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H i g h w a y p lanning is s t i l l one of the least understood funct ions , has 
no common def in i t ion, no u n i f o r m in te rpre ta t ion or understanding of 
i ts processes, and practice varies f r o m state to state. This paper 
p r i m a r i l y attempts to define the p lanning f u n c t i o n and i ts proper place 
i n adminis t ra t ion , and indicates the requisites of an organizational, 
conceptual, and operational nature f o r more effective h ighway plan­
n ing . Some of the pract ical benefits of good p lanning are also set f o r t h . 

• H I G H W A Y P L A N N I N G is not 
wha t i t used to be when the idea of 
organized p lanning was conceived 
more than 25 years ago. No longer 
merely concerned w i t h f ac t gather­
ing , wh ich was i ts o r ig ina l purpose, 
p lanning is now leaving i ts i m p r i n t 
firmly on adminis t ra t ion . A l though 
i t has acquired a status of complete 
respectabili ty and is now generally 
recognized as a first responsibi l i ty of 
the h ighway adminis t ra tor , p lanning 
is s t i l l one of the least understood ad­
min i s t r a t ive funct ions . I t has no 
common def in i t ion, no u n i f o r m inter­
pre ta t ion or understanding of i ts 
processes, and practice varies f r o m 
state to state. 

The proper role of p lanning has not 
yet crystall ized, nor has the posi t ion 
of the p lann ing un i t i n the adminis­
t r a t i ve organizat ion been settled. 
A f t e r a quar ter century of t r i a l , ex­
per imentat ion, and practice, i t should 
be possible to more precisely define 
the p lann ing f u n c t i o n and i ts proper 
place i n h ighway adminis t ra t ion . 
This paper explores p r i m a r i l y th is 
aspect and the requisite conditions 
f o r more effective h ighway p lanning. 

The author was one of the o r ig ina l 
group concerned w i t h set t ing up the 
so-called "h ighway p lanning surveys" 
i n state h ighway departments, and 
has been closely associated w i t h plan­
n i n g activit ies and operations f o r 
many years. As Direc tor of A d m i n i s ­
t r a t i o n he was ins t rumenta l i n set­
t i n g up the P lanning and Research 
Div i s ion as a p r inc ipa l staff f u n c t i o n 
of the Wisconsin State H i g h w a y 
Commission. The proposals made 
and the conclusions reached i n th is 
paper are therefore based on i n t i ­
mate knowledge and association w i t h 
h ighway planning, and first-hand 
study and observation of p lanning i n 
action. 

E A R L Y HIGHWAY PLANNING 

Modern h ighway p lann ing began 
w i t h the i n s t i t u t i on of the nat ion­
wide h ighway p lann ing surveys about 
1935. When Federal legislat ion au­
thorized the use of ly^ percent of the 
h ighway apportionments to the states 
specifically f o r research and fac t ­
finding purposes, the Bureau of Pub­
lic Roads began actively to encourage 
each state h ighway department to set 
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up an organizat ion un i t f o r the pur­
pose of collecting and assembling 
facts and data upon wh ich sound 
p lanning could be based. The Bureau 
provided counsel and guidance and a 
staff of specialists to advise and con­
sult w i t h the states and aid them on 
technical and organizat ion problems. 

As m i g h t be expected i n launching 
any new enterprise, considerable op­
posit ion was encountered because of 
imagined invasion of prerogatives of 
top h ighway officials and general 
misunderstanding of the p lanning 
f u n c t i o n . Lack of experience i n the 
use of data and the products of this 
new k i n d of research contr ibuted to 
the cautious acceptance of the plan­
n i n g idea. I n v iew of th is at t i tude, the 
course fo l lowed was to s tar t modestly 
and get the p lann ing un i t established 
and operat ing i n each department, 
and as i t proved i tself , i t was hoped 
tha t p lanning would find i ts r i g h t f u l 
place i n the adminis t ra t ive organiza­
t i o n . I n th is manner, a f t e r much edu­
cation and persuasion, 46 states had 
organized h ighway p lanning surveys 
by 1947, and a f e w years later a l l 
states had finally done so. 

I n the early years the p lann ing 
units were ra ther insecure. Many 
were temporary arrangements fi­
nanced w i t h emergency rel ief funds . 
As a result, the i r status was i n doubt 
f o r many years. I n many cases, only 
the steadying influence of the Bureau 
kept them i n operation. A n indica­
t i o n of the i r tenuous existence as late 
as 1946 is evident i n a news release 
of a state as f o l l o w s : "The State­
wide h ighway p lanning survey wh ich 
has been under way f o r about 10 
years w i l l be continued f o r at least 
another year as a consequence of a 
g ran t of Federal funds . . . . " (1) 

B y way of contrast, i t can now be 
stated w i t h assurance tha t the plan­
n i n g units have successfully passed 
th rough the i r probative period and 
are here to stay i n some f o r m . The i r 
creation and cont inuat ion have been 

jus t i f i ed on many occasions and i n 
many ways, and they are now indis­
pensable i n p lanning and suppor t ing 
the h ighway programs. The question 
now is no longer a mat te r of surv iva l , 
but whether the p lanning organiza­
tions f u l l y realize the i r responsibil i­
ties i n modern admin is t ra t ion and 
are prepared f o r a more impor t an t 
role of service to the adminis t ra t ive 
and executive heads of the depart­
ments. Unless the i r needs are rea­
sonably wel l served the p lanning un i t 
w i l l f a l l short of i ts p r inc ipa l pur­
pose and u t i l i t y . 

