
RECEY 
DEPT. iF 	WN 

JUL 1UB53  

MERlLS U8ORMO 

HIGHWAY RESEARCH BOARD 
Special Report 9 

Intcrgo vcrnmcntal coopera tion 

in Highway Affairs 

A 
Recommended Action Program 

for Effective Relationships 

NonaVdemy*fkSEin1cTes 

NtnaIIRaIr;hTC'owiTciOI 
F 

publicøtion 267 



HIGHWAY RESEARCH BOARD 
1953 

R. H. BALDOCK, Chairman 	W. H. ROOT, Vice Chairman 
FRED BURGGRAF, Director 

Executive Committee 

THOMAS H. MACDONALD, Commissioner, Bureau of Public Roads 

HM., H. HALE, Executive Secretary, American Association of State High-
way Officials 

Louis JORDAN, Executive Secretary, Division of Engineering and Industrial 
Research, National Research Council 

R. H. BALDOCK, State Highway Engineer, Oregon State Highway Com-
missiOn 

W. H. ROOT, Maintenance Engineer, Iowa State Highway Commission 

PYKE JOHNSON, President, Automotive Safety Foundation 

G. DONALD KENNEDY, Vice President, Portland Cement Association 

BURTON W. MARSH, Director, Safety and Traffic Engineering Department, 
American Automobile Association 

R. A. MOYER, Research Engineer, Institute of Transportation and Traffic 
Engineering, University of California 

F. V. REAGEL, Engineer of Materials, Missouri State Highway Department 

K. B. WOODS, Associate Director, Joint Highway Research Project, Purdue. 
University 

Editorial Staff 

FRED BURGGRAF 	W. N. CAREY, JR. 	W. J. MILLER 

2101 Constitution Avenue, Washington 25, D. C. 

The opinions and Conclusions expressed in this publication are those of the authors 
and not necessarily those of the Highway Research Board. 



HIGHWAY RESEARCH BOARD 
Special Report 9 

11 

Intrgo vrninntal coopera tion 

in Highway Affairs 

A 
Recommended Action Program 

All 

for Effective Relationships 

1953. 
Washington, D.C. 



ADVISORY COMMITTEE 

INTERGOVERNMENTAL RELATIONSHIPS IN 

HIGHWAY AFFAIRS 

HARMER E. DAVIS, Chctirman; Director, Institute of Transportation and 
Traffic Engineering, University of California 

WILLIAM H. BEHRENS, County Engineer, Linn County, Iowa 

PAUL V. BETTERS, Executive Director, U. S. Conference of Mayors 

THEODORE G. DRIscOLL, Assistant Director, The Council of State Govern-
ments 

H. S. FAIRBANK, Deputy Commissioner, U. S. Bureau of Public Roads 

CARL E. FRITTS, Vice President, Automotive Safety Foundation 
(Alternate to Pyke Johnson) 

DEAN Z: HADDICK, former President, National Association of County Offi-
cials 

PYRE JOHNSON, President, Automotive Safety Foundation 

JAMES W. MORGAN, Commissioner of Public Improvements, Birmingham, 
Alabama (representing the American Public Works Association) 

GLENN C. RICHARDS, General Superintendent, Department of Public Works, 
Detroit, Michigan (representing the American Municipal Association) 

KEITH L. SEEGMILLER, Secretary-Treasurer, National Association of County 
Officials (Alternate to Dean Z. Haddick) 

NORMAN HEBDEN, Project Director, Highway Research Board 

11 



FOREWORD 

This report presents the findings of a cooperative research project 
sponsored by a group of national organizations primarily representative 
of federal, state, and local government officials. The recommendations 
for effective intergovernmental relationships in highway affairs have been 
mutually agreed upon' by an Advisory Committee to the project, on which 
the cooperating organizations were represented.. 

The organizations which participated in the study are: The Council 
of State Governments, American Municipal Association, National Associa-
tion of County Officials, U. S. Conference of Mayors, U. .S. Bureau of Public 
Roads, American Public Works Association, and the Automotive Safety 
Foundation. The project has been administered by the Highway Research 
Board, which appointed the Advisory Committee. 

There is widespread recognitionof the importance of cooperative rela-
tionships between and among highway agencies of all levels of govern-
ment, in the adequate development' and improvement of our highways. 
However, there are few guides, for the legislator and the highway admin-
istrator as to the fundamentals on which better relationships are founded. 
The determination of such guideposts, based upon an analysis of exist-
ing legislation. and administrative practice, has been the objective of this 
research project. 

