory of the Federal-State paritnership in the building
of roads, The Federal-aid Highway Act of 1968 is ceriainly a far-reaching
as well as a controversial piece of legislation and its fate was a eliff-
hanger up to ithe last moment,

As you know, even the Department of Transportation and the State
highway depariments were in the unusual position of opposing cone portion of
the bill -- that which added mileage 1o the Interstaie System. And they
were Joined in thils opposition by the city and county associations. But
lcocking at the whole scenario, rather than at a few parts which may not
have been written tb our specifications, the total effect is good.

I am not going o iry to cover all of the provisions and implications
of the Act today -- partly because they are too mumerous and complex for a
brief talk, but mainly because they are and wiil be the subjects of various
formal memoranda and correspondence between the Bureau of Public Roads and

the State highway departments.
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I made specific mention of the addition of mileage to the Interstate
Syster because it relates directly to the subject I want to talk about
briefly this afternoon. At the %ime the 1968 Act was being hammered out
by the Senate and House conferees; we questioned the desirability of
adding Interstate mileage at this time for various reasons, stemming
principally from another provision in the same Act, This requires the De-
partment of Transportetion to make = study of the Nation's entire nighway
network and to classify our roads and streets in accordance with the service
they perform. This functional classification study is important, if not
basic, to intelligent decisions or how to allocate spending among various
types of ro&ds, including major arterial streets.

Functional highway classification is by no means new although the
term is much newer than the activity. The ancient Romans used a crude form
of classification in the development of their 50,000-mile rcad network,
Several thousand miles were surfaced wiih stone slabs; the other milesge
wag either lightly surfaced or not surfaéed at all, The decision was based
on the proposed use of the road -- whether predominenily for military or
civilian purposes, the latter including trade, travel and courier service,

In our own coumtry and time the classification of highways evolved
from the pioneer Federal-aid Road Aet of 1916, which established the basic
Federai-3tate cooperative partnership. It also was a naiural outgrowth of
the Federal government's interest in highways, which stems from its consti~
tutional directive to establish post roads, regulate commerce among the States,

provide for the national defense and promote the general weifare,
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The classification procedure received 1ts great initial impetus in
the Unlited States with the Federal-aid Highway act of 1921, This Iimited
the use of Federal-aid funds to z sysiem of main roads chosen by each State,
and nol to exceed 7 percent of the toial State mileage at the time. The
regsult was the primary system, or ihe Nation's main neiwork of the most
essentizl roads.

I don't propose tc give an exercise in history today but I do be-
lieve some background is helpful to an appreciation of this new assignment
winlch Congress and the President have given us in the fieid of highway
classification. And along the way I hope to show that this assignment is
the logical next step in ithe evolution of the Federal-State parinership
over the years.

Cne of the significant breakthroughs in this evelution was the Hayden-
Carvwright Act of 1934, which charted some new directions for ihe Federal-
sid program. It required 25 percent of Federal highway funds {o be expended
tn secondary rcads -— farm-to-merket, mail and school bus routes. 0Of much
greater long range importance, it authorized the use of 1 1/2 percent of
aveilable Federal-gid funds for plamming future work -- in other words,
developing an intelligent highway program on the basis of scientifie road‘
inventories, traffic surveys and financial and rcad-use studies.

By the close of fiscal 1936, scme 40 Siates had indicated their
fesire to undertake such planming surveys and 31 3tates had élready begun
wrk on them. In its annual report for that year the Bureau made a state-

ment vwhich is just as opplicable today as it was 32 years ago. It said:
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"It should be recognized at this time that highway operatlons must
be continuous and must be predicated on the service of highway transporta-
tion., Programs of highway improvement should be formulated on the basis
of definiie knoﬁledge of need, The people of the country must be fully in-
formed of the costs -- not only oresent but fuiture and continuing costs of
work to be dene from year to year, Recognizing the importance of these
matters, the Bureau has urged upon all Stetes the importance of condueting
highway planning surveys embracing the entire rural highway mileege and
going into all metters that may have bearing upon its improvement."

The suwrveys were conducted by the State highway departments accord~
ing to a general plan adopted by the Bureau since there was recognition of
the necessity that data collected in the various States be on & comparsable
basis, These Statewide highway plamning surveys have produced a continuing
supply of data on roads and their uses -~ data which have served asg a
gscientific, factual foundation for highway planning during the past three
decadas,

The research and planning studies led to two landmark reports which,
in turn, laid the foundation for the Interstate System. These were Jgoll
HRoads and Free Roads, submitied to Congress in 1939, and Intexrregiomsl
Highwavs, presented in 1944, For the first time, the findings of the re-
search and planning surveys were spelled out in detail -- that the most
urgent highway needs were not only improvement of the prineipal routes
connecting the larger centers of population, but relief from growing urban

congestion on main routes approaching and running through cities,
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In response to the growing urbanization of the Nation, the Federal-
aid Highway Act of 1944 earmarked funds for the urban portions of the primary
system for the first time. The Aect also authorized the designation of a
secondary sysﬁem, and the use of Federal-aid funds was exiended 1o include
cosis of right-of-way and engineering plans and surveys. Since 1944 the
annual Federal highway funds authorized for ihe so-called "regular" or
ABC program fexcluding Interstate) have been divided into 45 percent for the
primary system, 30 percent for the secondary system, and 25 percent for
urban projecis,

Possibly the most important provision of the 1944 legisiation, in
the iight of subseguent events, was the Cbngressional authorization of the
National System of Interstate Highways, as it was then called. This was a
direct outgrowth of the reports mentioned earlier, and while no special
provision was made for its financing, the. concept blazed a new trail in the
development of the Federal-sid highway program.

