HIGHWAY PROGRESS RESPONSIBILITY

Paper nresented by Thos. H. MacDonald, Chief,
U. §. Bureau of Public Roads, at Annual Mee’é:ing :
of Association of Highway Officials of North Atlantlc,
States, Atlantic City, New Jersey, February 12, 1936. " ©

A fallacy all too common in our anvroach to lafge publicw

affairs is the attempt to imdose finality. No greater ba51c erTor

can be made than to an ly the same yardstlck of tlme and horlzon to

socicty as a whole as to the individual. Many matters can be pratty
final for the individunl and nothing can be final for the Tubllc. f,AV

unless and until Gabdbriel blows his horn. This quality of continuity

a State or a nation must at all times be & mugor element in reck@n~ 
ing a sound course and fixing public policies thct can be expecteﬁ to
kcen us reasonably near this course. Our modern trans»ocean;q'l}pgys‘ L
may have gyro compasses that will hold to a predetermined étraighfw o
line more accurately than a helmsman at the wheei, but this doeghgpt fg_f 

relieve the captain and crew from even greater diligence in a quick7

turn to avoid a sudden danger such as an 1ceberg in the Jorth Atl&ntiif

But these are only minor deviations., From time to tlme:theycomnass~;lf'“7

course itself is changed - always with the one motive, -~ that of
reaching the port of destination.
Only as an idealistic conceptlon can the port of destiv £

of any big public enterrise be established, yet this 1s sufflciently

definite if the vision is far-reaching. So in this field of’h;gbggyg

improvement the ideal conception is the building and maintenance of

T TN

roadways that in 21l respects are adequate nnd Justified by their f

service to the public.
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The idng‘yeafs of cbntinuiﬁg'effort thus implied ilmmose upon
"tﬁe highway officials in charge at any perticulsr time - not the
comnletion of the task but the resnmonsibility to do everything
'§5§sible to hold the‘céurse tfue toward this destination. This
rééponsibility goes far beyond the duty, imporfant as it is, to

' keep abreast and to ﬁxilizé every'éound technical and administrative
Q@é§élopmeht. It requirés the snalysis of operctions, laws, fincnces,
“needs, and the effect of both favbrabie and cdverse conditions and
ibolicies. It requires thot the facts as thus determined be brought
'to the attention of, and kept persistently before, fhe public mind,
‘with séund recémmendations that will keen this nublic enterprise on
' its charted course.

Such I conceive to be the responsibility for highwny leader-
- shin.

- Fér ﬁhié:&nnualymeeting of the North Atlnatic State Highway
Officials it has seeﬁe&:désirable to me to present certain conclu—
sions asHto the‘fuiufeléf higﬁméy aﬁmihistratioﬂ”whiCh‘can only be
placed »roperly before the public and the lawmekers by the highway
6rganizations of each indivi&uél State. Conditions vary widely
Among oﬁr Sfatéé, even ir the aren renresexted by this organization.
fhé differences Beéome'mubh gréater as'dll ofgthe>8tates aré ihcluded
in the general averagesf Thus in cOnéidefiﬁg impoftdntfnaticnal

trends, fational overages are enlightening. They show major trends




but they can not show the welght o effect wnon the individual State.

To do this requires an analysis of the facts existing invthe?fecbﬁaé il

of the State and local highway departments, and\thé>productiohﬁaﬁlf‘

conclusions based uwdon this analysis as a guide to future nolicie

in cach State.

In a paper "Review 6f Highway Progress" nrenared for the 
Americon Road Builders annunl meeting last month, I gave a 5ummaTYB
report of the production of roads, expenditures, trends in unit st
prices and a comparison of road building in the five years 192541929 ;f
with that of the five-year meriod 1930-1934. Reference is madeg::t@i_
that paper for support of the following statements and conclusioﬁéj"
as to trends. | | :

Production of Roads.

