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HIGHWAY IMPROVEMENT POLICIES -~ FEDERAL, STATE AND LOCAL

In presenting this subject - "Highway Improvement Policies -~
Federal, State and Local'" — before this Transportation Group of the i
United States Chamber of Commerce, it is necessary to limit the scope ~ - .
to those matters within the field in which the Bureau of Public Roads
is operating and to select a limited number of the aspects which appear
to be most timely. B

The public, generally, can not help being greatly nonﬁerned )
over the reports nf widespread damage which the highways have suffered
during the immediately preceding winter and spring months. Added to
this general damage is the localized loss and damage to bridges and :
highways, throughout extensive areas in many of our States, caused by
extraordinary floods and storms. It is quite impossible to evaluate
the indirect losses from these conditions. The disruption of the
tusiness and social 1life of the communities, the interference with the
delivery of mail and with the normal local movements within each com~ =

‘munity, accidents resulting from broken road surfaces, and the depre~ =
ciation of motor vehicles on rcads varying from bad to impassadle, im
the aggregate total very much larger amounts than the direct losses of = =
the facilities themselves. Too often under such cenditions attention j"'
is focused upon the visual and more or less spectacular losses of the
facilities. The more important sum total of the losses suffered by
the community and individuals, due to the loss of the ugse of the fasilwf
ities, is overlooked. :

In June 1934, an suthorization of $10,000,00C was made by
Congress to provide for the restoration of flood damaged roads and
bridges upon the Federal highway system where these conditions were
extraordinary in their nature and where there were not reasonably,
avallable other Federal and State highway funds to meet the necésSQIy'
outlay. DTuring the period up to the time of the recent floods, only 7
a little more than $2,00C,000 had been paid from this Federal emergency d
fund. This fund is available to meet half of the cost, so the bridges =
on the Federal aid system which were destroyed as 'a result of the :
extensive floods in a number of States, were rebuilt with modern
structures at a cost under $5,000,000. It is estimated that the amount




remaining in this fund will pay half the cost of restoring with modern
structures most of the bridges on the Federal aid system which were
destroyed in the recent extraordinary floods. So far as the informsl
is available, no major structurcs of modern type were destroyed or . -
seriouslv damaged. When such floods occur, almost without exceotion:
it is the old-time structures that are seriously damaged or totally

destroyed. This does
community is not serious or the replacement costly, but that modern -
design is producing bridges that do withstand extroordinary floods.
This is true, in a broad way, of modern high type road con stru\..‘cmn.

Besinning with the year 1927, when disastrous floods oc'cu.rred T
in Verment and other States, the Federal Government has since made
extra oporopriations vaying half the cost of restoration of roads
Federal highway system, due to extraordinary

and bridages on the Fe
floods. In this period of nearly ten years, with these unusual

flood conditions andearing in ten States, the total amount of these
special aovoropriations is under $12,0 \,,’)\)O. While spectacular, th’é‘
amount of tihe loss ceused by these Tloods aggregates much less than

the deterioration over many miles and wide areas caused by such climatlc

conditions as have prevalled during the preceding winter and spring.

From the losses-and serious inconveniences that have been 1mvosea» @
by the damage and destruction from the recent highly adverse winter con= -
itions, can be secured the silver lining of the hope that there will be’
rastored to an oven balunce with administrative expediency, sound s
engineering nolicies. In order to clear this statement 1‘5 is necessary s
to review somewhat the changing policlies as to the administration of .
our highways which have been gradually taking place over a period of .
wears, and slso, at the risk of getting into the deep water of a t,oo,
tecnn:u,al discussion, some of the disclosure . ;
shiould have o materinl booring on future policies.
af these can be stated driefly.

The most important

(1) There is, and has been, a tremendous pressure unon eu?jlic :
officials for the placing of surfaces upon a larger and larger mileag‘e
of our vudlic highways for the use of the motor vehicle.
taus resulted in a large relative, and actual, increase in the milsage
of the so-called low type roadways. This statement is not intended to
Pe critical, except to the extent that the desiszn and cost of these low"
cost roads have becn forced below reasonably economical standards. The
danger in this nolicy lies in the certaln rapid increase of maintenancs
Costs and tho exclusion of ncecessary new construction.

