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Oﬁic‘e Memomndzzm « UNITED STATES GOVERNMENT

TO : The Director DATE: June 15, 1959

FROM :  Commerce and Finence Division (Pfleger)

SUBJECT: Study of highway program

Attached are proposed "Prospectus for Review of Federal-aid Highwsy
Program" end accompanying "Work Program" as you requested. In addition, you
mey be interested in some tentative conclusions staff have reached as a result
of our studies over the last three weeks.

In our opinion there are three major problem areas.

I. "State" attitude toward Interstate Program

The States generally teke the position that the law requires the Bureau
of Public Roads to spprove plans which "will adequately meet the existing and
probable future traffic needs” and "conform to the particular needs of each
locality." (Quotes fram law.) Since there is no cost limit set in the Act,
this demand is made regardless of cost. GCtates and municipalities frequently
agsk for the largest feasible project and require the BPR to refute their
claims rather than BPR requiring justification from the States for projects
exceeding minimum standards. In the absence of maximum standards or policies

!and insufficient Division office staff to review the volume of planning now

igoing on, BIFR fileld offices are placed in a difficult position to refuse State

ﬁrequests.

IX. Lack of definition of traffic "needs"”

The Act provides no definition or stendard for "interstate and defense”
traffic. It further requires that "local needs shall be given equal considera-
tion with the needs of interstate commerce.” Neither "equal"” nor "interstate
commerce” needs have been defined in law or regulation.

The standard for determining traffic needs in 1975 is so flexible and
includes sc many factors based on judgment that traffic forecasts can be made
to reach most any desired volume. The major policy guide used by the States
and BPR indicates s possible capacity range from 15,000 to 60,000 vehicles
per hour on & four-lane divided highway. Combining these two basic determi-
nants of the geametric design of & highway and the inclusion of local as well
a8 interstate traffic permits almost unliimited leeway to the States to demand
whatever highway facilities are desired. It is significant that only 5% of
the traffic headed for a major city is through-city traffic.




ITI. Disregard for costs

Failure of the Act to set any cost limits om the program, and the 90% |
(more in public land States) reimbursement encoursages States and municipalil- !
ties to request highweys built to very high standards. us some cilties !
sre plenning 10 to 12 lane highways in the center of the clty SO &S t0
socommodate maximum traffic. In Texas 290 out of 374 urban miles (78%) and
1,345 out of 2,486 rural miles (54%) are plenned to have parallel frontage
roads to the mein highway. In Ohio the standard median strip in rural areas
is 8l feet versus a minimum guide of 36 feet (note this is & difference oI
48 feet—empugh for two more lanes on each side). Urbam interchanges are
plenned at an average of one for every mile of urbesn interstate highway. |

o

It is our opinion that administrative policy defining and 1imiting the |
traffic that is to be eligible for the 90/10 matching formula 18 both the ;
quickest and most feasible way tTO 1imit the program. Needs beyond these .
1imits can be considered eligible for the 50/50 programs. Furthermore, 1%
ig esgential that this be done while projects are still in the programming
stage. Once plans have been approved by BPR it is ©oo late to reduce the

size of the project.

whatever method is used to limit the program, a major problem willl be to
develop a case which is persuasive and authoritative enough tTo overcome

contrary pressures from State and municipal groups, automoblle groups, road
contractors, industry groups, and meny others (farmers, commuters, recrea-
tionists, ete.), all of which are more concerned with expanding the program.

an assist greatly in this direction. The decislon
has been made to have Gemeral Eragdon direct the study. You indlcated that
consideration would be given +o use of the Mansgement Improvement Fund in

financing the study. 1n€s€ funds might be used to obtain the advice and
assistance of outstanding, tionally known authorities since it will be

extremely difficult to gain acceptance of the recommendations.

The proposed study ¢

Attachments
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DRAFT
6/15/59

FROBPECTUS

FOR
REVIEW OF FEIEPAL-ATT TICTWAY PROGRAM

The Federal-aid Highwey Act cf 1650 provided far s shamly sccelerated
roads program, ecteblished =z tize Iimit Pfor compieting the Netional System
of Interstate Highwaye, camitted the Federal Govermment to ihe ccupletion
of & 40,000 nile system irrespective ¢f cost, increased the Federal share
for Inteystate projects to 90%, and esteblished a "pay ac you go'" system
for funding Federal-aid payments. There is eviderce taat (1) the Interstate
Bystem 1s not being located to aschieve ecomomically 1ts two basic purposep--
s connector of metropolitan areas, cities, snd industrial cexmters, and to
perve the natlonal defense-~(2) the design of the highways 1s extravegant
and (3) needs do nmot justify = system of the magnitude currently planned.
The cost of the system has increased from the $25 villiocn anticipated vhen
the legislation was umder consideration ©o 2 1953 estimete of $36 billiem,
and is alwmost certain to ircrease substantlially above tkis uvnder present
highwey policies. The "pay as you go" Testure o the legislation cannot
possibly be mainteined without eitber additionel tazes (over and sbove

thope slready recammendsd), & sharply reduced cost, or =xtezsion of the

time for completicm. A droad review of the Federal higuwey progream should be
initiated to:

1. Evalpate the hlghway system cuwrrently planped in terms of baslic

transportation needs, particularly the needs of urban &arees.

2. Delineate Federal responsibility s=2 opposed to State and local

responeibility in fipancing, planning, and supervising the highway program.

mmmhmmm‘
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- 3- Detesmine the Troper policies and maxizam stendextés thet should
icipation in the prograzm.

Develop recamerdstions covering the legisistive snd administra-

tive action required to redirect the program as indicated in 1, 2, and 3,

in o monner tbat will (&) minimize the Federal cost cf the highway program
and (b) assure Tinsncing these cosits from the Trust Fund oz & self-

Euﬂtﬂiﬂm bagis.

I1. Bcope and wetbod
T+ will be necessary to exsmine standards and procedures used in the

datermination of need for and the design of primaxy, gecondary, end Inter-

sctate Federal-ald systems with perticular emphasis on the last. An

investigation of how the progrem 1s conducted at Federal and Stabe levels
wil]l be made. The origin of existiug Fedexal highway policies will be
reviaved and a gtudy made to relste these policies To tae F:derzl interest
in highway btrsusportation. The review will include & survey of urben
tyransportation problems, the role of urben and suburban highways in solving
these problems, and ol Wtdmmpmmmrmm
problems.

Basic informstion concerminz the highvay DPIogral &3 ROV planned will
be chtained Trom the Bureau of Fubliic Roads and to a lesssr extent from

State officials., Stands:rds and practices of Federal and State highway
agencies will be surveyed by interview and observation in the fleld.

Literature in the Pields of tramsporistion, highwey planning and design,

end urbsn planning will be studied and experts in these flelds will Dbe

intervicwsd.

L i Ll e e i e




Center i¢r 11 be supervised by General Bragdon under the broad
| Transpmtation Budget Buresu. Joint participebion of 3talT from
| Genersl Bragion's cffice, the Buesu of the Budget, and the Office of the
Secretary of Comwerce iz planned. Specific parts of the veview will be
undertaken by individual comsulients or comsultant firms.
TV. Results expected
The Pinal report ¥ill include recommendstions for revising Fadaral
highway policies aud prectices. Such revisions as are made should result
in & highwey system coumpatible with natiopal regquirements with & minimum
drain op Federal rescurces. It is anticipsted that this result cen be
achieved ot a lower cost than will be incurred if the present program 18
pemitted to go forward s p]maa
The revievw chould get wdey vay immedistely. A Tinal report by
December 1, 2959, is necesssry if the 1961 btudget is to reflect the

expected results. Interim progress reports saould be prepared wonthly.
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- PROJECT OUTLINE FOR RrTIkW GF TdHE INTERSTATE HIGHWAY PROGRAM

This work preject identifies the major aress of study and investigation

required to sccomplish the objectives set forth in the accompanying prospecius.

These studies would be performed under the broad direction of the Bursau of

the Budget end supervised by General Bragdon. Staff will be provided by
Genernl Bragdon's office, the Budget Buresu, and the Department of Commerce
(Office of the Secretary) with special consultants as required. Seme of
these studies cen be dons simultanemsly, but many aspects would have to be
coneldered in consecutive stages. The outline is divided into sixz major
gyeaz which give consideraticn %o the legislatdive history, economic aspaclt.a,

organisation and administration, present progrem sperstions,: urban transpor-

tation, and hlghway financinge.

1-_:- 1-: “ _ 3 m --"ﬂ ‘ch.-lr d‘ In“r - .
Review of background documents and laws which resulted in the deslgnatiam

and authorization of tue Interstate System to deiermine the ariginal objectives

and intent of ths prograz.

fﬁ?_%ﬁ?_éﬂﬁﬁsaﬁai% IO

2. Study of uhe gconomic comsidarations

am to estabiish
i‘m_‘_;maﬁ ot }Bdﬂan re onsipility. _

s. GEvaslustion of Federal needs for a nationzl system of highways fo meet

defense reguirements.
b. An analysle cf existing sost-benefit studies to define those benefits

that are pm:rilﬁ' national in scope and identify the bemefite thal accrue to

State and local interests (i. €., road users, community development, and other

non-uger beneficlaries).