For the pre-depression period 1925—1929, bhe Staue hlghway‘ 
departments, with and without Federal nart1c1uat10n in the cost
annually completed 27, oMO miles of all typcs of constructlon."In r£
the succeeding five-year vperiod 1930—19}M the annual conpletlon

jumped to 37,582 miles, or nearly 10, OOO miles per yea; 9bove th'_-ff—J

. preceding five-year sverage. For the last two years of the secdnd
neriod, 1933-1934, of an annual average comnletlon of 16 612 mlles,
the Federal funds allotted to the States and admlnlstered tnrongh
‘the Bureau of Public Roads, not 1nclud1ng funds used by the Stﬂtes
from cther Federal sources, accounted for an averase of 20 OhS mlles.

The facts are not available ns yet for the cqlendur year 1935, but
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. the same relative results will undopbtedly be true, and also for the

&pr@sgnt year ~h1936,"Féderﬁ1 aporovriations for highways have
 7*g@counted.forybringing the annuel completion to this high figure.

w' ﬁixh the very large curtailment of Federal highway appropriations

”ff;for this purpose which very soon must be faced, the production of

‘roads by the State highway departments will be decreased by a large
’percentage. This will easily reach 30 per cent. Unless the diversion
‘oﬁ the income from the gas and motor vehicle fees is stopped and these
- fynds restored to the highway departments, the construction program

will orobably fall off 50 per cent or more by next year.

Stote Highway Funds.

This story is repeated by quoting the funds available for
expenditure from State revenues for construction. The average
exgenditures for the five-year period, 1925-1929, were $367,000,000;

bfor the five-year period, 1930-1934, - $403,000,000; and for the two—
yéar péfiod, 1933-1934, - $234,000,000. Both of these latter figures
include some, ﬁﬁt unknown, amounts of Federalyfunds, 1t not the funds
sdministered through the Buresu of Public Roads.

Wiﬁhoux attempting to be precise, the decrease in State funds
for construction by the highway depertments has fallen in excess of
35 per cent. This loss will not be feit this year 80 wach because
ofhthe support now available of Federal funds, but it wili show

sharply next year with the exhaustion of the Federal balances.




The situation here -defined includes“mos%'of‘#héfsﬁat§é~éﬁh
it is certainly an important duty of each ‘hi ghway* dspartment t
onalyze the facts for its owh State and to place these fairly befof
the general public, the State officials and the State 1egiSléﬁui
The Federal government has made a determlned effort to hold emplo
ment in this field at a high figure. It Cannot he exnecﬁed that
Federal expenditures in anything like the scale of these immediate3 3;ﬂf F;
years will be continued. It is immortant that the heavy*cdnstruéfion;“irsf
industries, skilled and unskilled workmen, and contractors, “be kemt (‘ "“
employed, and much larger support funds must be provided by the States ?T"
to continue this emnloyment. PreparatlonS‘must~be~made~this=year%«n@xtj;11
year will be too late. This loss in State construction eX§Endi£ﬁré§ ;4»
will not be made up from local road funds since-these show”avefggé Uﬂ;
losses for the two-year period - 1933-1934 - of 'nearly oﬁe;halffﬁﬁdet * >V
the average for the 1925-1929 neriod. ;

The Rise in Maintenance and
Miscellaneous Expenditures.

" There has been a shorp rise in the expenditnreé‘fcffmgiﬁ

nance equipnent, interest and miscellaneous itemﬁi>'Thé’ﬁ6@équ albe

expenditures in 1934 for these nurposes were nearly”$SGO§QQQ;OQ‘Qf“
This sharp rise in maintenance expenditures reflects fhé“inbfeaséa”~5,;‘”'
meintenance 1liability growing out of the 1xcreased use on the low

cost roads of.bituminous and other dust reduction surfaces. This

trend, however, is important, since the growth in milenge of sushﬁ7 i{:'J
surfaces is bound to increase as the highway departmentszare‘re§§bndﬁti‘wfi

ing to the public pressure to extend these safer and”more.a&éqﬁéfé‘)f-.
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MM@#. %o rust, therefore, face totol incrensed mainte-

nends expenditures, not osly for this reases but cleo because there
Wue an dnerecse in sed surfaced milesgeu for tus five-yoor ~wrizd,