E A R L Y AND PRESENT PLANNING 
CONCEPTS 

As conceived, h ighway p lann ing 
surveys were p r i m a r i l y concerned 
w i t h f ac t ga ther ing ra ther than t rue 
planning. This is understandable, be­
cause f e w dependable data were avai l ­
able f o r use i n sound p lanning. F o r 
the first ten years or so, many studies, 
investigations, and surveys were 
made, and great quantit ies of data 
and i n f o r m a t i o n were collected and 
compiled on traflSc, road inventory, 
road use, finance, and other related 
subjects. This continuous ac t iv i ty by 
the states and the Bureau perhaps 
constituted the greatest data-gather­
i n g e f fo r t w i t h the possible exception 
of the Federal decennial censuses. 
I n later years more emphasis was 
placed on par t i cu la r uses of p lanning 
survey data and jus t i f i ca t ion of the 
enterprise thereby. More recently, 
the broader concept of p lanning 
emerged as dependable data became 
available, and as the f u n c t i o n became 
better understood the need f o r com­
prehensive p lanning became more 
evident. 

I n earlier years most h ighway 
p lanning was necessarily improvised, 
hast i ly prepared, and o f ten done 
wi thou t adequate study and facts on 
wh ich sound decisions could be based. 
This condit ion provoked much public 
c r i t i c i sm and probably accounts f o r 
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some of the current concern about the 
h ighway programs. These early at­
tempts at p lanning d id , however, 
s t imulate an interest i n p lann ing and 
helped establish i t as a specialized 
f u n c t i o n of h ighway adminis t ra t ion . 
The vast outlays f o r improvements 
i n recent years have also focused at­
ten t ion on the need f o r more p r o v i ­
dent and economical expenditures 
wh ich result only when they are made 
i n pursuance of sound and order ly 
p lanning. Much more knowledge and 
data on wh ich better p lann ing can be 
based are now available, and there is 
less reason f o r f a i l u r e to develop 
sound economic, social, and physical 
programs. 

Whatever the reasons, p lann ing at 
present is i n better s tanding than i t 
ever has been. Moreover, there is 
more general appreciation of the 
need f o r comprehensive p lanning , 
and a better understanding among 
h ighway officials of wha t the plan­
n i n g process can do to improve the 
efficiency of the i r departments and 
obtain public support. Thus, the c l i ­
mate has never been better f o r great 
progress i n h ighway p lanning pro­
vided the departments, and the plan­
n i n g units i n par t icular , take ad­
vantage of th is oppor tun i ty to 
advance the p lanning f u n c t i o n to i ts 
proper place i n adminis t ra t ion . 

As considered i n this paper, plan­
n i n g means preparat ion f o r action. 
I t implies a clear comprehension of 
goals, and a study and " t h i n k i n g 
t h r o u g h " before being commit ted to 
any course of action. P lanning is 
fo rward- look ing , d y n a m i c , a n d 
pointed to the f u t u r e and th ings 
wh ich l ie ahead, and is less con­
cerned w i t h support and jus t i f i ca t ion 
f o r past and current decisions. I n 
this context, i t is not, as many sup­
pose, synonymous w i t h the prepara­
t i o n of detailed plans f o r par t icu lar 
projects . The la t ter is merely a sub­
sequent step taken to implement plan­
n i n g of the k i n d considered here. 

P lanning is one of the least under­
stood and least effective aspects of 
h ighway management, yet i t is an i n ­
dispensable p a r t of adminis t ra t ion . 
I t is the key operation f r o m w h i c h a l l 
other act ivi t ies flow. I t serves to ac­
t ivate the enterprise and gives direc­
t ion and guidance i n accordance w i t h 
the principles and philosophy of the 
adminis t ra tor . P lanning, then, is a 
p r i m a r y f u n c t i o n and first responsi­
b i l i t y of the adminis t ra tor . 

Good p lanning requires the collec­
t ion and study of relevant facts, and 
under ideal conditions research 
should precede the development of an 
action p rogram. Obviously, the ad­
min i s t r a to r who deals w i t h the com­
plex problems of today can not be 
expected to gather and assimilate the 
per t inent facts himself , as may have 
been possible years ago when such 
data were meager. Therefore, there 
must be some place i n the organiza­
t ion where the adminis t ra tor can 
t u r n f o r advice and assistance on 
planning, and where various plans 
can be assembled, reviewed, and ad­
justed before presentation f o r his 
consideration. This f u n c t i o n and 
service is so impor t an t and so com­
plex tha t only specialized staff and 
skills should be rel ied upon to pro­
vide p lann ing guidance and advice. 
I t appears tha t the f u t u r e of h i g h ­
way p lann ing and the u l t imate f u l ­
fillment of i t s f u n c t i o n w i l l depend 
on the development of this re la t ion­
ship w i t h the adminis t ra tor . 

STATUS I N T H E ORGANIZATION 

Attempts have been made i n the 
past to rationalize the proper posi t ion 
of the p lann ing un i t i n the organiza­
t ion. Abou t 1944, papers presented 
before the Committee on P lanning 
and Tra f f i c Engineer ing of the A m e r i ­
can Association of State H i g h w a y 
Officials (2) suggested p lanning and 
t raff ic engineering as a logical com­
binat ion and this pa t te rn was f o l ­
lowed by a number of states. I n the 
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interim, a variety of combinations 
with design, construction, engineer­
ing-, etc., have been experimented 
with: some are still in effect. Gen­
erally, such mismatings have been 
found to be illogical and unsatisfac­
tory. 