GoCongideration of pricrities for ellosation of Fedargl assistsnce as
us trensportetion medis. Ia the Federal highway program

3s _".E.E?;ggwmgﬁﬂgn of orgenization of Federzl and State agencies res gible for
ogoate zram o dewmine it amntraﬁw and

adeiniebtration of the in
“effective conirol of

i%Mnmaih ies are EmFar y i ipcated to securse
the progrenr.
2. Review of nresent organisation structure st State anxd Federal lewvel

and en evaluation of thelr effectivensse in smntrelling coats of ihe program.

bmphasis will be placed vpan & determinstion of whether the traditional rela-

tionships by which the States and the Bureau of Public Roads have cperated

require wmodification to e stablian additionsl Federal conirols.

b. A study of the nsed for betier review end guidsose by the Lranspor-

sation staff of the Secretary of Lommsree. Under present operaticne the
Spcretery must rely upon Public Rosdse to supply stafl advice.

¢, Review oi bagic admind strative procedures arnd possible modifications

that would provide better control of ne progran in the following aress:

(1) Budgetary ccabrols.
(2) Organization aspects of erginesring =w degign review.

(3} Auditipg and sccounting procsdures.
() State methods employed in scquisition of rights-of-way, letting

of contrasts and use of consultansus.

graz in terms of the guestion, "How is the

T

Hﬂﬂ. nI m Int.erﬁta%-e

8. Jdentificetion of ariteria and standards that Pubiic Roede has

satablished to opsrate the Intersiale program,

1
R T L gy, T e S




b, Comglderetion of the conformance of suck standards amd controls bo
the objectives as determined in No. 1 sbove.

¢s Evaluation of t:ne effectiveness of such controls in insuring maximus
returns for Federsl funds that are experded, kvaluate principle factors
upcn which geémtria arid engineering design standards are based. This study
would require, preferably by consultants, & deteilsd review of such items
as traffic forecasting methods, the relationship of geometric deesign standards
to Interstate objectives, sn evaluation of engineering design standards; etc.

d., JIdentificstieon of the sitages by which the Intsrstate program develops
from suthorization to workeineplace snd an eviluation of work procesaes
involved to sscertain at what phases more =ffective controls can be inserted
into the adminisirative process. IThe gtages thetl need o be mview&& are
the location of routes, the development of cost sstimates, the progremming
of specific projects, the review of plans; specifications, and estimates
(PS&K!s) by Public Roads, sand the veview of work in progress.

e, Comparative review of 108(d) estimates with actual coste of work-
in-place and & considerstion of the Stete variations in the cost components
on which the 105%3} estimate wes constructed.

f. Study tec determine the impact of the "local nseds" conecept incor-
porated into the 1956 Highway Act upon the design standards of the System.

g Review of existing experience with public hearings and detemine
whether such hesardnge sheoulid be made subject to the provisions of the

Adminigtrative Procedures dct 1o insure asdeguate consideration of local

pmtﬂ sta.
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Ao 1ew of economic impaet studies, including their timing, scope,
viilization; ete,
1o Determine the exbtent to which State and lossl planning sgencies
other than highwey agencies participate in plane end dsterminations.
5. A broad consideration of the relationship of the Interstats Hi
dystem to overall metropolitan trangportstion and development problems.
This study would be performed in several separate stages.

a. Analyze the relationship between the entire urban transportation

system snd the Interstate System gilving eonsideration to: its benefits
in terme of solwing urban traffic problems; dstermination of how well the
highwsy programs are being coordinated with other urban development prograas

and with city planning determinations; evalustion of the highwagy program

in terms of impact on the soclsl snd sconomic structure of urban communities

(9 Eis dislocation of persons and buginess, neighborhood impairment, land

use and soning, mase tranait alternatives).
b. kvaluste the relationship of the highway program to other Fedsral
grant progrems (€. g., Wrban rencwel end Federai-aid airports) and considsr

the peed for providing an integrebed approach %o Federal participaticm in

urban planning snd dsvelopment.
c. Analyse the pattern of Interstate locations iu cities end give

consideratieon ito the minimum system of expressveys thut will most satis-
factorily conferm to Interstale needs, C(Congider the mquirhjmnta fn;- bo th
radisl and circumferential routes in cities. Detemine possible cost aavings
that mey bs reailised by reducing or relocating urban Interstate mileage.

