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There are three well defined trends that will haveama.}
influence upon the highway improvement program and, thus,i
affect the highway construction industry. . ;. :

These are; Changes in design standards for thé pnmary
pose of meeting safety requirements; changes in designan‘d;éxﬁ'
cations and in construction methods to make full utilizatioﬁ
new technical ‘mowledge that has been developed to the point ﬁf
general application; and the application on a constantly mcreaéi
scale of advenced planning of the highway system, including" thg
orderly budgeting of the highway improvement program on the .
of known necessmles and carefully determined priorit:.es. Th'
third trend will be affected, at least for some time téfcgf
the objective of providing opportunity for employment.’j

None of these trends is new. Each one in sonﬁel deg
now in operation. The difference will lie in the prepéndejra.t{il_,
influence which they will exert upon the future pchczesan
annual undertakings and in their genergzl applicaticn by, all
the States. These are the outgrowth of the response af ith Sts
and Federsl highway officials, and other governmental agencies,
to improve the economy and the scope of the hlghwgy se;'viqe,v LA
reflect the increasing maturity of the apzaroach ,£c, thg; ghway

problen,
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Sound principles of engineering and administration develéféd, e
from adequate data and records of experience are being rapidly | |
built under the highway administrative structure, displacing lack
of knowledge and indefinite objectives. ; ‘

These developments will further accent the changing problems -
which have forced contractors to revise end revamp their organizar
tions during the past several years. This thought is brought frankly

before this Association for the purpose of being helpful in the ' o

further improvement of working relations between the coatra,otors of
the country and the highway officials. There are a considerablﬁ
number of lingering sighs for a return to the time when the con-

tractors' operations were not so closely determined by mies aﬂd

regulations., That time is pretty definitely past., But‘thi's'ddéﬁ;
not mean that there will be any lack of sympathetic coﬁs’i&ér&fiéu
of well founded criticism, or any failure consts.nt}.y to 12@1'0"’3 Bn

requirements that do not make for higher class productmn sith |
economy, or better cenditions for contractors and the labor they

emoloy.

In support of this assurance it may be of interest to rev'ie'
briefly some of the experiences of the past years when the mnargenay
programs have been in operation,. Probably centracters aml him
officials mould agree that the major diffi culty =ith the mles and
regulations which were first placed in effect by the Burewz of Pu’b}ieé
Roads grew out of the requirement relating to the selec‘éion of

skilled labor. These critmisms had proven merit, aml e es,-mst_bb
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the elimination of the requirement, and definitely placing the f}~
contractor in the position of the sole judge of the employabilityl’
of the skilled worker. However, there is the thought that the ;
regulation failed more because of a lack of a sufficieant numbe:l .
of workmen highly skilled in the various positions on the typiéal
contractorts organization ~ a condition which seenms to be growing
in seriousness ~ than to any lack of effort on the part of the
public employment services or cooperation on the part of the con;j

tractors.

The absorption of the available workmen in the skilled ahd”

intermediate grades has now Justified releasing the choicé of theSe‘?
wholly to the contractor, retaining for him, however, the séfviéﬁé
of the public employment agencies where sought. The regulationéif :
the new programs retain the selection of unskilled labor thrnugh ’
the employment agencies, but they do so to meet a definite need enjﬁ
the part of the contractors. To assist in handling the neW'problemsf
of unemployment insurance and stabilization of employment, atpla#‘gl

is being worked out that will permit an individual of unskilled:gtaﬁ

who has been employed by a contractor, after referral by an‘émpl_y
ment agency, to continue in the employ of the contraétor uniii‘xjﬂ
released by him. It will be noted that this improves the workmaﬁfgf
status and at the same time assists the contractor by applylng |
employment to a continuing organlzatlon rather than to the 1nd1vi&ual

projects.