&Qﬁ@»iﬁ}&, of #0,6h4 miles of o)l types on the State highwys.

v

cdn Ahe thres-ysar neried, 194001950, there wap on dncronse in
f&a,uﬁrfaﬁaa allosge of wesondary roeds under Stpse ocontrol, of
gé@gﬁﬁ@~mﬁ1¢ﬁ* dg i well known, a pusber of Gtntoes Bave olreod nll
@??# lnrge wart of the lncal rosde upder State control, and there

4% & growing sentiment in this direction. It t¢ nes, however, ua

"f; weil Ruown, asd it 1s lgoortant to sbeoree, thal inoac caue has

fs}w tranefor of Lhesn largely incroused regsonsivilisies boen pocom
panted by o trangler of the fumds in waole which were formerly uscd
by the leeal offielals upon these aecondary or locwd roads.

Tho addition of thie incronped load to the revenues usod

. formerly for the sore limited system of State highways would have
Cmtenmed all lmoortent ncw construction in o nusker of these Stales
hed 14 poet been for the iacrenssd Federel spoeonristions.  Whon
those aporoprintions are no losger 2uriisble, these Statss faco
‘the seublen of net belng sble to Qisasee nny new cousiruction.

Av pogeneral wolicy the extansion of 3tate supervision or
control ovoer loend reads i o opwlloy that orn be in the publis
intorest, Mot as it hos been put Lato effect LV 1o nst. Here agnin

Fodoral fung

only tne grestly lnerensed inilow of : ey covored the

inevitakle result




A policy good in itself and worthy of public éuppbrthﬁas béeh 

so far thrown out of balance by two powerful selfish m ﬁi&y
There has been continuous pressure to place:nll roddi

the State highway departments for the purpose of placing the cost = -

of all highway immrovement and mnintenance upon ‘the revenues

the road user, thus relieving other sources of revenue. Theré hi:

also been the political motive to build the Highway organizaﬁibﬁ;4“7 -

which to be successful must be non-vpartisan, - into a péliti&éi“
machine. Thus we have had a marked trend~in the inaﬁéﬁf&tiﬁﬁfﬁf
the two diametrically opposed policies which are full ofidiﬁ&sﬁe:q‘ '

for the future of our highways - fhat 5f a‘large"ianedéé iﬁﬁ%ﬁe$¥*"
required expenditures and that of o large diversion of'the"roaa*fff‘

user funds to other wmurposes.

Increase in Surfaced Mileage
of Secondary Roads.

One of the most striking‘gevelopmentg'of this present:QErl’
is the accelerated rate in increase in surfaced miieagé{“lafgéiy;ﬁﬁf'.ff”
the low cost type, on secondary or local roads under the cont:
the local governmental units. For the five-year period,*lSﬁl
tuis increase anmuﬁted to a total of 218,000 mileé; neé?lﬁ“éiQQQ

of which were of the low cost type. This increase was nearly

that of the preceding five-year period, but it does not reflect
larger support by local units, — rather, gréat1ywincfeué65“éﬁ§pdrta

from Federal funds from the Pubiic Warks‘A&ministi&tibn;ﬁthéﬁ?adeﬁﬁl/V~f€
Emergency Relief Administration and other Federal agencies eSﬁabliéhéd:;;

te provide employment.
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"':?Fvbure'Fihancing of Rdilway+Highwayi
. 'Crossing Improvements. '