(2) Tho policy here expresscd of extending the mileage of new
?Onstmcﬁion has been brought about by transferring large milcages,
+1 some cascs the total public road mileage within the State, to the

not mean that the loss of the facility to the = -~ .

s of highwoy researcn wvhich =

This pressure |



Jurisdiction of the State, without an ecuivalent transfer of funds.

‘ (3) Both of these policies, placing an enlarged commitment
against the State highway funds, have been simultanecus with & o
diversion of income from the road users special taxes to other than

hignwey purposes. o

(4) A1l of these policies are tending to destroy the logical .
and necessary stege construction policy which was adopted dy practically e
all of the States, by utilizing funds which should go to replace and to
bring to more adevuate standards the roads which have received the :
first stage impr0vement.

(%) Research in the fields of soil physics and of load distriéM
tution through pneumetic tires hes developed to the stage of practical
utility, so that the service of our highways can be greatly increased
and the annual maintensnce cost decreased, provided the administrative
policies cen be balanced ngoinst the engineering regquirements making :
use of the scientific knowledge now available, even though the first
cost is somewhat increcsed, perticulerly in the field of low cost
. improvements. At the meeting of the Highway Officials of the North
Atlantic Stetes in Februery, I reviewed some of the facts which, in
my Jjudgment, suppoerted the above statements. - For this discussion fga‘
this data will be reviewed as crncisely ess possible.

Production of Ropds.

For the pre-depression period 1925-1929, the State highway‘**”'
departments, with and without Federal perticipation in the cost,
ennurlly completed 27,64C miles of &1l types of construction. In
the succeeding five-yeer period 1930-1934, the annual completion -
Jumped to 37,582 miles, or nearly 10,00C miles per year ebove the ...~
preceding five-year average. For the last two yeers of the second |
period, 1933~-193Y4, of an annunl average completion of 36,012 miles,]?‘

_ the Federal funds ellotted to the Steotes and edministered through -
-the Purceu of Public Roads, not including funds used by the States ' :
from other Federal sources, accounted for en average of 20,048 miles.“"
~The facts ure not aveilable as yet for the celendar yeer 1935, but:

the seme relstive results will undoubtedly be true, and glso for - :
the present year ~ 1936, Federel appropriations for nighways heve
accounted for bringing the snnuel completion to this high figure.

®ith the very large curteilment of Federal highway eppropriations

for this purpose which very soon must be faced, the production of =
roads by the State highway departments will be decressed by a

“large percentage. This will essily reach 3C per cent. Unless the
diversion of the income from the gus and motor vehicle fees is
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stoprned and these funds restored to the highwoay depertments, ‘the con--
struction program will probably fall off 50 per cent or more by next
year. S

This situation includes most of the Stetes, snd it is 1mportent
to place these foets foirly bsfore the general public, the State
officiels and the State legislatures. The Federal government has
mede 2 determined effort to hold cmployment in this field at a high
figure. It con not be expected that Federal expenditures in anything
like the scele of these immediate years will be continuel. It is
important thet the neovy construction industries, skilled end unskilled
workmen, and contrectors, be kept employed, and much larger support :
funis must be provided by the Stetes to continue this employment.
This loss in State construction expenditures will not be made up
from local road funds since these show aversge lcsses for the two- .

ar period - 1933~193u - of neerly one-half under the average for
tho 1925~1529 period.

The Rise in Maintenence ond
Miscellaneous Expenditures.

There has been o sherp rise in the expenditures for maintenance
equipment, interest ond miscelleneous items. The totel State expendi-
tures in 1934 for these purposes were nearly $300,00C,000. This rise =
in meintenance expenditures reflects tihe incressed meintensnce lie-
bility growing out of the increesed use of the low cost type roads.
The growth in mileage of such surfsces is bound to increase ag the
highvwey departments resnond to the public pressure to extend these
sefer end more adequnte types of surfaces. We must, therefore, face
totel increassed mbintenenco expenditurzs, not only for this reason -
but also beccuse there wes en increase in net surfeced mileages for -
the five-year pericd, y30~193h, of 80,664 miles of 211 types on the
Stete highways. PR i

Facing the Needs Honestly.

There can be only one honest conclusion drawn from these fects
which ere neither guesses nor estimestes but are the summerieg of the
officiel records painstekingly gethered. The trend is markedly to
divert the specisl rozd user texes from the State highway departments:
end at the same time to =dd mileages beyond their ability properly
to improve ond maintein.