The stage was thus set for the greatly-expanded and intelligently
oriented Federal-aid highway program that was launched in 1956, This program
wag solidly rooted in the highway plamning surveys and took into account not
only traffic inereases, but the gravitaiion of people to the cities and the
social and economic problems this movement created. During the '60's Federal
pelicy has been strengthened to promote greater harmony between the highway
and its surroundings, nctably in the Act of 1962. This required, as you
know, that urban highway plans in cities of 50,000 population be developed as

part of a cooperative, comprehensive and continuing urban transportation
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planning process, including coordination with plans for other modes of
transportation and for local land development, and with greater partici-
pation in planning by local povermment.

In other words the developing trend has been to plan, design and
construet highways as general instruments of social progress in addition
to their basic function of moving people and goods, This trend has been
continued end strengthened in the Federal-aid Highway Act of 1968, parti-
cularly in those sections dealing with propérty acquisition and nighway
relocation assistance,

I wapt to make one more incursion into history before geing on to
the future because there is a widespread impression, I'm afraid, that the
traditional modus operandi of highway engineers and officials has not been
concerned with anything except lowest cogt and the ghoriest distance between
two points. In doing e little research for this talk and other purposss, 1
came across soﬁe guotations which may be of interest in this context.

In 1%s annual repors for 1932, for insiance, the Bureau of Public
HBoads had this to say:

"in determining the extent to wnich highway irsnsportation is ecommms
cally sound and defensible, it czmmol be considered apart from other modes
or kinds of itransport. The transportation problem és a wvhole must be care-
fully swudied, utilizing such materials as are available from other official
scurces, tne resulis of the highway planning surveys, and other speclal
studies and analyses,"

In i%s annual report for 1947, the Bureau said:

"During the war years and during the past year ithe itraffic needs of

meny cities were studied anmd preliminary engineering reports preparec showing
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the marnmer in which these needs can be satisfied. In each case the city was
stidled im all of its communal aspeets so inat the proposzd lmprovements
would not only relieve itraffic congestion but aid in the orderly develop~
nent of the city itself. Public Roads has assisiad In thies work by sprroving
tie use of Federal funds 12 ald in financing and by assigning engineers

with broad experience in this speciel field to consult with engineers of

the State highwey departments and the cities,.”

These cobservations about highway functions and system development
indicate several things: First, that there is veally very 1iitle new under
the sun; gecond, that the Federal-aid highway program has never progressed
a7 revelution, but by painstaking evelution in accordance with the needs of
*the times: and third, that these statements which 1 have quoted are even
mre applicable today than when written 20 and 30 years ago. They are es-
veeially wvalid in wisw of ihe funetional highway classification study which
fongress has direeied the Seceretery of Transporitation to make in cooperation
%ith the State highway departments and loesl governments,

In fhe langosge of ihe statute, the siudy skould pay "partleular
siteniion to the establishwent of highway system categories, rural aﬁd wrban,
sgecording to the funciional importance of routes, desirablg as one of the
tases for realigning Federsl hidway programs 1o better meet future needs
i priorities.” The ressulits of fthis study will be reported as part of the
smecnd highway needs stegy 30 te submitied ic Congrass in Januery 1970 under

fovigions of the Federal-aid Highway Act of 1965,
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1 know there is & jendency among &1l of us to consider such & study
to be a time-consuming and emervating chore., It may bhe tnat, but it alsc
is a golden cpportunity. It is encther step in a long vrocession of steps,
some of which Ilhave menticned, to keep the Federal-aid highway progrem in
pace with current and changing needs in an expanding and changing society.

e have a new invitetion from Congress to recommand the size and
shape and fcrm of the future highway progrem in accordance with cur best
estimates of needs; "o call them as we see then™ as we used to say, or
“$o tell it like i% is® as they say today, This will be the first functional
highway classification study underiaken on a netionel secale and its results
are ceriain ito have profound effects on future highway development and on
the allocation of Federal funds among the various clasgses of highways,

Scme of the spade work for this particular study has already been done
by the Buresu and the Stats highway depariments in the 1968 Naticnal Highway
Needs Report, which was sutmitted to Congresa early this year, That repori,
you will remember, was in the nature of a fact-finding or analytical study
but i% did suggest scme broad arceas for 2expleration and some logieal approaches
to meeting the Nation’s highway needs during the pericd 1973-85. In fact
it suggested that the most important key to meeting these needs lay in an
objective rnationwide highwey classification study for use in redefining the
Fedsral-aid highway systems -~ ag well as other roads and streets -~ In each
State.