This research had its beginnings in a study of state-city relationships 
in highway affairs undertaken in 1948 at the Yale Bureau of Highway 
Traffic, under a research professorship financed by the Alfred P. Sloan 
Foundation. Case studies were made in 12 selected states throughout the 
country, during which conferences were held with many state and city 
officials and existing legislation and administrative practices were reviewed 
and evaluated. This work was supplemented by further study and test-
ing of tentative hypotheses in six states. The results of this research effort 
are recorded in two reports, one published in 1950 by the Yale University 
Press, the other in 1951 by the Yale Bureau of Highway Traffic, listed 
under "Source Material" at the end of this publication. 

In recognition of the need for expanding the scope of the research 
to include the whole area of intergovernmental relationships in highways, 
the several organizations cited above agreed to sponsor jointly a coopera-
tive project toward this end. A two-fold objective was established: (1) 
to formulate a series of principles underlying sound, cooperative relation-
ships, and (2) to conduct a pilot study in a particular state in order to 
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ascertain and test tentative' principles under specific local conditions and 
circumstances. The pilot study was made in Maryland during 1951-52. 
It was conducted for the Commission on Administrative Organization of 
the State, with the full cooperation of the Maryland State Roads' Commis-
sion. A thorough analysis was made of the statutory provisions affecting 
relationships, and the details of actual working procedures were obtained 
through discussions with state, county, and municipal officials throughout 
Maryland. Every county was visited, as were all municipalities which are 
county seats plus several additional cities. The report on the pilot 'study 
is also listed under "Source Material." 

Based upon the analysis of the situation as it exists in the many states 
studied, supplemented by pertinent information and data from the various 
highway needs studies, records of the Bureau of Public Roads, and other 
sources cited at the end of this report, certain conclusions were drawn 
which led'to the specific 'recommendations of the Advisory Committee. 

The Board wishes to acknowledge the valuable,  contributions of the 
many organizations, agencies and officials whose cooperation has made 
this study possible. Especially, the Board is. grateful' for the, advice 
and assistance providec' by the sponsoring organizations and the members 
of the 'Project Advisory Committee.  

It is hoped the recommendations will provide a valuable guide to 
action in the states toward developing the most effective intergovernmental 
cooperation in highway undertakings. 	' 
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Intergovernniental Cooperation 
In Highway. Affairs 

The recommendations below hav,e been mutually agreed upon by the members 
of the Advisory Committee for the Cooperative Project on Intergovernmental 
Relationships in Highway Affairs, appointed by the Highway Research Board. 
The Committee largely includes representatives of national organizations of 
federal, state, county and municipal officials. The cooperating organizations 
are: The Council of State Governments, American Municipal Association, 
National Association of County Officials, U. S. Conference of Mayors U: S. 
Bureau of Public Roads, American Public Works Association, and the Auto- 
motive Safety Foundation. 	. 	. 

MODERNIZATION of the nation's highway network is an urgent 
need, further intensified by the, considerable increases being recorded and 
forecast in population, motor vehicle prOduction and registrations, and 
traffic volumes.. 	. . 	. 	. 

Our road and street systems which make up the highway network 
are the responsibility' of the several, governmental jurisdictions—state, 
county, township and municipal. If .the various systems are to provide 
maximum service, they must .form an integrated pattern, and they must 
be improved and maintained so as to accommodate present and future 
traffic demands with increased safety and a minimum of costly congestion. 

The provision of adequate highway facilities is clearly a responsibility 
shared 'jointly' by the 'various governmental units, necessitating coordina-
tion and cooperative action in highest degree. In each' state, therefore, 
the character and extent of intergovernmental relationships are of first-
rank importance and have a significant bearing upon the sound expendi-
ture of the highway dollar 

Existing relationships need to be improved and, in many instances, 
extensive new relationships should be established. The complex' prob-
lems of today call for action by authorities in the states to speed coopera-
tiveeffort and better understanding of each other's problems. Few guides 
are available; however, an analysis of existing practices and legislation 
should 'provide the best guideposts for establishing cooperative relation-
ships. The recommendations'herein were formulated on this basis. 
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RECOMMENDATIONS FOR EFFECTIVE COOPERATIVE 
RELATIONSHIPS 

Widespread application of the principles underlying effective inter-
governmental relationships is greatly needed. In this, it is fundamental 
that harmonious relationships can be attained only if there is created a 
desire for and a real spirit of cooperation. And, further, as partners in 
highway development, all governmental units should participate in deci-
sions that stand to affect them. 

Application of the recommendations may be expected to yield sig-
nificant benefits to each unit of government, including: (1) a balanced 
highway program, geared to traffic needs; (2) greater value for the funds 
expended; (3) appropriate participation by each governmental unit in deci-
sions and work of joint undertakings; (4) full utilization of the knowl-
edge and experience of the highway engineers and officials of all levels of 
government; and (5) more efficient administration. Following are the 
recommendations which suggest a program of action: 

Highway Classification 

1. Legislation should• authorize and direct the state highway 
agency to initiate and supervise the classification of all highways 
and streets into appropriate systems, based upon the character 
and extent of traffic service rendered. The same legislation should 
require full cooperation and clearly define the part of all govern-
mental units in the task. 