~ The States must take notice of the changed situation in the
financing of railway-highway crossing imppovéments. Until the Pederal
appropriation.under the Public Works Act of 1933 permitfed the cost
from Pederal funds without State contribution except for the acquire-
ment of property and the adjustment of property damages, the costs
have been apportioned in aecordance with the State laws.
- Many of these laws were drafted when the relative traffic on
v ihe*railroads and the highways was very different than it has since
Beéome. The fixing of an arbitrary percentage in the law to be paid
by the railroads was a quite natural development of this period,k Yow,
however, the situation has materially changed. The Supreme Courtiof
* thebUnited States has taken cognizance of the bhanged conditions in
the opinion dated March 4, 1935. (No. 183-October Term, 1934). It
is not necessary to go into this opinion in detail here. It is
sufficient for my purpose now to pla#eubefo:e the State highway
departments the thought that this. opinion brings into question
every State law in which the percentage df,cdSt to be assessed
against the railroad is a definite.and-fixed’pe#centage. The
opinion of the Court states: "We have also no occasion to con-
sider whether the Railway should bear a.pﬁ@p@ftion~gfﬂthe cost of
thg underpass less than one-half. The propriety of a lesser charge
was not, and ceuid not have been, considered by xhe;COmmission; and

1t was not considered by either of the lower courts. It is conceded
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by counsel for the State that the only questions now revie*evafb‘fle'w
are the validity of the statute which compelled the State nghway

Comnission to imnose wupoinr the Railway one-half of the cost and

the validity of the order mede thereunder.t

This opinion reversed the action of the Supreme Court of . =

Tennessee which had previocusly upheld the action of the Hlshway
Cormissioner in assessing, in accordance with the law, 50 per cent

of the cost of the improvement against the Railroad, and remande& s

the case to the court for further »nroceedings not. inconsistent'Withal—'»<*

the opinion. Since the inprovement of  grade crossings Wlll continue"
to be an important and necessary part of highway improvenent, and B
since the Federal funds which may be used to »ay the whole cost will:

be exhausted, it is inevitable that in the future the use of State{

funds will be involved in such projects, with or without participae_:ﬁ'“'

tion on the part of the Federal government.. If, therefore, the'Statsﬁ;x“*

highway commissions are to have laws not in conflict with the very_¥;>
definite opinion expressed in this case which becones a precedeﬁt;§£ji,'
high irmortance in this field, it is necessary to secure a révisigﬁ; ;’g
of those requirenents which are arbitrary as to division of dgsﬁs,‘; “i:
and to rewrite the lows nroviding for the adjustment of costs on . ;
the basis of the facts in each particular case and in accordance
with the benefifs to be derived by the parties at interest.  State
laws relating tc this subject rmst be modernized to recognize the

meterially changed conditions as to highway and railway transporio-

. tion, and the opinion to which reference is here male should be given



- 10 -

';fﬁli welght in the drafting of these revisions. A norked advance

i ﬁas‘iéeﬁ nade in the cooperative relations between the highwoy
fwéfficials,'State ond Federal, and the rnilroald comranies under the

' grnée érdssing srogram now deing financed largely from Federal

. ?unﬁs.‘ Even though. the construction costs are in the main carried
" wfrom'thcse funds, there are inportant additional costs for property
v dﬁm&ges,and for the preparation of plans.

It is gratifying to report that genernlly o fine attitude of

i”~f_:¢doyeration has characterized the approach of all parties. It is
~ also noteworthy thot the progran will provide for the improvement
of many of the most dangerous grade crossing situations that we

have in the United States.

 Modernizing Existing Highways.

In the\samg ciass as the necessary ¢rode crossing immrove-
ments is tﬁe‘necessity for.the revision of many of the earlier con-
structed highﬁnys‘carrying the principal traffic flows to prorote
hiphwey safety und‘eéﬁnﬂmy in highway transportation. Basically,
An-dealing with thé subject bf'highway snfety progress rmust cone

"througm1various mstﬁéds; - public education in the proner use of

  £&$11it1es, adequate régulations'and law enforcement and, very

: 1mpoftant, the greater recognition of the involuntary reactions
inyaived in hunan behaviof on the highways. This latter element

“in safetyvbeccmes of peculiar immortance to the State hichway

departnents since it requires the design of highways nossessing
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the quality of uniform safeness. So long as long stretches,of

approximately straight alignment cxist with long sight distances
the remaining sections of the highways must be brought.aS'ngarﬂthe
same standards of safe use as possible. This factor of,ingg%ﬁgxgr

reactions will be recognized by each individual as a personal char-

acteristic which tends to become more and more governing as hisyqyf
familiarity with, and use of, the motor vehicle increases. It is = ~ -

the cause for the growing conviction that a feeling of securityJ%é'

responsible for a large percentage of accidents.