Tais 1s the study Just mandated by Congress end the cne in which we
are about ftc enlist your help. There will be formal requests in the nesr
future and we will ask you to develop functional classification plans based

on requirements of the year 1908 and possibly for those assumed for 1990,
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e study is expected tc be completed nexi swmer, in time for ineorporation
into the next highway needs study o be submitted o Comgress in Jamuary 1970.

It is anticipated that the study will clessify all roads and streets
by their functional use -- for example, by arterials, collectors, and loeal
roads., It will suggest changes needed in the Federal-aid systems to allow
neximun transportation benefits from the investments in highways. It will
rermit us to identify "soft spots™ in the Federal-aid systems, that is, fo
{s) determine whether some existing Federsl-zid roads should not be on a
Federal-aid systerm cr should be placed on 4 system of lower classification;
and (b} identify present non-Federal aid roads which possibly should be on
e of the Federal-aid systcnsg.

This process would logicaliy involve a full exploration of the desira-
Wlity of ereating new Federal-sid systems, including those mentioned as
possibilities in the 1968 Naticnal Highway Needs Report. That study, for
ingtance, considesred in detsil the quesiion of extending the awthorized
length of the Interstate System, However, most of the routes considered for
inclusion were found in the preliminary analysis 4o be of lesser Federal
interest then the presently authorized Interstate routes, The majority of
those congidered, for example, were contained within a single State ar
traversed only cne or two States. The study raeised the possibility, there-
fore, of an intermediate system, comprising those rouies of lesser importance
than the Imtersiete System. It was suggested that the construedion standards
for such a system might be less than those of the Interstate System al-
though the econtrol-of-zccess principle was considered appropriate for the

wole of such an iniermediatle sysiem.
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Wuite logically, in view of continuing population trends, the study
will be heavily oriented ito the metropolitan complexes. It undoubtedly
will consider an expansion of the Federal-aid systems in urban areas 1o
include all méjor arterial streets and highways. These might logieally
divide into two categorieé: one would be the urban peneirations of the
rural intercity routes and their mejor distributors; the other could
comﬁrise the rouites of local areawide importance, which collectively might
be called the Federal-aid metropoiitan sysiem or some similarly descriptive
term.

Faced with constantly changing conditions, it is time to look into
other eriteria for selecting routes to be added to the Federal-aid systems
in addition to those used in the past. Aside from considerations of inter-
state commerce and inter-city movementis of passenger and commercial vehicles,
we need io place greater emphasis on providing highways to enhance the
general welfare, pariiculariy in urban areas. In adding this emphasis on
social considerations, however, we must never lose sight of the principal
purpose of all highways or other modes of transportation -- which is to move
people and goods efficiently and safely.

Tied in with the broader study of which the classification study is
a part are possible changes in the methods of apportionment of Federal-aid
funds, bringing into play such factors as motor vehicle registraticns,
vehicle miles of trével and miieages related to funetional classifications,
Some preliminary investigation of sueh possibvle changes has already been
made, but since they would involve a fundamental alteraiion of Federal-aid

policy, a great deal more study is needed,
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The classification study will be followed by two related studies,
(ne will be an estimate of cost of needed improvements on each of the
functional systems. The other will deal with highway user benefits that
will filow from such improvements, including reductions in aceident cosis,
travel time, wehicle operating costs and meintenance expenses, as well as
inereased capacity. Studies of estimated costs and benefits of highway
improvements have been mede itime and time again, but never before has
there been a comprehensive effori o quantify benefits on & system-wide
basis,

The needs and benefits studies will supply the data for the 1972
Highway Needs Study, whieh in furn will form the basis for recommendations
to Congress on the type and size of the program needed to meet future
highway needs and on the form and exient of future highway systems,

We sre ihus embarking -- from one point of view -~ on another project
of an importsnce to the highway program comparable with those landwark
studies produced in the psst through the cooperative efforts of the Bureau
ad the State highway depariments, From another peint of view, we are
merely contimuing 4o advance studies underteken more than a half century
ago -- 40 build on the foundation laid in the Fedsral-Aid Road Act of 1916,

Thet is the importent point, I think, Federal-aid for highways has
grovn from the §5 willion authorized in the 1916 Act o about $4.8 billion
autacrized for the cufrent fiseal year. It has increased from about 9 per-
eent of all cepitel cutlay for aighweys in 1921 to more than half of the

cepital outlay foday. But despite this increasingly dominant finameial
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role of the Federal government, Congress has wisely continued the Federal-
State partnership arrangement widch has given us the great highway neiwork
that we have today and are building for the future.

I hope that all three branches of the Federal govermment -- the
legislative, the executive, and the Jjudicial to the extent that it is
involved ~- will continue to respect and continme to rely upon that pariner-

ship for highway progress in ihe years ahead.