An snalysis of 2961 Works Progrsm highway and gradeycrdééi#gf“
projects shows that the four classifications of labor required ih\jff.
each organization are divided among the groups as follows:

Percent -
1. Executive, Administrative & Supervisory , . . 8.5

a. Superintendents . . . 1.5
b, Foremen . . . . . . . 5.0
c. Clerical .. .. .. 2.0

2v skilled ¢ L . = L . . LI J 0 ¢ & s 8 & . 7‘8

3. Intermediate . . , v ¢ « o 4 4 4 e s e e ob e 15.1¢Jf' %
Y, Unskilled o v v« s o o 4 e 0 . . ~§_§_§_
1oov.o~‘

From this it will be noted that only 7.8 percent»ofiskiiléd_  f ?
workmen are required on the average to man organizations that'wiiif;
employ 15.1 percent of intermediate and 68.6 percent of nnskilled fﬁ
grade workmen. Because of the indications that even this small .
percentage of highly skilled individuals is becoming difficultgt9 °; 
secure, it is hoped that the change in administrative prece&urg;h§r§‘,
indicated will éssist contractors to overcome any 1ackrcf skillé@f;ﬂ
workmen by permitting them to retain and develop workmén of promis
from the unskilled grades. The requirement for the fixing of minimam
wages by the State highway department has, on the whole, worked well,
although there have been cases of complaint, some of which are
Justified, The classification of positions has been criticlzed by i
labor unions in organized areas, but these criticisms have revalvedA

around only s few positions. The new regulations have gndeayore



reach the cause of éhese complaints by changing the classificatidﬁs;ﬁ
These changes have been made upon the basis of the incressed qua1i£ysg
of the product which should be secured by workmen skilled in the &
operation., While the principle carried by the former regulaxion$; .;
as the basis for the classifications has permitted the contract‘mg“' o
agencies to make changes where justified by the degree of skill ;
demended, this principle was not uniformly applied, and the criticiéﬁéf
have beenAmet by a definite change in classifiecation, 7 _  g
It is the judgment of the Bureau, after a careful studykoi‘;i;/
the principle of establishment of minimum wages, that this pfactiée\ :
is & protection both to the contractor and to the workman. The'fx'"“
contractor is protected, particularly during a period of st:essg ¥f ‘
such as we have been passing through, in the fixing of tﬁe‘basigf
for competition., There can be no question that the cont:actiné;f
gulld generally desires to treat workmen fairly and to pay as ﬁi%§ ,;f:'
a level of wages as is consistent with 2 reasonable cost of pf9{;i':j"
duction; and the minimum wage requirements relieve those w@o w°nl§;;;f N
deal thus fairly with their workers of the unfair competition ?ffg;fﬁ
consclenceless minority who, by heartless exploitation 0f iab°rr f  ¥
would attempt to obtain an improper advantage, The proteétionf o
to the vorkmen is self evident. .
It has been stoted frequently in eriticism of the fiXing‘  
of minimum wages that the minimum becomes thermaximum. if»any_; j
authoritative refutation of this chaorge has been made, it £ﬁs’"f
escaped our notice; so that the datsa now availablé.fromtqg? higiZ_ 

contracts are of timely rnd important interest,


http://mr.de
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Minimum wages fixed by administrative action do not become

the maximum wages. A table is attached which shows the establisheé'f'"'m°

wage retes on the Works Program Highway and Grade Crossing Elim%ngf;f *
tion projects, and the average rates actually paid to the first of:; 
January of this year. The statement is broken down by States, 5“4  f ﬁ
the three classes - skilled, intermediate and unskilled labor.