d. GConsider the needs for & alow down in the present program until
proper evalugtion has been given the above factors,
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a. In terms of itenms previously conzidered, determine the validity of

the prepent 9010 metching formuls. Thig congideration would cover questions

28 Lo whether the present péog*m is conduzive to a ssuring full State

cooperation in econcmic utilizationm of fumds-
b Anslyeis of the established finsncial program for building the

Interstate System snd reeveluate the present Fedsrsl funding arrangements

af advanced contract suthoarization and Highway Trust Fund flnsncing.

c. Oive consideration to the ability of the States to adsquately {inanaos

their share of the Intersiate program at the present px'b;rm level and thely

ability to finence future costs cf mainteining the Syatem,
d, Explors & ternatlves Ior agsuring that the 1960 aud 1961 deficite in

the Highwesy Trust Fund sro kept ocut of the budget,

e. Make a determination, based upon the results of the foregoing siudies,

of the extent to
the presanily suthorized amounts eitasr through cost reductions, shifting of

shich the costs of the Interstate System zan be redused to

s larger share to tbe states, or by stretching out the progras-

p—_—
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_*I;he Budget
J_TE SLIP Toke necessary action
& — _ Approval or signature
Y. i 7 & f FYET ¥ =
4 Pirector L
Prepaore reply
- Discuss with me
For your jinformaiion
4 See remarks below E
FrRoM _ C&F Div. (Eigenmann) DATE 6/25/59

REMARKS

These letters and the first page of the memo to
the President have been corrected to cover understandings
reached in your meeting. We have worked with General
Bragdon in s complete rewrite of the letter addressed
to him. His chief concern is that it be clear that
he will direct the study. This he considers important
from the standpoint of obtaining a necessery degree

of Commerce participation. e
Q

J. J. Eigenmann
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@l lng . Tha concurrences of General Bragdm 808 .. ¢ 4 o)

i S L N A

Secretary Mueller have now been obtained’ fm' nl ey

“Initiation of the highway studies. Since it is. ', ."T’
1% ©yygent that these projects get under way at the .

TEPOLEY earliest possible time, we will appreciate it if .

h |
B R U -
=5

e “you will bring the matter to the attentian ol tha ;
President as soon ag it s convenient fﬁ do 0.
j._f-'p.;- i
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program, apd determine the prog

THE WHITE HJOUSE _, |
Weshingtc Jn 21958

Dear Mr. Becretary:

In my message to Congress, tran
increase in the existing fuel ta.a thet goes into the Highwvaey Trust Fund

smitting the 1050 budget, I recommended an

to retais the self-financing features of the Federal-aid highway program.

The failure cn the part of the Congress thus far to ensct this incresase
presents the Administraticn with the imsediste problem ¢f the ilmpact of

 the Pederal-ald highway progrem on the gemeral fund ip 19C0 and 190i. It
~ is my understending thet the latest estimates of your Depeartment indicate

that in 1950 the Highway Trust Fund daficit will be about $500 million,
and wili increase by en additional $500 millicn in 1901,

Assuuming that there will ve no gepersl fund appropriaticns and nc increase

 4dn the fuel tex for the Federsai-ald highway progreas, it is necessary to

congider steps that will provice for orderly continuation of work while
staying within the level cf revepues going into the Highwey Trust Fund.
I am, therefore, requesting that you and the Bureau ¢f Publie Roads wvork

with the Director cf the Buresu of the Budget to develcp a course cf action
- that can be implemented without delay to assure that the Jevel ¢f PFederal-

eld highwvay expenditures is; to the maximus practica. extent, kept within
the satimated revenues anticigeted for tie Highway Trust Fund. 1 have gept
a sinilar letter to the Lirecter cf the Buresu of the Budget requesting
that be carry out this reviev in cocperatico with your Department.

I have also given General Eregdos responsibility for directing e project of
& much broader pnature to review snd evaluste the Federal highway program in
& manner that will minimize the tctai Federal cost of the iong-range highway

per policies that should govern Federal
participation in this prograas. Your lepartment and the Bureau cof the Bumt
wiil participate with Geperal Brsgiom ipm this project.

Sincerely,

PICHT K ESTCTER

The Honorable
The Seceretary of Commerce
Washington 2%, D. C.

| COPY FOR BUREAU CF THE BUDCET SHCWING SIGNATURE AND DATE SIGNED

P2-7/3
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the existlug fusl tax that goes ini ' gt Fund
tw retain the self-finsncing festures of ihe program.

