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There is provided in the Federal Highway Act of 1944 a threc-ver
plan of action to establish a program for the nstion-wide development
of secondary roads. This 1s a long-range undertaking. The eonditions
to be met vary between wide extremes. At first thought, a reasonably
wmiform concept, universally applicable, appears difficult, and perheps
to many impractieable. Such, however, is not true, for we have an
unfailing guide.

"The justification for the expenditure of pubiic money in the
improvement of' the hizhway must be found in the traffin itself. Lot only
the present amount of traffic on the road, but zlse the amount it would
be inereased by improved conditiaens, should be taken into account.®

"Mhe volime of traffic over the publie roads on which is based
their value to the community throush which they pass, ecan only be esti-
mted by totaling the amount which each individual uses the road."

"Tt will be seen that the important traffic, from the standpeint
of road improvement, is not the heavy hauling, but rather the light
travel,"

If through road improvement he (the average farmer) is cenabled
to haul a larger load, the actual monsy saved would not be an enormous
sum, as has been claimed by many enthusiasts writins on this subject and
who have deduced their estimates from data manifestly inadequate.

"The travel to market and other light travel are without doubt
the most important elasses of traffie whieh ths public roads carry, and
the value of improvements must be bascd largely on the stirmlus and
beneficial results it sives to these two classcs.'

) These are cxcerpts from the 1906 revision of the "Mzrusl for Iowa
Highvay Officers.” Sinee its issue, forty years of highway history have
Passed, They sre not statements of theory as of the% time, but are the
PrlPCiples which resulted from surveys vhieh seceurad from eazch farn
family the facts as tc their daily and yeariy usc of the rural roads.

€re was not to my knowledge a motor vehicle on & single farm in the
State, These principles are as valid today when there are totally changed
types or vehicles upon the rosds, =nd many times multiplied =miles of
Tavel over thom, They indiecatc how persistent is the watisrn of highway
Tansport neecssary to the individual whosc homc and occupation are on
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the farm, While the mlleage whirh he uses the road has been multiplied
many times, the pattern of his daily uze remaine constant, This is the
reason that we may have faith in the future program for the development
of rural highways, for the new program is based upon a determinstion of
just how people who are dependent on them need to use the rcads., In
raseing, it may be remarked that such a determination is the antithesis
of regimentation. It fits the rcads te the publie. It doss not attempt
to fit the publiec to the roads.

Selection of Secondary Systems

There are in excess of 3 million miles of publie roads in the

United States. There are many laws, State and local, and many jurisdie-
tions over segments of the whels, whieh have all too frecuently opcrated
independently. It has none-the-less long been acrepted by road officials
that to insure progress in improvement consistent with the need, it is
essential that this over-all mileage be segregated into systems. The
beneficlal resulis aceruing from such & course have becn amply demon-
gtrated by the Federal-ald svstem, the State highway systems, and in many
eountics where classification based on relative importance 1s in effect.

In the regulations for the selsertion of the secondary road
systems which were developed by the Public Roads Administration in
cooperation with State highway offieisls and county snginecr consultants,
no mileags linmitation was placed on the extent of the State systems of
secondary roads, Therc are twe principal requircments; first, that the
selection of sceondary roads shall constitute an integrated system within
themselves and with the primary roads of the State, and second, that the
extent of the system shall be eonsistent with the anticirated finaneass
avallable for their construction and maintenance.

Up to the first of June, 43 States, the Distriet of Colunbia and
Pucrto Rieco had submitted systems which have been approved, totaling
200,241 miles, and there verc under revisw 85,775 miles, a total of
286,016 miles,

¥hile there have been recceived in Washington from a few Statcs
conplaints that the county offieials were not adequately consulted in the
gselection of the systems by the State highway depertments, such complaints
have been very few. For the 200,000 miles plus vhieh have becn approved,
evidence has been submitted by the State departmenis that tho submissions
arc in accord with the State laws, and that the loeal offieilals had toen
aecorded their legel prerogatives.