The state highway agency should be authorized and di- 
rected to coordinate the work of classification and to approve the 
systems selected. 	 + 

Provisions should be made to permit additions to and dele-
tions from the established systems as future. needs require. Such 
changes should be permitted only on the basis of factual study 
and within established regulation to avoid uncontrolled additions 
to system mileages. 	• 	 + 

The sound classification of highways and streets is essential because 
the grouping of highways of similar characteristics into systems, and 
their assignment to the most appropriate unit of gávernment for. admin- 
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istration, fixes the exact extent of the responsibility of each highway agency 
in a state. Sucih inconsistencies in practice as split jurisdiction, over-
lapping systems, and improperly classified mileage need to be corrected. 
The classification task should be a cooperative effort, with the local units 
doing part of the task or otherwise participating fully in it; however, the 
state as the central agency is best able to coordinate the work, assuring 
proper integration of the systems selected. 

As a guide to a uniform plan, the following classes of roads and 
streets are suggested: 

Interstate 
State 	 (Primary or. Trunk) 
County Primary 	(Trunk) 
County Local 
City Streets, Major (Arterial) 
City Streets, Local 

Uniform Standards 

i.. Legislation should require agreement by all appropriate 
highway agencies on standards for the several classes of highways 
and streets in relation to traffic requirements. 

Legislation should require the adoption of uniform stand-
ards for traffic control devices and regulations and compliance 
with these standards by all governmental units. 

All standards should conform as nearly as possible to 
recognized national standards. 

Adequate standards for design, maintenance, and uniform traffic con-
trol devices and regulations underlie sound highway planning and admin-
istration, and directly affect the economy of highway service. Moreover, 
they impinge sharply upon the quality of intergovernmental relationships. 
In the development of design and maintenance standards for local rural 
roads and for city streets, it should be required that such standards be 
compiled by designated committees representative of local-rural and city 
highway officials, respectively, with state highway, agency representation 
on each committee. Such joint development of standards would make full 
use of the knowledge and experience of highway engineers of both state 
and local units, and would greatly advance mutual understanding. 
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Planning and Programming 
Legislation should authorize and direct the state and each 

local governmental unit to prepare, under defined auspices, a state-
ment of highway needs and financial requirements that may be 
expected to accrue over a specified period of years, which needs 
and financial requirements should be reappraised at timely inter-
vals. The same legislation should require the consolidation of the 
reports and submittal of this information to the legislature. 

The state and each local unit should be required: by statute 
to prepare short-term improvement programs based upon their 
respective studies of needs and funds provided. The legislation 
should also direct the state highway agency to assist local units 
in compiling their short-term programs, and should require: (a) 
each unit to review its program periodically to permit adjust-
ments, and (b) state and local units to keep each other informed 
as to work completed and' future work programmed. 

Legislation should provide for the full cooperation of the 
state and local governmental units in metropolitan regions in inte-
grating highway route plans in such regions. 

The comprehensive studies of highway needs and financial require-
ments, as called for, serve  to establish .a long-range development plan for 
all highway agencies in a state. The needs studies may be, compiled indi-
vidually or joiiitly by the various governmental units, and the services 
of an agency outside of government may be utilized; but, in any event, 
complete cooperative action between governmental units should be pro-
vided for by the procedures guiding the' conduct of the studies. The 
compilation of short-term improvement programs, based on the needs 
studies and the funds made available, assures the step-by-step accomplish-
ment of the highway development plan of each highway agency. 

The coordination of highway route planning in 'metropolitan• areas 
presents a complex problem and careful consideration should be given 
ways and means of gaining effective coordination. Methods which should 
be considered include the creation'of a special committee or group (estab-
lished formally or informally); representative of the state and 'the local 
units in the region, to deal with this problem; the prOvision' of extra-
territorial planning powers to the central city' of the metrOpolitan area; 
and the creation of a regional body' which wouldbe made responsible for 
the regional highway planning and coordinating task, 'or which might be 
assigned even 'more extended responsibilities. 	: 
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Organization and Management 

Highway legislation, organization and management prac-
tices, and budgetary and accounting systems of all units of govern-
ment should be reviewed. Where necessary, revision should be 
made to provide the most effective administrative machinery for 
the conduct of cooperative highway undertakings, including: (a) 
the training of personnel, (b) provision for joint administration 
of roads by local units, (c) adoption of the county unit adininis-
trative plan, (d) appropriate methods of administrative super-
vision, and (e) provision for the employment of professional, engi-
neering services by all , highway agencies. 