Almost without exception the rates paid in all three grades average -

considerably above the minimum established wage. In some Sta@es |
the variation is considerably higher than in others., In many of

the States there is a range of minimum rates for each grade fixzed =

by the highway department, and in a very large number of the

States the average actually paid in the grade is above the maximum’

fixed for the grade. FYor sxample, in Nex York State in the skllled?
labor grade the established rates ranged from 75 to 80 cents per ‘
hour., The average paid was $1.21. In the‘intermediate'grage«thg ;‘ «”' &
range was from 55 to 65 cents per hour - the actual rate pai&f? |
71 cents. In the unskilled labor the range was from QSito 55‘Gént; ;;§
per hour, and the average rate actually paid 52 cents. The range ﬁi
of wage in all clessifications is so generally above the established
rates as to fix the principle that contractors must, in making their ;i_gg
estimates, figure on paying a higher rate of wage than the established -

rate. This table it is believed will be helpful since there is a

considerable range in the degree to which this principle is applicéblé‘ 

between the different States.
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There are objections, of coubse; on the part of some of the
contractors, at least, to the certification of pay rolls. The
assertion has already been made that the fixing of minimum rates beTL?,”ls

the administrative agencies protects both the contractor and the

workman, The retention of this policy necessarily carries the

requirement for the continued submission of the certified pay roll;‘

There will doubtless be agreement that the enforcement of the policy ;ﬂf~8£

of minimum wages is dependent upon pay roll certification. This

appears to the Bureau to be substantial support for the requirément@ﬁ
but debate would be fruitless, since it is a matter of Fedefﬁl :
legislation applicable to all contracts of every nature involviﬁg7  L f5:,f

the expenditure of Federal funds.

While there are ather changes in the regulatiqné;'thégé““‘
comments cover those features concerning which there has been ther
principal comment and with which, doubtless, the conﬁraqto§é §$§§f
had the most diffjiculty, It is believed that the changes inﬁfﬁe fu f?
regulations themselves and in administrative procedure ggll'laxgéi?j;

"meet merited criticism;whetherAfrom contractorsvor from labpr;‘ |

A very large program of highwéy coﬁstruction with Fe@e?@i
funds and with a combination of Federal and State fuﬁds is,pessibiéi
for the ensuing year. The construction program for the.3f1fé§§e$£ f
period, July, 1933 to January, 1937, measuredrby the prpjectsi B
approved annually, totaled $375,00G,OOO, divided between Fe&érai. f‘
funds $315,000,000 and State funds $60,00C,OOC, The Haydenﬁif:,f 

Cartwright Act provides Federal funds that will permit‘avhe?fpr§gra§'




for %he ensuing year of $350,000,08¢; divided between'Federél’fun&s,
$200,000,000 and State funde $150,000,000. This new program, k
together with the balances of previous funds, will makeVPOBSibléxg”‘
totgl program of new projects of $560,000,000, of which the Staﬁe§
must provide $230,000,000. In addition, the work on going con- }
tracts yet to be done would make a total highway and grade crossing' ;}
elimination program for the ensuing year reaching $£00,000,000C. s
There is, however, an Mif." It ig "if" the States will supply*thé%
necessary State funds in the amount required by the terms of codpef&,z
tion. The amount of State funds required to complete going con- f ' ?'1
tracts, together with the amount necessary to meet the allotmen£é ?€:5I;;‘f
for tuls year for Federal-ald and secondary roads approximates }r~
$294,000,000, |
From time to time various rumors gain considerable circuiéiié
that the States are not in a financial pdsition to supply the f;#&;
necessary to meet the Federal conmtributions. A statement bf iﬁéiu'?
facts is the best answer to rumors of this charaster. Ehe‘réal~i?§££i
is that any States not in a financisl pasition to meet the féd¢§51 ¥!?;; f£

allotments, with only one exception, are deliberately aeterminea't5j §

use available funds for other purposes. Even this condition is o
exception, applying to not more than three or four States. Even

these latter States, which are slow in taking up their Federalbaid‘ 
funds, or only meeting their sllotments in part, are using'thraugh‘ ':&g
ather agencies than the State highwey departments for road ?ﬁrpoéés;’

more than the amount required to meet the Federal funds, There is



no validity to sny rumor that the States, with the single'exéeptﬁ;m

noted, sre unable to meet substantially their Federal allatmentéif .
they so choose. The proof of this statement is found in the f‘,ct :
that of the 1936 apportionment of $125,000,008, on January first 83.1 "
but $13,000,000 had been definitely obligated, and half of this
amount was credited to four States, i