The fellure on the part of the Comgress thus fer to increase this tax
presents the Administretion with the imumediete problem of the impact of
the Federal-aid highway progrem oa the gemeral fund in 1560 and 1961, It
i my usderstanding that the latest estimstes indicate that in 1900 the
Highwey Trust Fund deficit will be about §500 millics and will increase

Asguming that there will be no gemeral Tund eppropriat. _ cx

is fuel texes for the Federale-eid highwey program, it is mecessary to
consider steps that will provide for orderly coatimuation of work while
staying within the level of revemues going intoc the Highway Trust Fund.

I sm, therefore, requesting that you develop & course of action in cogpera~
tion with the Admimistrator, Bureau of Public Foeds, which can be imple~
pented witbout delay, to essure that the level of Federal-ald highway
axpenditures is, to the maximum practical extent, kept withia the estimated
revernes aaticipsted for the Highwey Trust Fued. 1 bave gent & sinilar
letter to the Secyretary of Commerce reguesting that b& cooperate with the
murean of the Budget in making this determination. -

i
o

BWIGHE B BISTYHOTER

The Homogzuble Meurice H. Stans
Mrector

Baresu of the Budget
¥ashinglon ﬁ;_ B, €.

COPY FOR BUREAU OF THE BUDGET SHOWING SIGNATURE AND DATE SIGNED




THE WHITE HOUSE
Washington

JUL 31958

M&emrﬁlwm

mmmmmﬁetaflﬁégmmmammmmm
roads program, established a time limit for completing the Hational
System of Interstate and Defense Highways, commitied the Federal Govern-
mwﬁumcmm‘am,wmmmmwwmt,
sased the Pedersl share for Interstate projeets to $0% and estab-
Mu " pAY~BE- FOu-go” for funding Federali-aid payments. Ques-
tions have arisen as %o (1 WmﬁMaﬁmﬂmm
achieve most econamically the purposes sought; (2) whether design
standards src greater than needed; and (3) whether needs jJustify a
system of the megnitude currently plapmed. The cost of the systen Les
ineresased from the $25 billion enticipated when the legislation was
under consideration to & 1950 estimate of $30 billiom, and is almoat
certain tw iacrease substamtially above this under present highusy

policles.

gram should be initiated to:

i. Reemmaine policies, metbods, sud stapndaxds now im effect
im order to sscertaia thelr effectlvensss in achieviag
basic maticsal cbjectives. This recxmsimation sbould
cover, but mot be limited to, intra-metropolitam aree
routing imcluding ingress and egress; imterchaages,
grede separations, fromtage roads, traffic lames, utility
relocations, sad emginesring Jdesign.

Etﬂa and 1wl mmihiliw in fm.tng, plapning,
and supervising the higlwsy program.

2

3 Determine the means for improving coord:
Jianing Sor Pedessi-aid highweys end State-lossl plamisg,

Mmmm

muamum net;t.m mquired to redirect t.he DXCET
“mmml, E,MBJ mﬁwmtw(‘)

minizize the Federszl cost of the highwmy program, and
(b) sasure financing these cosis from the Trust Pund on

a self-sustaining beslis.

&

g
o

COPY FOR BUREAU OF THE BUDGET SHOWING SIGNATURE AND DATE SIGN:
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% JMhere paydonr sevings can be effected. As speciild MMM
-~ recammendaticas are developed, I expect them ¢to be implemented, after

fwmw,nmmmmmmwwu

The scope and method for earryisg oo this study should be developed
jointly by you, the Director of the Buresu of the Budget and the Depart-
ment of Commeree. However, in view of your assigned Quities iz the wrea
of public workas plesming, I wemt you to sssume respomsibility Ior carry-
img out this brosd study of the aighwey program. It will, of course,
be necessary to comsult on & comtimuing besis with the Bureau of the
Budget im order that the study and the fimal recormendatios sre consist-
ent with overall budgetary, wmm,mmnmummm
Federal Oovermment. |

hmwwwwmuﬁmuuunmmmﬂmmﬂ
project highest prierity in your work progrem.

wmammzummsuwmwnu:mmsm
to be undertsken umder the direction of the Budget Bureeu on the immediste
WMuﬂawwmmmmwmmmmm

deficits im 1960 amd 1961 im the EHighway Trust Fumd.
Sizcerely,

| Bmm ] BS"HHM

ihe .ﬁm 3--_m

mmnm
Wﬁ;mﬂ_
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