Although experimentation still 
continues, the tendency is toward 
recognition of the planning func­
tion's role as a part of administra­
tion. F o r example, an analysis made 
in 1946 of 45 states disclosed that 26 
planning units apparently had major 
division, bureau, or department 
status of equal rank to such estab­
lished divisions as construction and 
maintenance. In 13 states the unit 
existed as a subdivision of a major 
bureau or department, and in five of 
these states the planning unit had 
been practically assimilated by an­
other division, or its status was un­
certain. Two states had attached 
planning to an assistant administra­
tive officer, and in four states it was 
directly responsible to the chief ad­
ministrative or executive official. 

A recent check indicates that plan­
ning generally is emerging rapidly 
from a subordinate and secondary 
status to a position in the organiza­
tion from which it can operate more 
effectively and be of greater service 
to the departments. Of 48 states, in 
35 the planning unit has major di­
vision status, and more of them are 
responsible to the chief administra­
tor. Although 13 planning units still 
have a lesser status, the changes 
toward major status are evidence of 
the recognition and appreciation of 
the planning function and its proper 
role in highway management. 

O R G A N I Z A T I O N A L R E Q U I S I T E S 

Several administrative and or­
ganization conditions are necessary 
for the successful operation of a plan­
ning unit. F irs t , there must be a 
reasonably close relationship with 

the chief administrative official. This 
relationship should be such that the 
administrator has full confidence in 
the planning unit, particularly its 
head. The latter, too, must enjoy 
close personal contact with the ad­
ministrator so that the planning head 
can become intimately familiar with 
his thinking and ideas. Second, the 
planning unit must also be closely 
linked with other staff and operating 
divisions of a department if its pro­
posals are to be taken seriously and 
receive the benefit of their judgment 
and support. Moreover, this liaison 
helps establish the usefulness of plan­
ning in the department, and the as­
sociation leads to knowledge of the 
requirements of the operating di­
visions and thus permits the develop­
ment of a realistic research program 
designed to meet their needs. Finally, 
the planning function must have 
certain minimal requirements with 
respect to its authority and responsi­
bilities, and its status in the organiza­
tion. 

Planning is normally only as good 
as the administration it serves; con­
versely, administration can be no 
better than its basic planning. Thus, 
because planning is a primary re­
sponsibility of the administrator, the 
logical place for the planning unit is 
close to the administrator so that re­
search, investigation, and relevant 
facts may underlie his decisions. A l ­
though it may be possible, it is un­
likely that a planning unit could be 
of maximum service as a subordinate 
or coordinate part of another division 
of the department. Moreover, the 
disciplines of the planning function 
are not compatible with those of the 
operating divisions. 

The place in the organization struc­
ture occupied by the planning unit is 
an Important factor in determining 
whether it is to be a real tool of high­
way management. Much depends 
also on whether the planning function 
is properly oriented and posi-
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tioned in the organization. Any or­
ganization plan should facilitate con­
centration of the chief administrative 
official on basic planning, policy mak­
ing, and evaluation of results. In de­
signing top management structure, 
the planning function should be prop­
erly provided for and practically 
built into the top management 
processes. 

Planning is a function carried on 
in all parts of the organization, and 
the several components contribute in 
some way to the planning process. 
A s a result, much planning at the 
present time is a composite or sum­
mation of the several plans of the or­
ganization units, rather than a sys­
tematic and coordinated schedule of 
objectives. Thus, because the respon­
sibility for planning is scattered and 
divided, it is imperative that the 
planning function be reviewed and 
defined, and definite responsibility 
for it be assigned in one place in the 
organization. This will require disen­
gaging the several fragments from 
the units where they now repose, re­
assembling them, and transferring 
the responsibility to the planning 
unit. 

In any organization or reorganiza­
tion plan it is always best to reduce 
the management requirements of the 
plan to writing. This is particularly 
true for planning for the reasons 
previously cited, and because it is 
frequently poorly established and 
positioned in the organization. F o r 
all top positions in the management 
level, including planning, a guide 
should be prepared setting forth the 
function, responsibilities, authority, 
and relationships so that each mem­
ber has a permanent source of clear 
understanding of his position, and 
instruction and guidance in the ob­
jectives and the cooperative relation­
ships for which he is responsible. 
With a guide available for reference 
and study, the planning head can 
gain a broader knowledge and better 

understanding of his place and 
obligations in the organization. Cer­
tainly no one will doubt that 
with the elimination of uncertainty 
about responsibility and authority, 
and a clear understanding of the re­
quirements of his job, the plan­
ner is best equipped to do his job 
successfully and utilize his energies 
and capabilities to their full potential. 

A n example of a good definition of 
the role of planning in highway man­
agement, and the position and re­
sponsibilities of the division, are out­
lined in the management guide for the 
Director of Planning and Research of 
the Wisconsin State Highway Com­
mission. The functions of the division 
are clearly and concisely set forth as 
follows: 

T h e Director of P l a n n i n g and Research , as 
a staff member of management, is charged 
wi th advis ing the Commission and f u r n i s h ­
ing funct ional guidance to the Staff D i ­
visions and Dis tr ic t s on h ighway planning, 
programs, h ighway systems and classif ica­
tion, economic, financial, legislative re­
search, and related matters {3). 

The functional statement is fol­
lowed with an outline of the principal 
activities and relationships for which 
the Director of Planning is responsi­
ble. Under these specifications plan­
ning quickly emerged from its second­
ary status and assumed its rightful 
place in the administrative organiza­
tion. Previously, planning had been 
dispersed throughout the organiza­
tion and the function and authority 
therefor rested primarily upon tradi­
tion, past practice, and verbal assign­
ment. The treatment accorded plan­
ning in Wisconsin is worthy of study. 
A copy of the guide is included for 
reference purposes as an appendix to 
this paper. 