The dishonest snswer is thet we hsve enough roads and can take
@ roed building holidey. This in the fece of the fact thet the average -
annual specisl taxes 1932-1934 were in excess of one billion dollars,
peid by the rosd users with the sole Justification that these special



taxes are levied and collected for the meintensnce and extenSiQﬁa
of highway services and facilities.

It is o dishenest answer becouse obsolescence and deprecie~
tion do not indulge in holidays. In all seriousness, I record = -
the fect that beccuse of the public pressure for a2 repid increesse
in the mileage of surfaced roads, the highway officials have been -
ferced to spread the funds so thin that e very lorge pert of the

capital invested is now in Jeoperdy. Here sre the fects. The
eo—c“lled stage policy of rosd construction wes, end is, sound,
if its processes are cerried intc operaticns properly timed.  Low: !
cost surfaces must be strengthened ond recenstructed within their

asonable life; ctherwise their esnnuel meintensnce mounts to.
excessive costs wialle their selvege velue is repidly lost.

The State ond Federel highway departments in adopting thew«
policies to the extent they have, understocd the underlying. :
econcmics and proceeded in the feith that the incressed earnings
from the rcads thus improved would prove o profiteble investment -
and that they vould be permitted to follew the logicel course of
using the inecreorsed income to strengthen end reise the low cost'
types to stinderds that can be economically meintained, but the -
eernings are teing diverted and new mileages to be 1mproved are
being added.

To meke the picture more definite, here is a st«tement'offf‘u, _J”
the conservative reconstruction needs of the highways conly an&erﬁ;‘
thae Jjurisdiction of the State highway departments. :

1. Tctel surfoced mileage State highweys . . . 271,614
2. Total unsurfeced mileage State highwevs . . 52,698

Annuel construction program required:
3. To provide roadwoys on unsurfaced
rileage ir 17 YEAFS + o o o v s e e 0 on 4 e s
L. To reconstruct low type existing '

mileage in 15 years . . . . T T T S
5. Teo reconstruct high type existlng L
mileage in 4C years . . . B

6. Secondsry surfeced rosds under control
of Stete nighwey depertments . . . . 74,450
7. Unsurfeced . . « « v 2« v 0 o .+ . . . . 95,704




g. To provide rosdwnys on unsurfaced

mileage in 20 wears « . .« . v 4 0 v e e w & ws
9. To strengthen ani reconstruct low

type mileege in 30 Years . . v . v v a w s s e
10. To reconstruct hirh tvre milenges

in B0 years ., L . L L L L o e e e e e

Total eannual construction and reconsiruction pre@ram v :
required under Stetc highwey departments . o . . .. 36s059“
I make no cleinm for exactness in this summery. Most of you will
meke the criticism, wholly justified, thet the life oxpectency is too
long beczuse of the elrecdy lene yeers of service of much of our surfaced
mileege. Therc can, hove ver, be ne dilsegrevment with the general conclu~
sion that the "n'm”l conatruntion nnd maiptensnce progrem that the State
highwey depertments sust corry on without the cddition of g single new
mile, is grocter thern for the pre-denression pericd 1925-1929, unless W
sre to wrock cur highvev fincnces on the rock of excessive maintepance
conts. These cre the roouirements due to normel deprecintion only. The =
foctor of obsclescence, due primerily to inerecsed volume ond speed of -
troffic, will #8414 enother lerge incresent of multiple~lane rosdwoys,
reilwey and hiochwey crede eroseing el Hzimvtimm and miles of realignmen‘by
The element of uniforn sofeness nust be glven Wjor wilght,

Extension of Stote Contr-l
to Secondery Reods.