A new departure from the long established principles of ti:ge
regular Federal-zid highway policies, as distinguished from thosei' -

put into effect as emergency employment measures, is found in the

inclusion of the grade crossing elimination program, the construction
costs to be borne from Federal funds without the requirement of being

matched by State funds. This policy is designed both to increase .

the economic utilization and decrease the hazards to the ;’ﬁibi{i'é,: ami
to assist the railroads and the States in providing long neade%i
improvements. V

State legislation governing the division of éests for hi
railway crossing improvements between the varimts units of Gﬁvafn.ment
and the railroads, now represents an accmnulatmxa over a lang per;iqﬁ .
Practically all of the laws contain ocutgrown requirements in vi'éxg‘f‘(”;{?
the sbsolutely changed conditions which were definitely reeognizeé
in a recent pronouncement by the United States Supreme Gdurf, : ‘lhil
in time an equitable division of costs may be worked out, the
financial policy now adopted is the only one that will pemit effe”‘j’i

Present action. The fact that the comsiruction costs are ‘be»in‘yg{;n{g‘sr



from the Federal funds does not meen that either the States or th
railroads are escaping a substantial share of the cost, siﬁce all
property costs and dsmage are paid from other than Federal funds.

There are many desirable adjustments yet to be made in'th‘éf‘.'
grade crossing progrsm, For example, the increased taxation upon
the rzilrosds growing out of cepital improvements in some insts#ééfs; :
becomes a real and probebly unfair burden, since the benefit largel
accrues {o the public. .

There is slso the question of lend acquisition. In meny of
the States the laws for the acquisition of necessary lands for high-— ,,

way, end perticularly grade crossing projects, are archeic, ‘unwork-

able and unduly open to unfair settlement, Some method must "'bg'
found to secure more promptly the lsnd needed for necessary imp‘rwe-
ments, If o plan to secure lands with ressonabdble expeditidn‘wegg
generally availeble, it would have the effect of speeding up the
highway and grade crossing improvement programs more than a.ny ather
factor and would incidentally release cantractcrs from nany expensi
delays and other finzncial embarrassments.

Provision is also made by the Hayden-Certwright Lct for tha'
construction of secondary and feeder roads with Joint Federal an'&
State funds shared in the familiar manner of the E‘edaral-aid plana 5
The regulations will require that the work shall be done wzder the
direction of the State highmr departments, althongh the s&rvice"
of qualified county engineering orzanizations may be used far ’imeéi

ate supervisory purposes. The contract methgd will be y;eqn@;aﬁ.



whenever possible and practicable. State highway departmenté will
be called upon to designate systems or groups of secondary roads onjff}
the basis of relative importance as revealed by State—widé studiesn

to consist initially of not more than 10 vercent of the total higﬁﬂé&éf

milease of the State. The attitude toward this new class of work cant
be summarized by the stztement fhat the work will be carried aux .
under policies closely spproximating those that have dbtaine& in th¢};f
work on the Federal-aid system. R L
Brief reference has already been made to the necessity fon_l
changed designs and chrnged construction methods to provide.safer,aﬁa"
more durable hishways. While there are involved many differént'con~';f

siderations, one is of particulsr importance. That is, the applicaw*':

tion of known knowledge in the building of road graﬁes. The aﬁraneeiw,

which have been mnde in the technieal knowledge of sozls anﬁ thsir

characteristics and behavior are of mejor importance. Thare is ;.’