Inasmuch as highway planning di­
visions all have some different func­
tions, no two are organized alike. 
The form of the organization and 
the subdivision of the unit are of less 
importance than the functions for 
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which it is responsible; nevertheless, 
it would seem necessary that the 
planning division should include the 
following components: 

1. Programing. To insure co­
ordination of programing activities 
and a systematic translation of long-
term planning into actual construc­
tion projects requires that the whole 
operation be centered in one place. 
Responsibility for all program activi­
ties, including interstate, primary, 
secondary, urban, and roadside de­
velopment projects, should be within 
the province of the unit. 

2. Cooperative projects. These 
involve short and long-term improve­
ment programs entered into with 
local units of government under the 
Federal-aid secondary and urban pro­
visions, and similar joint enterprises. 
Because of the differences between 
the two, a separate section to deal 
with urban and rural communities is 
warranted. 

3. Planning. This unit would be 
concerned with the development and 
coordination of long-range improve­
ment plans based on the needs and 
wants, and with drafting proposals 
for plans of action in accordance 
therewith. It would also review the 
plans from time to time and modify 
them as necessary to meet current 
conditions and needs. In brief, this 
unit would be concerned with far-
sighted planning and clarification of 
objectives and determining the most 
advantageous future course. 

A n allied assignment is legislative 
liaison. Legislative committees, in­
terim study groups, and individual 
legislators need to have available a 
ready and reliable source of informa­
tion on highways. The planning di­
vision should have most of the needed 
facts available; but in any event, ef­
fective liaison will permit adjustment 
of the research program to accom­
modate legislative needs. It will also 
facilitate communication of ideas and 

results to such groups and indi­
viduals, thus increasing the chances 
that available relevant facts will be 
considered in proposed legislative 
changes. 

This unit should be free of ad­
ministrative and operational respon­
sibilities. Experience has indicated 
that when a planning unit has cur­
rent assignments and operational 
duties, long-range planning is neg­
lected. Inasmuch as the future is the 
most important concern of the De­
partment, it seems proper to provide 
for some concentrated time and at­
tention for thinking about this 
matter. 

4. Economic Studies and Research. 
Assuming that facts and investiga­
tion should underlie planning deci­
sions, the research program should 
be directed toward meeting these 
needs. Unless the planning division 
is able to determine and control the 
research program, it is not likely to 
get the information on which sound 
planning can be based. Moreover, the 
program cannot be static, as it must 
change with shifts in departmental 
policy, and revisions can be made 
more readily if the activity is part of 
the planning responsibility. 

P L A N N I N G C O N C E P T C H A N G E S N E E D E D 

Thus far, the idea has been pro­
pounded that the planning unit must 
eventually establish a closer relation­
ship in the capacity of an advisory 
stalf to the chief administrative of­
ficial, and also achieve integration 
with other major divisions of the de­
partment. Before the planning unit 
can function properly in this role, 
however, some adjustments in the 
concept of planning and in the meth­
ods of bringing about the practical 
application of the planning process 
to administration may be necessary. 
Highway planning is not what it used 
to be when the idea of organized plan­
ning began. Significant and substan­
tial differences are evident, and those 
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who have been closely associated with 
planning over the years should un­
derstand and appreciate the differ­
ences. Planning is no longer merely 
physical planning in the old sense 
when project justification was the 
principal consideration. I t is now 
planning in the sense that highways 
are not merely ends in themselves, 
but that they are being recognized as 
powerful instruments for social and 
economic good, and a principal means 
of developing the states' and the na­
tion's resources in the public interest 
and for the public welfare. Although 
the latter has always been a motivat­
ing force in highway building, the ex­
panding motor vehicle-based economy 
is forcing a general re-assessment 
and modernization of highway de­
velopment policy in accordance with 
this concept. 

A s the highway enterprise gets 
larger and more complex, key de­
cisions will be more economic and less 
engineering in nature. Much more 
consideration will have to be given to 
costs and the economic consequences 
of highway improvements. At pres­
ent, in contemplating improvements, 
there is little study and knowledge of 
their effect on the economy of the 
area involved. Also, the heavy re­
liance on traffic volume as the princi­
pal criterion for improvement policy 
is questionable. Traffic volume is an 
indicator of relative use of segments 
of the highway system, but counts 
on existing roads shed little light on 
such problems as, for example, the 
economic and resource development 
needs of a state or region. A n indi­
cated need, then, is the further appli­
cation of the planning techniques de­
veloped thus far to problems of eco­
nomic as well as physical develop­
ment. 

To achieve more effective planning, 
it will be necessary to re-orient the 
concept of planning and re-examine 
highway planning theory. Some time 
ago Bradshaw (^) suggested that a 

most promising proposal would be 
the extension of fundamental re­
search in the planning divisions to 
provide "a rational approach to the 
design of a satisfactory policy guid­
ing the development of all highways 
and streets of the state." This ap­
proach would involve a "broadening 
of the character of fundamental high­
way planning and in some cases a 
broadening of point of view—all of 
which would be to the good." (5) 
This proposal has considerable merit 
and is consistent with the growing 
realization that mere concern with 
isolated units, projects, and systems 
will not suffice, because we are now 
concerned with an integrated and co­
ordinated transportation network 
whose development is indispensable 
to the economic and social welfare of 
the states and nation. Indifference 
and lack of knowledge on the part of 
the state, counties, and cities of each 
other's problems are no longer ex­
cusable in view of the mutuality of 
their interests. 