The reassuring slement in the seleetion of this immense milsace
18 that the cholec has boon predieated upon the dotailed studies of the
highvay planning surveys. This should not te construcd to mean, hovever,
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that existing traffie volume is the only, or even the most important,
eriterion. Vhile the yardestick of traffir volune reasonably fixes the
relative service recuirements of the Federal-aid and State highways,
service for the land and for the development of natural resources, such

as mines and timber, must be given equal weight in the seicetion of the
secondary road system. The ultimate goal ig to extend service of an
adequate character to every farm home or substantial source of raw
mterials needed for producticn. Currently, the extent of the systems

has been determined on a State-wide btasis with the mileage allorcated to
the counties or loeal road jurisdicticns on the besis of formilse
refiecting various factors, The appilication of such formulae has been
necessary as an expsdient te permit immediate action, but there lies ahead
the need for the revision of the systems, county by county. This revision
mist be directed toward the goal of a completely adequate system of second-
ary roads, but the rate at which this desirable end can be reached will
depend upeon the individual eounty's finaneial rescurces, supplemented by
State and Federal funds.

It is apparent that the selection of secondary systems is a con-
tinuing undertaking, It must not be permitted to become statie. As
stated, the regulations did net limit the mileage to be ineluded in these
secondary systems., As rapidly as possible the mileage that can be built
to adequate standards and maintained with the income avallable, must be
determined for county umits, The one imporiant thing is the maintenance
of full cooperation between lecal, State and Federal offiecials administer-
ing this work.

Secondary Rozd Programs

"hile the seleetion of the systems has been in progress, the
construction programs of projects have been formulated. 4s of June Ist,
2,851 projects, estimated te cost $217,000,000 for more than 12,000
miles of road, have been included in the going program. The funds inelude
prewar balanees and the new postwar secondary funds. As of the same date,
including the funds recently allocated for the fiseal year 1947, there is
an unprogrammed balance of $209,000,000 of Federal funds alone,

Thile it is purely speculative, it will roduce to somewhat con-
erete terms the progress that may be expected in the improvement of the
secondary systems if we carry the cstimates ahcad bascd on cxisting
figures. At the estimated over-all cost fer the 12,000 miles in the
going program, the available Federal funde plus Statc funds will provide
for an additional 23,000 miles, which, together with the current progran,
vwould improve approximately cne~cighth of the prescently recommended
nileage of 286,000 for the secondary road systems,
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Probabliy at some time in the future I shall be embarrassed by
somecne repeating the above figures whelly divorced from the purely
gspeculative aspects with whiech they are cualified.

At the present time the emphasis is on the housing program,
and the faet that we have had five years of rapid rcad deterioration,
lack of replacements and a curtailed maintenance program with eguipment
in bad repair, is pushed aside, This is intended in no vay as a eritirlian
of the housing program, but road maintenance and construction conflict
very slightly, if reduced tc realities, with the heusing pregram. Iy own
fear is that we will pay heavily in loss of life and property damages,
not only in the months ghead but in the azcceleration of these penalties
when the guantities of new vehlelesg roll off the sssembly lines, This
is the nightmare of road officials everywhere,

Boad Standards

Speaking of nightmares, this is a good time to lay a2 ghost--the
ghost that econfronts us so freguently that the Publie Reads Administration
demands too high standards, Aectually, the only standards for seeondary
roads ever issued by Publir Reads, with the exception of the two detzils
of width of grading and width of permanent bridges, are the standards
adopted August 1, 1945. These standards were developed by the Design
Committee of the American Association of State Highway Offleials and
Publie Reoads, and the minimums included are probably open to the critieisnm
that they are too low rather than too high. At lezst that is the con-
clusion of the Board of County Engineer Consultants appointed by Publie
Reads to reflect the viewpeint of the ecounty officials. Thelr werl has
been of tremendous value already, but it is only starting. Given a
little time and reasonable patience, acting in cooperstion with this
Beard, Publie Roads will endeaver to reach znd remedy the causes of overy
legitimate complaint. The appointment of thig Beard ies no passing gesturc.
¥e have the same respect for, and ccenfidence in, this EBcard of county
enginesrs representing every division, that we have in ocur ovm personncl.
These standards have previously been brought to the attention of your
Association, and no eritieism has becn volced. This does not mean that
any of us think there has been ne misapplication of standards. The
problem is not lowered improvement standards, but higher administrative
and technical ecompetency in their appliecation. This ve hope to assist in
bringing about, although it will take time, through the establishment of
8 division dealing exclusively with this field of ceperatien,