Facing the Needs Honestly.

There can be only one honest conclusion drawn from these
facts which are neither guesses nor estimates but are the éumﬁéiiés 5"

of the official records painsteakingly gathered. The trend is markedly  '

to divert the special road user taxes from the State hlghway dep

ments and at the same time to add mileages beyond the1r ablllty pro':j
erly to improve and maintain. .

The dishonest answer is thot we have ehdugh réads'aﬁéﬁJv ,
; road building holiday. This in the faéé4of”£he'faét’£ﬁ%€;t e
raverage anmual special taxes- 1932«193U were in excess of one b1111
dollars, paid by the road users with the sole gustlflcatlon ﬁ a6
: :these special taxes are levied and collected for thﬁ ma1ntenancé and 1;”
extension of highwsy services and fac1lzt1es.

It is a dishonest answer because obsolescence and d@ﬁreciatibn_‘”*

~do not indulge in holidays. In all serioﬁsness, I record theTfabi fffi "”
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1. Total surfaced mileage State highways . . 271,614
2. Total unsurfrced milenge State highways . 52,698

Annunl construction mrogrom required:
4. To provide roadways on unsurfaced
mileage in 10 years . ¢ v v ¢ ¢ 4 . v . .
1. To reconstruct low type cxisting
milenge in 15 years .+ « « o - o 4 . . .
Hh. To reconstruct high type existing
mileage in MO JEATS + v v v v o v e e . e

(. Seccundary surfaced roads under control

of Statc highway departments . . . . . T4,H50
7. Unsurfaced . v v v v o« v v v 0 o« « . 95,794

%, To provide rondways on unsurfaced
plleage in @0 years .+ v 0 0 v 0 e e v . .

9. To strengithen and reconstruct low
type milenge in 30 years « v ¢ o o & . o

10, To reconstruct high type nileages
in HO years v v v v v e e e e

Total annual comstruction and
reconstruction program required

wnder Stete highway departments . . . . « . .

I moke no claim for exactness in this suwmory.

.

yr. MiIé§
10,800

2,74

4, 800

2,400

.50

.

26,059

Most of you

wrill moke the criticism, wholly Jjustified, that the life expectancy

% 5 too long because of the already long years of service of much of

“eowur surfaced mileage. There can, however, be no disagreemént With';”:;;x
T he general conclusion that the annusl coastruction and maintenanﬁé:; H
SFrxogron thal the State highway departments rmust carry on Withbux.the;'
T dition of a single new mile, is greater than for the pre—depressidg
Tmearriod 1925-1929, unless we are to wreck our highwaj financés on the
T oek of excessive malntenance costs. These are the requirements due>‘
T normnsl depreciatiqn only. Ths factor of sbsolescence, due‘primafily

‘ﬁ3§) increased voluue ond speed of traffic, will add another large incre-

*aent of multiple-lane ruadways, railway and highway grade crossing
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to the average motorist for every special tax which he hasdyaidwi

under $43% per year. This includes State and Federal speci#l ﬁaiéS 

and licenses, and even Federal excise taxes on the manufaﬁﬁuré 6f  .

motor vehicles. This job of providing road service cannot be doné£ f

for any less cost and more likely it will increase. ’
Political cnmpnigns are being wmode in certain States to

reduce motor vehicle license fees. There are ecarnest efforts

being made by industry to lower or remove excise and gasoline

taxes. In the face of the needs for support funds, these are

noves that are not in the interest of the public or eventunlly in‘?‘

the interest of those who favor the reductions. There is thé '

further faet that uader the Federal law a reduction below the

amounts used for highway purposes from these special taxes in‘

1975 will result in o loss up to one-third of the Federal aid

funds to any State where a reduction occurs. The fight of those

who are interested in the future of highway progress must be

against diversion, not against reduction.