A n aspect of highway planning 
which has been overlooked, neglected, 
or not adequately developed in the 
past has been assistance to local plan­
ning. Some impetus has been given 
to the cooperative planning of county 
road and city street improvement by 
the requirements for designating 
systems of principal roads and streets 
under the several Federal Aid Acts, 
but examples of systematic and co­
ordinated planning on a comprehen­
sive basis are conspicuously absent. 
Ideally, the state highway planning 
body should have complete informa­
tion on all local planning activity so 
that improvement plans can be inte­
grated on a state-wide basis. High­
way planning by the state cannot be 
realistic and complete unless it takes 
into account the planning done by 
other governmental units. The con­
verse is equally true. There have 
been many cases in which state high­
way engineers have had quite differ­
ent ideas from those of city planners 
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and engineers as to the routes to be 
followed within municipal areas, and 
the effect of a particular highway lo­
cation on the community. I t is not 
unreasonable to assume that in the 
majority of these cases, the difficul­
ties could have been avoided, or easily 
compromised, if state highway de­
partments had had the benefit of at 
least a general familiarity with local 
planning and goals. 

I t would seem, then, to be desirable 
for highway departments to expand 
the planning activity to include a 
section charged with the development 
of planned local improvement pro­
grams and the coordination of such 
plans with state proposals. Also, 
technical services in planning and re­
search should be provided to local 
units which may require such assist­
ance, and highway departments 
should be authorized to initiate and 
carry out an appropriate program. 
To be sure, adequate staffing to serve 
local units on a variety of technical, 
administrative, and legal problems 
presents difficulties, but they are not 
insurmountable. The ultimate bene­
fits in the form of good will, coordina­
tion of efforts, more economical pub­
lic improvements, and better public 
acceptance would offset the outlay 
for these services. Both the state and 
Federal governments have a primary 
interest in the proper and wise ex­
penditure of Federal and state funds 
made available to local units. I t must 
be granted that the local units having 
the soundest planning will use these 
funds to the best advantage. 

P E R S O N N E L R E Q U I R E M E N T S 

A serious deficiency in planning is 
the lack of adequately trained and 
motivated personnel to carry forward 
the present level of activity and main­
tain the quality of the planning being 
done. Much more needs to be done in 
training and developing skilled staff 
to handle today's complex planning 
requirements. As one observer 

tersely stated: "We have too few 
planners in general and too few high­
way planners in particular" (6). A 
greater degree of specialization is in­
dicated, and bolstering of the eco­
nomic and sociological aspects of 
planning is in order if highways are 
to serve the public needs fully. F o r 
example, specialization in and knowl­
edge of community planning would 
seem necessary if highway and 
urban planning are ever to be 
harmonized. 

Nearly all other administrative 
functions have raised their standards 
of competence and performance 
while planning has been fumbling its 
way. Regular conferences designed 
to bring about a re-orientation and 
better understanding of the process 
and its tools would be a step in the 
right direction. Special training and 
educational courses for highway 
planners are overdue, and no time 
should be lost in providing much-
needed knowledge and an updating 
of thinking in this urgent but neg­
lected area. 

Competent personnel in the princi­
pal planning posts are the best as­
surance of a successful planning op­
eration. In the average organization 
there are likely to be few men to 
whom the responsibility for planning 
can be entrusted. Hence, the crying 
need for training and educational 
programs. The function is not well 
understood, and the nature of it 
seems to require a special kind of 
personnel with peculiar qualifica­
tions. But whatever the qualifica­
tions, few selections are likely to be 
of more importance to the success of 
the Department than the selections 
of planning personnel. 

O T H E R R E Q U I S I T E S 

I n addition to its function of guid­
ance to the administrator, the plan­
ning unit must aid the other major 
divisions in carrying out their spe-
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cialized functions. Some kind of 
planning is done in all divisions of 
a highway department. Therefore, 
it is highly important that close co­
operation exist with the operating 
divisions so that all will be working 
toward the same general objective. 
Through the integration of this plan­
ning, the planning staff should be able 
to effect closer cooperation among 
the several divisions and thus bring 
about increased efficiency and econ­
omy. 

The planning unit has an obligation 
to make the results of its research 
available promptly to operating di­
visions concerned for use as a basis 
for immediate or long-term action. 
The fact is that the planning unit has 
to live with operating personnel and 
create a demand for its services. I n ­
asmuch as operating divisions are 
the chief users of research data, re­
search programs must meet their 
needs as well as those of the adminis­
trator. I f they fai l to do so, the re­
search merely provides data which 
serve no immediate useful purpose, 
and which are so often referred to as 
"interesting." This means that the 
programs cannot be static, and they 
must change with shifts in the de­
partments' policies and programs. 
Future as well as more immediate 
needs must be anticipated, and dif­
ferentiation must be made between 
the more urgent and secondary needs, 
because there is never enough time 
and staff to do everything. At the 
same time, the program must be well-
rounded and balanced with no im­
portant area uncovered. The research 
program may vary from state to 
state, but basically the same problems 
exist in all states and similar tech­
niques may be applied to their solu­
tion. I n general, present research 
programs do not measure up to this 
prescription, because most of them 
are a combination of undertakings 
not specifically directed toward, and 
often unrelated to, the particular 

needs of the executive and operating 
divisions. 