already fear that this imowledge may be applied smperficzally anﬂ

wholly inadequately. Soil stabilization must be applxed te tha ﬂhol
. 0of the road grade including the natural ground om which tha grade ia;
superimposed. In bridges we have long considered the mosﬁ immortan;
part of the structure to be that which is not seen and our ¢6ng§gt$@n

of structural integrity begins with the foundation stratum which ii:k

carrying the load. In the building of road grades this same canaap‘

must be applied in a degree which has never been anpraaeheﬁ if we are

to have fundamentally sound subgrade siructures. Stabiliza&ian af

soils must be applied not only to a few inches of the s&?g%@éfdf‘ghe;iﬁ



subgrade, but the conception of stability must be extended tq;;
the earth stratum which can be relied upon to sustain the load
indefinitely. The implications of changes in construction methods .
involved in this conception are apparent.
While this paper has dealt in a number of details, thepm-..
pose has been to disclose through this discussion an un&erlyin'gf

approach to problems of highway administration and comstruction

that will fairly correlste =nd harmonize the interests of 'tﬁe; public
ond the construction industry which must be relied upon ‘iq“pro'd;i;.cé*
these facilities for the public. | kk

As a general commentary upon not only the past ,,vear,kf 'b'ut :,:
upon the several years when public officials and contracﬁots"haié
worked under unusunl difficulties and have attempted to meet highlzr

serious problems, the construction industry has made a wonderf‘ul

record for cooperation and for a generous submerging of pera’cn'a.l'
benefits as o contribution to the pu‘blic welfare., As 2 p!ublia of‘flu—

cinl who has been in close contsct with the highwny wark it

pleagure to make this ncknowledgment 2s o deserved trﬂmt«e to the ccﬂ

struction industry.




UNITED ST.TES DEPARTMENT OF AGRICUL TURE
BUREAU OF PUBLIC ROADS

ESTABLI SHED WAGE RATES ON WORKS PROGRAM HIGHWAY AND GRADE-CROSSING EL!MM&TWH PROJECTS
AND AVERAGE WAGE RATES REPORTED PAID TO JANUARY f, 1937

o

SKILLED L £POR

{NTERMEDIATE GRADE

UNSKILLED LABOR

. | ESTABLISHED PALD ESTABL 1 SHED PAID Estasciseo | paip
$.55-—$.85 $ .84 $. 35—, 40 $ .4l $.20—$.25 | $.2¢
1.00 1,06 624 .72 .50 52
.50 .54 35~ .37 .38
1,00 botl .68 .77
<901, 10 1,04 60— .70 .64
o 75-—1.20 1.06 60— .75 .64
70— .80 .80 . 40— .50 .47
55— .70 W7 35— L 40 .41
50— .55 .65 30— .35 .37
.75 .89 .60 .61
.75 1.08 .60 .73
49— .86 .79 .39— .50 .50
.60 .73 .50 .56
L 60~=1,10 .83 40— .70 .47
J5— .85 .91 o 45— .55 .49
.75 .80 .45 .47
.80 .84 .50 .51
L&l— .56 .72 35— . 45 . 43
CHUSETTS {.20 1.26 .75 .81
GAN JAS— .75 .77 .37— .58 . 50
SOTA 50—=1,20 .05 65—1.00 .65
SSi PP .65 W77 +35 <39
URY L 60—1,25 .86 40— .65 .50
NA 1.00 1,16 .75 .82
(5K A — .60 .64 . 40— .50 .46
. 90 1,00 .70 .72
AMP SHIRE .75 .88 .50 _o 54
ERSEY {.20 1.28 65 W71
‘ .90 .99 .60 .62
75— .80 1. 21 55— .65 i
CAROLINA .55 .66 .35 .40
.65 .73 .50 .54
651425 .35 250 =1 .00 .69
75 .77 .50 . 50
1.20 1,22 .75 .78
85— .75 72 45— 50 .50
.75 1,08 .60 .64
-~CAROL INA .55 .54 .35 .33
 DAKOTA 60— .70 67 45— 50 48
s .75 .82 <45 .47
.7 .87 .45 .49
75— ,85 94 60— &5 54
.60 W7 . 40 .48
, .60 .7 .35 .38
TON 1,20 1,24 .15 .78
RGINIA {.00—1,10 1.04 45— 50 S
SIN 60— 50 .81 L§0— .70 .57
.80 .93 €5 67
T OF CoLumBial 1.00-—1.75 1,06 B 75 o2 Bt :
Coge b P YOS
1,00 1,63 .29 o1 2 43 - ,