One faet sheuld be inserted right here. It is characteristic of
ocur Foderal-aid secondary road prejects that they include many bridges.
The most enduring assets we have in cur roads are pormancnt bridges, and
it is not cconomy to build short-lived struecturcs. The inclusion of tho
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ost of long-lived structures, however, materislly ralses the average
065’6 per mile of Federal-aid secondary road construetion, Federal-aid
SonstTUCtion costs are frequently compared with costis of other secondary
roads from which the cost of bridges has been omitted. OCbviously such
comparisons are unsound,

Secondary Road Finaneing

Prior te the advent of moter vehiele trafiic and the consequent
earnings from road user taxes, all highway construction was supported by
revenues derived from property taxes. Since then there has been a con-
stant replacement of road income frem the property sources by the
jpeome from the road user. The year of greatest revenue from the orop-
erty source was 1928, when the total amcunted to 1499,000,000. A4s late
as 1931 this total amounted to $459,000,000, but during the depression
years the amount fell off rapidly, reaching a minimum of 1,236,000,000
in 1934. Recovery since that year has been relatively slight, amounting
only to a rise of $21,000,000 between 1934 and 1941, In 1941 the highway
income from property taxes levied by eounties ancd other loeal rural road
agencies was 257,000,000, This teotal ineludes appropriations from the
general revenue funds of these agencies, but the source was prinripally
from property.

There has been a constant increase in the State user taxes
allocated to local roads, as follows:

For the 5-year period 1927-31, the annual average amount was
$157,000,000; for the 5-ycar period 1932-36 the average annual amount
was $222,000,000; and for the 5-year peried 1937-41 the average annual
amount was $307,000,000, In 1944 there was allocated 25.4 percent of the
total road user revenue to this purrose. In 1941 the excess of road uscr
taxes for local roads above the income from property revenues amounted
to approximately $100,000,000.

Vhile there has been a falling off of the total read user revenucs
during the war years, it is spparent from their rapid growth sinece gas
rationing was removed, that the total amounts will excsed the prevar years
very soon, In addition there is the Federal authorization of $150,000,000
anually for cach of the three fiseal years 1946-48. It must be ecnecdad
that, when corpared with any previous period, the States and the Fedoral

vernment ars providing a very substantial contribution to the develop-
ment of adequate seeondary roads. TFor this discussion it is fair to
iSSign road user tax carnings to the road systems in the ratic of mileage
bsetOf the highways. 72.1 percent of the fotal rural traffie is earried
og tﬁe State primary systems. This leaves 27.9 percent for the balsnec

A€ rural roads from which the Federal-aid sceeondary road systems are

ing seleeted, There is convineing evidenece that the tetal highwey
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traffie particularly on our primary roads will inerease at a rate which,
in view of our present iradeguste facilities, is azlarming. Between
1921 and 1941, registered moter vehicles in operation inereased three
times, but in the same period the use of the individual vehiele doukbled.
Thus, in 1941 our highways were called upon to earry not the apparent
3-fold demand of 20 years before, but six times the annual mileage of
the earlier date.

¥We all recognize the lag of the war ysars of replacements of
worn-out roads, of deterioration under excessive lozds characrteristie of
var traffie, to say nothing of the need to untangle the traffic rongos-
tion of the cities, toward which we have done se little. Eut the mere
practieal aspeet frem the angle of those interested in secendary road
improvements is that the highways which have the greatest potentials for
increased earnings through use must be given the opneortunity, sineo it is
in these earnings that lies the greatest hope for additional support
funds for secondary roads from the road user scurce.

Careful studies made during a prior normal period of the effect
upon farm values of improved roads led to the conelusion that the provi-
sion for reliable year-round serviee to the farm gate, inercased the value
of farm property. The ralsing of road standards abeve this service execpt
in special cases did not resull in materislily increasing the vaiue of th:
land. This faet supports the reasonablencss of megintaining an income
from preoperty taxes to be used with State and Federal allotments to
advance the day of acceptable improvements upen the rural read systems.