Decided departures from present 
practices with regard to reporting 
and presentation of research facts 
will be necessary if the planning head 
is to serve the administrator prop­
erly. A current picture of the situa­
tions at hand must be made available 
promptly if it is to be of any value. 
Adherence to more rigid schedules of 
reporting, compilation, and analysis 
is in order. The preferred course 
should be statistics few and early 
rather than too many and too late. 
Even a small bit of useful informa­
tion available when needed is of f a r 
more value than a much greater 
amount of data long after the need 
has passed. Data compiled long after 
the facts are of historical interest 
only, and have limited use only in 
long-range studies. This suggestion 
in practice may require sacrificing 
the last small percentage of accuracy, 
which is so assiduously striven for 
and takes so much time. It should be 
remembered that administrative de­
cisions do not require such precise 
data. Timeliness in the issuance of 
data and reports is of much more 
importance. 

Likewise, simple presentations of 
data for the busy and often nonsta-
tistically minded administrator will 
increase the chances that the reports 
will be read and used. I f the relation­
ship with the chief executive is close, 
formalities might well be waived. 
Whenever possible, abbreviated tabu­
lar presentation should be used so 
that further study and analysis are 
not required. The problem and the 
answers should be concisely stated 
in terms in which the administrator 
thinks. Feeding information in small 
doses through the presentation of the 
main idea instead of all the facts of a 
report always proves effective. Too 
many planning heads practically 
overwhelm the administrators witifi 
long and voluminous reports. The 
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two-page or even briefer report is 
probably the best one in most in­
stances. I n any event, planning heads 
who prepare reports solely for pub­
lication soon cease to play an im­
portant role in affairs. The planner 
must develop more effective means of 
communicating ideas and results of 
research to executive users. Expla in­
ing and selling conclusions or find­
ings are perhaps more important 
than arriving at the conclusion them­
selves. 

I t should not be inferred from the 
foregoing that careful research is de­
preciated. Rather, the need for more 
exact but perhaps more selective in­
vestigations is indicated. The dele­
terious effects of superficial or care­
less study have been sufficiently 
demonstrated in highway administra­
tion in the past, and examples are 
familiar to all. A s in everything, 
there is no substitute for thorough­
going investigation, and whenever a 
choice is necessary, curtailment of 
some activities rather than a sacri­
fice of quality is preferable. Ways 
must be found, however, to glean 
pertinent facts and conclusions as 
they become evident for possible use 
and application in administrative de­
cisions. The common practice of de­
laying the release of data until pub­
lication of a final report causes many 
missed opportunities for influencing 
policy decisions, and to that extent 
damages the usefulness and time­
liness of the findings. Through the 
intimate relationship between the 
planner and the administrator as 
proposed in this paper it should be 
possible to bring needed facts to light 
in time to aid in decision making. 

It is evident that highway ad­
ministration has been made more 
difficult under the expanded program. 
More data as well as more exacting 
information are needed, thus the 
problem of maintaining suitable rec­
ords and developing the needed sta­
tistics has become more complicated. 

Statistical data and reports which 
were believed to be adequate a few 
years ago no longer fulfill their pur­
pose. By today's standards, traffic 
data are deficient, road and street 
inventories are incomplete, and suf­
ficiency ratings are not properly de­
veloped or are out of date. These de­
ficiencies in basic administrative 
tools are certain to be reflected in 
administration unless they are cor­
rected soon. 

Planning and research heads will 
have to develop better methods of 
rapid and accurate surveying, of 
sampling conditions and attitudes, 
and of establishing trends. Further­
more, the need for more adequate 
records and quicker results will re­
quire a shift from the conventional 
old-fashioned techniques to modern 
automatic data processing. As one 
observer stated: "The computer 
opens a whole new floodgate of in­
formation potential which was not 
available before, or was too costly to 
develop under nonautomated systems 
of processing." A computer system 
not only will make the new objectives 
attainable, but also is indispensable 
to their accomplishment. Although 
computers have been primarily engi­
neering tools, the greatest benefit of 
a computer system will be derived 
when it becomes an effective ad­
ministration and management tool. 
When management people have avail­
able to them information, provided 
through automatic data processing 
systems, which can aid them in ar­
riving at sounder management de­
cisions, computers will be making 
their greatest contribution to high­
way administration. 

B E N E F I T S O F P L A N N I N G 

Highway planning is still more of 
an art than a science, and any dis­
cussion of it tends toward abstrac­
tion. Enthusiasm for it may easily 
lag, particularly when there is a lack 
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of understanding as to its purpose, 
or when there are excessive or pre­
mature expectations as to findings 
and results. Some administrators 
still do not realize the scope and 
availability of existing information, 
and others are not convinced that 
factual analysis is needed to support 
individual judgment. Planning, too, 
is frequently looked upon as an im­
practical, theoretical, and time-con­
suming process that interferes with 
accomplishment. I n reality, planning 
produces real and practical benefits 
which have been amply demonstrated. 

Everyone who is familiar with 
public works improvements will 
agree that a principal cause of waste 
and lost motion is the lack of sound 
advance planning. Hasty and inade­
quate engineering and poor design 
often produce an inferior product 
and more expensive public works. 
Improvised planning also leads to 
patchwork-type improvements, cre­
ates ideal conditions for political 
manipulation, and encourages ex­
penditures based on expediency 
rather than priority and need. 