In the three-yaear mrind 1232-1934, there wos an increase in
the surfeced milepge of sceondery rends under Stete contrel, of 51 000
miles. A4 number of mmm have plhm all or o lerge part of the leceal
ropds under Stote cortrol, end there ie o growing sentiment in this
dircction. It ig act, lowower, s¢ well keovn, thet dn no case hes the
trensfer of these lorgely L rmmwl resprnsibilitiss been a cccx'panied :
by a trensfer of the funde formerly used by the locel officiels upen o
these sccondery roods. :

The oddition m‘ t‘"iv ineressed lced to the revenues used for
the more limited systenm of Stete highweys weuld heve stopped all :
impertant new cmgtrm ton in these Stetes hed 1t -not been for the
incremssed Federal gooroprie tiam . Whon these appropriaticns are no
lenger aveileble, these Stotes fece the problem of not being abdle to
finence any new Sonsbruction. '

The extension of Stete supervisicn or eintrel over lceel resds
is & pclicy tiet erzn be in the public interest, but ee it hes been
put intc effect it is nct. Only the greetly incressed inflow of
Federsl funde has covered the inevitoble result.
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A pelicy geed in itself and worthy of public suppert has been
far thrown cut cf balence by twe powerfully selfish mctives. :

There has been continucus pressure tc place all rcads under th
Stete highway depertments for the purpcse of placing the cest cf 21l
highway improvement end mzintenance upcn the revenues from the read
user, thus relieving ctlier scurces of revenue. There has alsc been
the peliticel mctive tc build the highwey crgenizaticn, - which te be
successful must be ncn~pertisan, - intc a pclitical mechine. Thus we'
have had a marked trend in the inauguraticn of the twe diametrieslly: .
cppesed policies vhich are full of disaster for the future cf cur. ‘high~
ways ~ that ¢f a large increase in the required expenditures and th&t
cf a large d1vers1cn ¢f the read user funds t¢ ¢cther purpcses.

Increase in Surfaced Mileage
¢f Seccndery Roads.

One cf the most striking develcpments c¢f this present pericd
is the eccelerated rate in increzse in surfaced mileage, largely of
the low ccst type, <n seccndery c¢r lceel rrads under the contrel of
the lceal gevernmental units. For the five~year pericd, l930—l93h,
this increase omcunted tc e total of 218,000 miles, nearly 212,000 :
cf which were <°f the lcw cost tvpe. This increasc was nearly dcuble
that ¢f the nreceding five-year pericd, but it dces nct reflect a
larger suppcrt by lccal units, - rother, greatly increazsed suppert
frem Federel funds from the Public Works Administraticn, the Federal
Emergency Relief Administraticn and cther Federsl asgencies estebllshed
tc prcevide emnlcyuent.

The cenclusion to be drawn from the foregcing is the pessinistib
cne that cur rate cf incrcase of surfeced mileage is tcc repid to be s
scund. Since it is apparent that there will be for the immediste -
future a lerge progren of inprevement Dartlcul 1y toosupply 0ppcr~:”
tunities for employment, it would be wise to.vuild bighway gredes. that
will provide adequate drainage end be capeble of withstanding clim tic
conditicns in that particular lccality. The next step should be the
stabilization of the scil subgrades by the scientific methods Whlch
have been reduced to prectical ueage. ;

If these two fundamental steps are teken ‘the results will be:
much more satisfactery tc the users and an insurance of reasonable
maintensnce coists built inte the censtructicn. It is only through
subgrades that nsve been sc designed and built that they will with-
stand the influence of the adverse climatic elements that we can
safely proceed tc the placing of any of the variocus types of wear-
ing surfaces. Otherwise we will have maintenance charges which will
increase at & continucusly occelersted rate. ,




Cocrdinaticon with Ather
Trenspertaticn Facilities

The abcve presents the more pessimistic view c¢f our presen
highway policies. The reverse of the picture is the splendid brogr
thet is being mede toverd a mcre intelligent cocrdinaticn of -our 7
transperteticn fecilities. While cccerdinaticn has been talksd aboutAi
specific epprcach hes not been sc readily apparent and the progran of
ccordination is teking engles that may nct have been first thought of
as impertent elements in such pregren. Fer example, ncthing hes been*
ncre preductive of & grewing friendly and intelligent werking together
of highway and railway cfficizls, than the grade cressing eliminaticn
progrems that have been made possible, starting with the Public Wbrksg
pProgsran cf 19%3 where the ccnstructicn costs were cerried from public
funds. he first authcrity tc use Federsl highwey funds tc pay the
entire C(nstruotl(n cest of elimirnating hﬁ,wrds at reilrcad egrade.
cressingss was fellowed by an sllcotment from the present Emergency .-
Relief arpropriatizn of April 1935 of $200,000,0CC tc be used sclely -
for this purprasc. These twe prograns, it is new evident, will: :
elirinate apnroxiretely 3,00C of the mcst dangercus and econcmically
impertent grode ercssings in the United States, including about 300
tc be reconstructed. .

