COUNTY HIGHVAYS AND THE KEY FEDERAL HIGHPAY LEGISLATION

National Association of County Offieials
ashington, D, €. June 18, 1945

By Thos. H. iacDonzld
Commigsioner of Public Roads

For the firgt time in our history a potential naticnal pizn
for highvay improvement is available for the use we, as higivay
officials, are able to make of it. The qualifying term "potontial™
is defined as "existing in possibility, not in actuality." If it
appears inconsistent to introduce such a questioning noto as to o
plan which is now a Federal laew and which has been rcecognized and sup-
plemented by many imporitant State lavs, this apparent inconsistency
is due to no uncertainiy in my own mind as a Federal highway official,
of the virtues inherent in this legal framework, Therc is no cuestion
that a great and enduring structure of highway administration and
highvey engineering can be built upon this framevork through tho com-
bined offorts of local, State and Federal officials. The essentizl
element to make possibls this structure for the service of the Hation
is an attitude of mutual understanding, tolerancc of one another's
ideas and ideals, and above 2ll, faith in the motives and objectives
of our associates in the work. This is not a mere stringing together
.of soft words. It is an expression of my oun articles of faith in
thoso who serve the public in the highway ficld, During meny years
of wide contacts with theoso officials, the aumber who proved to be
wmworthy of confidence is negligible. But to make this new highwey
Plon work, much morc than honesty of purposes is ncoded. There are other
elements to be fitted into their proper peraspesctive and to be given
the neight thoir significance requires.
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More than four hundred fifty ycars ago Columbus landed on the
chores of this hemisphcre; one hundred fifty-five ycars agoe the
gonstitution of the United States of America was ratified by all of
the original thirteen States. The long periods, 1492 to 1790 and 1790
to 1645, have becen filled with the efferts teo scttle a new country,
inhospitable to the Eurcpean pioneers, to make the lands habitablc
and productive, a2nd to establish and maintain a government, through
the zction and comsent of the governcd, and a frece cconomy. lany
times it has been necessary to mest aggression from without by the
united front of our pecple., The attack by Japan at Pearl Horbor,
Decembsr 7, 1941, welded all clsments of the Nation into a war machinc
of such dynamic power it surpassed our own sarly conception and
_ pyramided far beyond the imagination of tho aggressors. The violence
‘of the shock which ran through every citizen with the news ¢f the -
“attack wds, in its intensity, a2 new experience *o most of us, The

reaction wus to bring together in o single purpose a whole Nation of
determined people, who have perhaps as widely divergent characteris-
tics of physical and mental meke-up as exist anywhere, and who demand
an individual freedom of thought and action that is real end not
curtailed by stolen or assumed auwthority. It scems almost trite to
Tepeat thesc things here, which, in a broad semsc, are so videly knovm
.and accepted as true--yet these foets must be rostnted in a frank
Tecognition of the difficulties in bringing togethor in a common pur-
Pose and a coordinated plan of action, the very lorge nunber of

agencies of local, State and Federal government vho have both authority
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and responsibility over highway matters. Therc is no shock of Pearl
Harbor to unite us., Thero zre the human and cconomic preblems of
staggering dimension and import te face ond te win threugh, as the
aftermath of Tar,

¥hile the potential highway improvement program is only cnc, it
is an important on¢ of the many private and public undertokings upen
whick the country must rely in its struggle to maintain our ovm idezls
and valucs of the common good in a warewrecked world, It is the only
onc of thesc for which highvay officinls, as such, are responsibie.

As highuay officials we will carry this responsibility in the degree
we are able to unite and to go forward together over a long period of
years to make our full contribution to recovery--a recovery measured
not alone by the Nation's economy but by the degrce of cnrichment of
human values. These unspectacular but all essential objectives will,
when fully understocd, be adeguats to unite the highmay front against
aggression from withing-the aggression of all the critical problems
which are the inevitable harvest of war.