State responsibility for state-local cooperative undertak-
ings should be assigned to a single staff unit, reporting directly to 
the chief executive of the state highway agency. The unit should 
be competently staffed to provide for the separate handling of 
local rural' and urban work. 

Each local' governmental unit should designate and em-
power a single highway official to coordinate all its activities affect-
ing highways and, within fixed policies, to negotiate with state 
highway officials. 

Legislation should authorize all highway agencies to enter 
into joint agreements for the performance of highway work, in-
cluding the use of equipment, purchase of materials, employment 
of professional and other services, and mutual aid. 

All means of communication—within a state highway 
agency, between it and the local units, and among local units—
should be fully. utilized.' Policy statements, manuals of practice, 
informational bulletins, and frequent inter-level conferences of 
highway officials should be employed to assure adequate dissemi-
nation of information and enhance mutual understanding. 

Effective administrative machinery, coupled with adequate legisla-
tive sanctions, must be provided to bring about sound cooperative relation-
ships. For instance, adequate delegation of responsibility for cooperative 
undertakings, within both state and local highway units; provision of 
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in-service training, including the interchange of state and local highway 
personnel; use of essential methods of administrative, supervision in con-
nection with joint activity, with emphasis on advice and service; authoriza-
tion of cooperative arrangements in carrying on highway activities; and 
more effective use of the various means of communication are things which 
materially affect relationships and should be provided. 

Authority and Responsibility 

The highway laws of the federal government and those in 
each state should be reviewed and, where necessary, revised to 
define clearly and assign definitely authority and responsibility 
for the highway function at each level of government. 

Policy-making and executive functions should be separated 
to the greatest extent possible by the various governmental units 
either through legislation or administrative action. 

Whenever the various units of government are acting 
jointly,, the administrative and financial responsibility of each 
should be clearly specified, either by legislation or administrative 
action.. Whenever feasible, a policy with respect to financial par-
ticipation should be established. 

If efficient administration and good relationships are to prevail, author-
ity and responsibility for the highway function at each level of govern-
ment must be clearly defined and assigned. Too often existing 'legisla-
tion is inadequate or indefinite. The separation of policy-making and 
executive functions is desirable and, while an absolute delineationbetween 
the two is not always possible, the objective should be to distinguish be-
tween broad policy determination (deciding in general terms' upon what 
is to be dOne, when,' and the means for doing the job) and' the task of 
executing the policies established. 

6 



SOURCE MATERIAL 
"Intergovernmental Relationships In Highway Affairs," Norman Hebden 

and Ralph S. Lewis, Highway Research Board, Bulletin 66, Washing-
ton, D. C., 1953. 

"Highway Relationships In Maryland," Highway Research Board, Special 
Report 6, Washington, D. C., 1952. (Also published as the "Fourth 
Report of the Commission on Administrative Organization of the 
State of Maryland, Sept. 1952.) 

"Effective Administration In State-City Highway Activity," Norman Heb-
den, Yale Bureau of Highway Traffic, New Haven, Conn., 1951. 

"State-City Relationships In Highway Affairs," Norman Hebden and Wil-
bur S. Smith, Yale University Press, New Haven, Conn., 1950. 

In addition to the publications above, papers have been presented at 
the annual conferences of the American Association of State Highway 
Officials, American Public Works Association, American Road Builders' 
Association, and Institute of Traffic Engineers, which papers have been 
published in the Proceedings, of those organizations. 

During the course of the research study, conferences were held with 
many highway and other governmental officials in more than one third 
of the states. Many other sources provided valuable contributions 'to the 
study, particularly: the highway needs studies of the Automotive Safety 
Foundation and others, made in various states throughout the country; 
"State-Local Relations," Report of the Committee on . . . The COuncil of 
State Governments (1946); "Highway Practice in the United States of 
America," Public Roads Administration (1949); the Laws of the several 
states in which case studies were made; "The Local Road Problem," Bureau 
of Public Roads, 1950, and supporting Local Road Data; "Intergovern-
mental Relationships in Highways," R. A. Gomez, University of Minnesota 
Press (1950); data as to practice and pertinent legislative acts for the 
State of Michigan 1951 and State of Washington 1949. 



The Highway Research Board is 

organized under the auspices of 

the Division of Engineering and 

Industrial Research of the Na-

tional Research Council to pro-

vide a clearinghouse for highway 

research activities and informa-

tion. The National Research 

Council is the operating agency 

of the National Academy of 

Sciences, a private organization 

of eminent American scientists 

chartered in 1863 (under a spe-

cial act of Congress) to "investi-

gate, examine, experiment, and 

report on any subject of science 

or art." 