The officers and members of this Association occeupy a uni
tion sinece they exercise tho prerogatives of hoth cieeutive and
functions in the management of the affairs of the county units. Upon thelr
shoulders rosts the responsibility for the levying of taxcs, but cencur-
rently their responsibility ineludes the manmgement of the seecondary roazd
improvements. Their recommendations go far in deteormining State pelirics
and legislation with refeorence te these reads. The State planning survoys
focused upon their individusl county problems can be of tromendous scrvieo
in formulating a sound pregram. This is one of the surcst ways of pro-
moting mutually advantageous cooperation betwecn the Statc highway
departments and the county units. Teo often a lack of harmeny is pro-
ducod through failure to understand the preblems of caeh, and thie
results in eonflieting views as te benefierial legislatioen,
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Therc arc gerious problems te be met., TFor oxaopls, there is an
execedingly dangerous trend in the faiiurce to rolicet read uscr revenucs
which by cvery right shotld ecme to the publie troasury. I refer to the
refunds and cxemptions of gas taxes, DBascd on thos tetel econsumption of
motor fuel within the State, in 16944 sixteen Statce, Llneluding the
Distriet of Columbia, rcfunded or oxempted under 5 perecent of the total
consumption of motor fuel for agricultural purposcs; ton additional Statcs
exempted less than 10 pereent, Thus, 26 States found that fair exemptions
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for this purpose did not execeed 10 percent of the total gallonage consumed
guring the year. DIight States refunded or exempted less than 15 percent
from texation. Thus, 34 States found that under 15 percent ecoversd fair
exemptions for the purpose--these inecinded many of the dominantly agri-
eultural States, Seven additional States exempted up te 20 percent.

Eight States either refunded or failed. to collect taxes on 20 to above

60 percent of the consumed gallonage. Of these Kansas exempted above

40 percent, and North Dakota above 60 pereent., Nene of the States per-
haps are more in need of, or more insistent upon, the development of

farm roads than these latter two, Perhaps gas raticning had an infiuence
upen the laek of a fine or even a reasonable distinetion between the ro=d
use and the agricultural use, but this disastrous trend began leng before
rationing. Is there not an element of falrness to the urban user who has
long contributed the major portion of road user income? At lesst thers
should be a fair ratic maintained betwesn insistence upon rozd improvement
and the willingness to sharc the cost. This problem is basier, and should
have the best efforts of ecounty, State and Federal rosd officials, first
te determine the farts, and secend, e suprert corrsetive lezislation and
its enforeement.

Construection Administration

There is no wish on nmy part te omit discussien of any essential
part of the actual securing of the end product, the maturing as rapidly
as possible of the improvement of the sscondary road systems, The mcthods
adopted for the actual construction are te be dotermined by agrecement
between the county offiecials and the State ni sawey departments. There
ne hard and fast Federal rcgulations that will prcelude thls. If they
so interpreted, this interpretation will bc corrsetod, Wo belicve In
the econtiraect methed of doing werk., It has beyond question proved the meost
ceonomieal. But we are quite vwilling to submit this to the fire toest.
There is only ons condition--that the test be bvased on the preeise number
of units of work accomplishesd. e de not insist that these units be tho
conventional ones, either. Scme new methods will have to be fried that
will intreduce the contracting for the improvement of a whole route rather
than the short mileage of just a littie more than 4 miles wiich 1s the
average of our eurrent project program. Ve are ready tc arrept the
improvement of the culverts and bridges on the secondary road systems on
any route in any county without the intervening roed worl, sinece such an
irmprovement is basic. There are innumeratle countiss in which the
drainage structures of temporary character zbsorb the available rcad funds.
They will continue to do so until they are built to endure the floods, the
" trucks and other heavy eguipment moved over them. Just at the mement the
lack of eulvert and bridge materials and their high cost do not recommend
such a program. This will change not too long in the future,
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These pessibilities are only brought forward to illustrate the
flexibility of the Federal recgulations to meet any conditions,
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Recently one of the county engineer consultants reported that his
inquiries in several Svates indicated that the custom was general of divid-
jng the combined road funds among the supervisors' districts. UVhen again
givided into the road mileage in each distriet, the amounts per mile could
only be used as maintenance funds, Obviously, no Federal regulations for
eonstruction of new projects can meet such a condition. Neither can any
progress be made. If the county is the unit, it must be so sdministered.
There must be a consiruction fund and a maintenance fund, and so administered.

In summary, under the unecertain postwar conditions, it can be
fairly said that good progress has been made by the coulty, the State and
the Federal officials in the selection and approval of the first increments
"of the secondary road systems, that a fair start has been made upon the
construction program, and that on the wheole a reassuring spirit of
cooperation and mutual assistance exists between the responsible cofficials.
As conditions affecting road construction become less uncertain the way
will be easier.

I have faith in the future of our joint undertaking.