On the other hand, proper plan­
ning makes for less uncertainty, 
fewer damaging delays, and less im­
provising. With it, production can 
be stepped up, schedules can be set 
and maintained, and engineering can 
be improved. Other benefits derived 
are as follows: 

1. With good planning comes posi­
tive direction as opposed to dri f t—a 
great time waster. 

2. It tends to minimize indecision, 
uncertainty, and unnecessary delays 
caused thereby. 

3. I t permits orderly scheduling of 
work, better use of organization, thus 
increasing output and quality. 

4. It permits orderly letting of 
work to contract at the right time, in 
the right size and amount, and in ac­
cordance with needs, supervisory 

capabilities, contractor capacity, etc. 

5. I t permits more time for prop­
erty negotiations and eliminates 
some of the difficulties of hasty ac­
quisition (such as irritations and ex­
cessive prices), and provides more 
protection and consideration for the 
property owner. 

6. It permits more time for proper 
conduct of the necessary public hear­
ings. 

7. I t permits the contractors to 
know what is ahead so that they too 
can make plans for their own or­
ganizations as well as for equipment 
and materials. 

8. I t makes for orderly and ad­
vance adjustment of utilities, which 
so often delay highway projects. 

9. I t facilitates participation of 
counties and cities in cooperative 
projects. 

10. I t permits keeping the public 
informed of the department's plans, 
goals, and accomplishments, and thus 
gives the people a way to observe and 
check progress and performance. 

The foregoing list of benefits is 
not exhaustive, but it points to an 
inescapable conclusion that if high­
ways are to be built in an orderly and 
progressive manner at a minimum 
cost, a prerequisite is sound long-
range planning. Economy and quality 
are not the products of haphazard 
and hastily improvised action. 

S U M M A R Y A N D C O N C L U S I O N S 

The foregoing proposal to organize 
the planning unit as a staff division 
closely associated with the adminis­
trator may have shortcomings, and 
undoubtedly will meet with some op­
position from operating heads who 
will insist upon long-established 
prerogatives. Eventually, however, 
as highway problems become more 
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complex and greater demands are 
made upon the time of the executive 
and administrative officials, the need 
for a planning unit so positioned and 
constituted will become more ap­
parent. 

Readjustment and reorientation 
will be necessitated in present ar­
rangements to fill the specification; 
however, in many cases the transi­
tion to the suggested role would be 
natural and free of difficulties. Ult i­
mately all planning units would fit 
neatly into this new administrative 
pattern. Action to bring about the 
needed organization changes is per­
haps beyond the capabilities of the 
planning heads, but they can exer­
cise considerable influence in that di­
rection. They have the responsibility 
of reshaping their thinking, revising 
their methods and techniques, and de­
vising a program to fit the needs of 
the executive and administrative of­
ficials. Not many of the current pro­
grams fill these needs, and not all 
heads of the planning organizations 
have been able to demonstrate the 
utility of their services. 

Research is beginning to penetrate 
every phase of highway administra­
tion as a foundation for policy de­
termination. Highway administra­
tors can no longer afford the many 
opportunities to speculate on their 
decisions, and the public can even 
less afford the luxury. The tre­
mendous outlays involved in modern 
improvements, and the resulting de­
mands upon the taxpayers, do not 
permit such speculation. A properly 
organized and staffed planning unit 
is the best assurance that administra­
tors will make wise and farsighted 
decisions. Without sound research 
leading to sound planning, short­
sighted administration and manage­
ment is inevitable. The progressive 
highway department of the future 
will be distinguished by a planning 
unit intimately associated with the 
administrative official, and backed by 

an integrated and purposeful pro­
gram of research. 

Recently, proposals have been made 
for broadening highway planning ob­
jectives to include the entire field of 
transportation, particularly in urban 
areas. Such suggestions would seem 
to be somewhat premature and be­
yond realization and the capabilities 
of present highway planning. Under 
the circumstances it would seem 
better to follow the more realistic 
goals of the Sagamore Conference 
(7 ) , which call for more effective co­
operation in planning, designing, 
constructing, and operating streets 
and highways in urban areas. This 
means an extension of collaborative 
planning with local units on a 
broader local development basis, and 
the general and more effective co­
ordination of local and state highway 
plans. Federal and state planning 
funds should be made available on a 
cooperative project basis to accom­
plish this much-needed joint planning 
and integration of objectives, and a 
workable program and method should 
be devised to bring this about on a 
mutually acceptable basis with cities 
and counties alike. Such arrange­
ments would be a natural extension 
of present planning and would pro­
vide a good and economical way to 
get a basic plan and necessary par­
ticipation of local government in the 
process and plan. 

I t is obvious that highway ad­
ministration has lost contact with the 
public in recent years to the detri­
ment of the highway enterprise. F a i l ­
ure to keep the citizenry apprised of 
the plans for improvements is deemed 
by many to account for the current 
low esteem of the highway program. 
Closer cooperation with citizen 
groups is needed to quell the mount­
ing clamor caused by inadequate 
preparation. Better long-range plan­
ning will be the means by which pub­
lic knowledge, understanding, and 
support of the highway program can 
be re-established and assured. 
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Thinking ahead about the future, 
it appears that highway planning is 
due for extensive development. What 
it needs most is the interest and sup­
port of top management if it is to 
achieve maximum usefulness. On the 
other hand, planning will help to de­
fine and strengthen the role of the 
administrator. I t will permit him to 
make better decisions and in more 
situations than is now possible be­
cause the facts upon which his judg­
ment depends will be made available. 
It is doubtful whether the point will 
ever be reached when subjective and 
qualitative factors of decision reach­
ing will be eliminated, and all deci­
sions are based on research; neverthe­
less, greater dependence on planning 
and research is necessary to at­
taining progressively higher stand­
ards in highway development. A n 
organization is of little value unless 
it defines its goals and ultimately de­
vises a plan and program for reach­
ing those goals. That is the least the 
public expects of its state highway 
department. Good planning alone 
will permit the highway administra­
tor to fulfill this important first re­
sponsibility. 
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A P P E N D I X 

G U I D E F O R T H E D I R E C T O R O F P L A N N I N G A N D R E S E A R C H , 
W I S C O N S I N S T A T E H I G H W A Y C O M M I S S I O N 

I . Function 
The Director of Planning and Re­

search, as a staff member of manage­
ment, is charged with advising the 
Commission and furnishing func­
tional guidance to the Staff Divisions 
and Districts on highway planning, 
programs, highway systems and 
classification, economic, financial, 
legislative research, and related mat­
ters. 