The Federal-Aid Highway Act of 1944 provides a legal plan for
the administration and financing of a comprehensive highway improvement
Program through the cooperation of the States and the Federal govern-
bent. This logislation is an outstanding examplec of constructive
Statesmanship exercised by the Congress. It rcficcts in its torms
intimate knowledge and expoerience in highway matters resulting from
long years of sorvice and study by the members of the highwey committees

of the Housc and the Senate.
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In the many previous Federal hizhuay laws since the basic act
of 1916, painstakingly fashioned to mect now noceds as they arose, is
the foundation for the present plan. There is no major nrinciple
incorporsated in the new law that has not been previcusly incorporzted
end tricd in at least a limited degree over morz than a quorter century,
1916 to 1944. Congress has now provided 2 plan for the joint operations
of tho Stetes and their subdivisions, and the Federal government which
in the light of our present knowledge approaches an ideal concept of
shared financial responsibility and niccly balanced authority. This
is not o perscnal opinion but the considerced verdicet of those who know
highway administration through the realistic school of living the
zxpsricence, There may be fault found .by scme with the division of
funds between the States or between the soveral systems of highways
within the individual Statos. The virtuc of such eriticism is yet to
be proved. It affcets in no way the soundnsss of.tho administrative
plan provided and afferds no escape for the highwey officials, Federal
or State; who fail Yo put the plan into effective cperation.

As a rcsult of the State-wide highway surveys, the different
tlasses of traffic which must be served are well defined., These
classes of traffic are not wholly distinct each from the other. There
arc wide overlapping areas.

The separction of roads into systoms is nct bascd upon traffic
ciaracteristies alone. It is in part a recognition of the administra-

tive controls over units of government inveolved.
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Based upon the combination-of traffic characteristics and
administrative control, four systems of highways are to be selected:

1. The system of Interstate Highways te carry the major
established flow of long-distance traffic between principal centers of
populaticn and at the same time iec serve the heaviest cencentrations
of local traffic between these centers and their satellite suburban
and rural communities aleng these routes., In its simplest terms this
syster 1s comprised of the principal traffic arteries of the Féderal-
aid highway system.

2. The Federal-zid highway system, the trunk-line rural highway
system first provided by the Act of 1921, and since then modified
and extended in scme degree. It iz now sufficiently extensive to carry
the preponderant part of town-to-town and city-to-city traffic, and
aisc serves concentrated flows of local traffic near the towns and
cities. It forms a reascnably comprehensive network covering the
United States, about 230,000 miles in extent,

3. The Federal-aid secondary system, comprising an extensive
mileage of the principal secondary and feeder recads which collect and
distribute traffic in rural areas to and freom the trunk lines of the
Federal-aid highway system,

4. The extensions of the Federaieaid highway system within urban
srees composed of the arterial and express routes necessary for a {ree

circulation and distribution of urban traffic.
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Bach of the four systems is 2 necessary element in an over-azll
integrated highway net designed to serve zll classes of traffic offi-
cicntly and safely. A recognition of this fact is a necossary first
step to reach the muitual adjustments between the several officinl
groups of highuny officials, and to accept on the part of each group
the justice of allotments of the highway funds to carry forwerd the
improvement of cach system simultancously.

It would be 2 foolish policy to atteck on such o far-reaching
front without first deciding upon the objectives.

The Federal Highway Act of 1944 clearly defines the objeectives.
With such broad conceptions theré crerges a ly adequate charter for
a national highuay program,--not a haphazard or provisional policy,--
rather 2 plan for a long-range, well founded progran designed with
censideration to meet local, State and national highway problens,

The conception is that of universal highway service te be reached
through a sustained effort over a considorable but not unressonablc
number of years.

The regulations stote the concept as followss

"(1) To establish the pattern for a long-range progran of
highuay developmnent designed for the national defense ond

to serve the mejor classcs of highway troaffic, #wxxs

"(2) To reccznize thc State highway department as the lcgal
representative of the State ineluding all government sub-
divisions in the administration of the Act within ecach State.
"(3) To provide for z norc comprehensive rural-rozd progran
through cocperation betwecen the State highway depeoriment,

the county or other appropriate local road officials and the

Public Roads Administration in the sclection and improevement
of the system of principal secondary or feeder roads.”
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Confining the discussion now more particularly teo the county
rural roads, the administrative steps are not difficult.

1. The selection of the rural secondary system.

2. The determination of the program of projects teo be
improved with the amnual funds available.

3. The preparetion of plans and specifications.

4. The construction of each project.

5. The payment for the nroject.

6., The continuous maintenance of esch project.

In generzl the details of operation within each State ars to be
agreed between the State highway department and the county or other
local rcad officials.,

The Federal regulations and the interpreting memoranda issuecd
by the Commissioner of Public Roads have been written with the intent
te recognize fully the sovereignty of the Statc. The follow through
on tnis policy will be through an agreement betusen the Commissioner
of Public BRoads znd the American LAgsoeiation of State Highway Officials,
which will doubtless be sipgned this week.;/ The agrecment provides for

a new technigque of adminisirction botween the hizhwey agencios repree-
senting the State ond the Fublic Roads sdministraticn, represcnting the
Federal governmont, in the ccooperative formmlating of operating proce-
durcs under the now law. This method can only have the one reosult that
the opergtions under this lcgislation have the support of o majority

of the Stote highwey deportmonts. This in turn, with cocoperstion

1/ Thc agrecment has beon signed.,
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established within the State betwecn the State highway depariment and
the County highvay departments, provides the county officials with
representation and a voice.