The highwey end reilwey officiels are working in clcse
cocperaticn ¢n the edministrative and engineering detalls of the
praogram.  While the constructicn costs are previded almest whelly
frem Federsl funds, all preperty and preperty darisges are being .
carried by the States cr lccelities and the railrcads. These costs -
anount tc a substenticl contributicn. S

Careful attentirn hss been given in the programming of-high~g
way funds, particulerly that porticn used for seccndary reads; to
reach shipping prints on the railrcads and to connect adr fields o
with tre improved highveys. S

Cne of tne fundomentel ccnsideraticng ¢f safe air cperetlcns
is provisicn for energency lending fields &t reascnably frequent = o
intervals. Since tie air routes retier consistently feollow hlghwayif
reutes, favoreble considerstion is being given by the ilghway
cfficisls tc the develcpment of emergency landirgz areas paralleling
apd contigucus to these highweys. In discussions by air cofficials
befocre the Commerce Crmnmittee of the Senate, emergencv lapdihg areas’
of tiiis cherscter have been designated "flight strips."  4s a
natter of econcriy, areas t0 scrve this purbpese mignt well te 1nclude&
in an enlareed right f way, lendscaped and used by the general pub-
lic for rradside resting pcints and pienic grounds, which use weuld
nct be incongistent with their availability as emergency landing
fields provided the design were worked ocut tc keep such secticns of



-G -

the proper lengtih and width free for uge in emergencies. fIn fact 1%
is quite logical for the mein developrnent end neintenance of gir
fields to be undertaken under the highway crganizetions since the
two require sbout the seme type of crgenizaticn end cpersticns. The
fect thet the highway deportnents are slreedy set up for continucus
mgintenance ¢f hirfhweys in every area ought tc be used rather than o
& duplicate operati n built fer the maintenance of airperts end
enorgoncy lendings ficvldas.

The prooress in rosdside plenting end improvement is grati-
fying and the recreetionel velues of higuaweys ore thus being rofsed
rapidly. This has on fnportant relatic nship te ecencny of nein~
tenence since the scoding end plenting in connecticn with proper .
grading prevents scil ercsicn. The importent releticnship between
highway cinstruction ond neintensnce end the ercsion ¢f the read-
sides end ¢ ntiyucus oress is receivins definite ottenticn.

Sur rurel srecs eonstitute o frontier te bo develepsd. They
mist be provided xit certein facilities if they are to offer g
ncdestly resscnrble stendard o f Mving pessibility. These minirum
fecilitics r#re i uvpys, congolidseted scohcsls, telephones, rural
mell delivery, ond evelleble vleetrical power., It is deubtful if
the nost conservetive will set o desireble stenderd lower tapn these
requirerants.

For emch of these gervices net only the first ccosts but the .
ennuel continuing coete ore lergely deternined by the nwiber cf pecple
s@rvrﬂ ver nile. T reke presible these services there rust be the

3% care*ul plonning, in whics the rurel “iiuw&ya are of first
Cfnsiiwrfti n, to the end thet the rurel pepuletficn shall be earvaé
with the ninipun sillecoe pogsible.

The Secretery ~f Acriculture in July of this vear appcinﬁa&:‘“
on Interdepertruentsl Forn Roede Advigory Cemuittee, which bes bee
slvings coreful attentirn to the subject, and this Cemrittee has
developed & prelicinery set of principles as e guide for selectl
and ivprevenent of the freder roed systems. The Secretery has &l,
gpproved o compratensive survey bty the Burevu of Public Rcads in
ccoperaticn with toe Stete Lighver deportments, ¢f the whele roed
situati~n. Thirty-five Stetes sre definitely proceeding tc carry
into effect theae bosie studies, which neve fer their purpcse an. £
inventore «f cur existing fecilitiee and the cbteining of all the
feeturl informetion necegsery on which te plen ¢ sound dcvelapmﬁnt
for the future. It is hoped t4 esteblish 2 rursl roed developmeny
progrern on such & scund basis of fect as to nerlt tie feith end
centinuing supnort of the public.