I I . Responsibility and Authority 
Within the limits of his approved 

program and Commission policies 

and control procedures, the Director 
is responsible for and has commensu­
rate authority to accomplish the ful­
fillment of the duties set forth below. 
He may delegate to members of his 
Division appropriate portions of 
his responsibilities together with 
proportionate authority for their 
fulfillment, but he may not delegate 
or relinquish his over-all responsi­
bility for results nor any portion of 
his accountability. 

A . Operations and Activities 
1. He will formulate, receive, 

and recommend for ap-
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proval policies on research 
and planning and will ad­
minister such policies when 
approved. 

2. He will receive, develop, 
and recommend for ap­
proval long - range pro­
grams for highway con­
struction and development 
for the state primary, sec­
ondary, and urban systems 
of highways. 

3. He will develop and recom­
mend for approval annual 
programs consistent with 
long-range plans. 

4. He will conduct necessary 
research to facilitate plan­
ning and development of 
annual programs. 

5. He will review the legal 
and administrative systems 
of highways and make 
recommendations to the 
Commission as to classifi­
cation, changes, extensions, 
and layouts. 

6. He will review county 
trunk highway systems 
and make recommenda­
tions to the Commission 
with respect to alterations 
and extension. 

7. He will formulate and 
maintain for the guidance 
of the Commission in pro­
gram and long-range plan­
ning, a sufficiency rating 
or similar system of rating 
highway adequacy. 

8. He will maintain liaison 
with, and undertake re­
search at the request of the 
Highway Advisory Com­
mittee of the Legislative 
Research Council. 

9. He will plan, correlate, 
and administer the Federal 
aid secondary program of 
highways (off the state 
system). 

10. He will, as requested and 
authorized, attend public 
meetings and conventions 
as a representative of the 
Commission, and cooperate 
with state and national or­
ganizations in research 
and other projects for the 
advancement of highway 
planning and programing. 

11. He will, as requested, ap­
pear b e f o r e legislative 
committees and groups to 
give advice and testimony 
on proposed legislation or 
on departmental matters, 
and will review proposed 
legislation and advise the 
Commission thereon. 

12. He will receive for review 
and recommendations the 
proposals of other Staff 
Divisions and Districts 
coming within his prov­
ince. 

B . Organization of Division 

1. He will r e c o m m e n d 
changes in the basic struc­
ture and complement of his 
Division. 

C. Personnel of Division 

1. Having ascertained the 
availability of qualified 
talent from within the 
Commission, he will recom­
mend outside personnel or 
employees for positions 
within his approved basic 
organization. 

2. He will recommend pro-
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motion, demotion, or re­
lease of personnel. 

3. He will approve vacations, 
sick and personal leaves, 
except his own. 

4. He will prepare necessary 
job and position descrip­
tions. 

D. Finances of Division 

1. He wil l prepare the annual 
budget. 

2. He will administer funds 
allotted under the approved 
annual budget, any ap­
proved extraordinary or 
capital expenditure pro­
gram, or any appropria­
tion. 

3. He will recommend extra­
ordinary or capital ex­
penditure programs and 
appropriations. 

4. He will administer fiscal 
procedures. 

5. He will receive for review 
and recommendations the 
items of annual budgets 
of other Staff Divisions 
and Districts c o m i n g 
within his province. 

I I I . Relationships 

The Director will observe and con­
duct the following relationships. He 
may delegate portions of the conduct 
of such relationships to members of 
his Division, but may not delegate his 
over-all responsibility or accounta­
bility for their proper conduct. 

A. The Commission 

1. He is accountable to the 
Commission for the ful­
fillment of his function, 
responsibilities and au­
thority, and relationships, 
and for their proper in­
terpretation. 

2. He will relieve the Commis­
sion of administrative de­
tail as indicated above, or 
as specified by the Com­
mission. 

B . Other Staff Divisions and Dis­
tricts 

1. He will advise and assist 
other Staff Division heads 
and District Engineers in 
the fulfillment of their re­
spective functions in mat­
ters within his province 
and will coordinate his ac­
tivities and cooperate with 
them in matters of mutual 
concern, but in so doing he 
will not assume, nor will 
he be delegated, any func­
tion, responsibility, author­
ity, or relationship belong­
ing to any other member 
of management. 

C. Government Agencies 

1. He wil l conduct such re­
lationships with represent­
atives of the Federal, state, 
and local governments as 
are necessary to the ac­
complishment of his func­
tion. 

D. Others 

1. In the conduct of these re­
lationships, he will estab­
lish and maintain those 
contacts necessary to the 
fulfillment of his function. 
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2. The Commission may spec­
ify from time to time other 
relationships to be con­
ducted by him. 

E . The Public 
1. He will conduct such re­

lationships outside t h e 
Commission as are neces­
sary to the accomplish­
ment of his function, act­
ing in such cases only as 
the representative of the 
Commission. 