There are some gucstions that are asked vhich deserve attention
because of their importance in county highuay poliecies., Vithout
attempting herc sven an approoch to a complete ansuer, a few will be
oriefly congidered. For examplc, vhy should there be required the
seloction of o sceondary highuay system? Here is an ansuer {rom
Mr. Gilbert Smith, President, County Judges and Cemmissioners
Association of Texas:

"I belicve it is 2 modest cstimate to say that teday in

Texas we have 30 porcont more lateral-road mileage than is
actually needed, The eause of this is the lack of far-
sighted pianning of the cormmissioncrs' courts of o few

years ago in trying to give every man o private cutlet to his
nearest trading-post. It is casy to open a road, but it is
tough when you try to clcse onco.

"If cvery ons of our countiss today, cocperating with

the State highvay depariment, will make a survey of its

reoad needs, with an eye to the practieability of cbandon-

ing roads, cnd will establish a sound system of roads for
cll-weather improvement, designate them and set up the
machinery to build the system, it will discover that it can
eliminate mony miles of unused roads and turn the revenuc now
being spent on theom toward the upkeop of o modern road systom.™

Here is supporting evidence from Colorado. The following table
represcnts for threc countics in Colorade the road milezges which have

been eliminated as a county responsibility through cooperative land

use and highvay studics:
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County Original Abandoned or Reverting Percentage
Milcage te Private Gsmership Reduction
Miles M les Percent
1 812 297 37
2 3200 2169 63
3 2600 1600 61

For Iowa: Wr, Fred White, Chief Enginser of the Iowa State
Highwgy Commission has estimated that 17 percent of secondary road mile-
age in Iowa could rrofitably be abandoned.

Another question. Why should roads be built by contract?

Because an agreement upon the work to be done and the prices to be
paid is a sound public policy and has been proven the lowest cost method
for most types of highway work.

"hat is the place of the county engineers? This is a matter to
be decided between the county officials on the one hand and the State
highway deﬁartment on the other., It is pertinent, however, to note
that 1t is doubtful if there are sufficient engineering organizations
of fully competent character in all categories to make plans for, and
to supervise construction of, as largs a highway program as is contem-
piated. The corrceci answer to this gquestion would seem to depend upon
the factuel evidence in each case.

The final statement that should be made is an answer to an anchy-
mous, whispering campalgn insinuating an inflexible dictum as to
unressonably high standards of construction on sccondary roads. The

Public Roads Administration has not in the past issued detailed
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standards for secondary roads., Both plans and construction requirements
hzve been reduced to minimums, which does not mean, however, that we
ghould or will throw aside the experience gained through the years in
pointing the way to requirements which will reduce upkeep expenditures,

The matter of standards has becn the subject of intensive study
through the proper committees of the American Association of Stote
Highway Officials, in cooperation with Public Roads, and through this
method of approach there will be developed sound design policiecs, The
objectives of the standards are hardly open to disagreecment. Secondary
roads must be built to furnish alli-weather service, and must be capable
of maintenance ai a reascnable annual cost.

KR sy HoHH *EX *IR Ak FRH FRF b wEK

Since the precediﬁg discussion was presented before the officers
of the National Association of County Officials, the Committee on Design
of the American Association qf State Highway O0fficials, in cooperation
wilth the Public Roads Administration, has given extensive consideration
to the matter of standards for the various classes of roads to be con-
structed under the new legislation, Agroement wias reached upon standards,
minimm and desirable, to recommend tc the Association. The Executive
Committee of the Association, after review of thc rccommendations in
detail, approved the report and dirccted that the matter be submitted
to the individual States for ratification. The Road Committee of the
County Officials! Association were invited to meet with the Committee
on Design and to present their views vhile the standards were under

discussion,
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Other procedures are in the making designed to foster full con-
sideration of the needs of rural roads, and the vicwpoints of the County
Officials as to their improvement, There is no doubt that the program
contemplated under the nev highvay legislation can be fashicned in the
postuor peried into a smeothly working operation, During this trial-
end-error period there will be regquired a recsonable degree of tolerance
and goed will among the officials representing the differcnt units of
government, and from present indications it secms cvident thot theso

%111 not be lacking.
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